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RESUMO 

BRUMATTI, L. M. Inércia de raízes institucionais e governança participativa no 

Brasil. 2022. Tese (Doutorado em Controladoria e Contabilidade – Faculdade de Economia, 

Administração e Contabilidade, Universidade de São Paulo, Ribeirão Preto, 2021. 

 

A participação cidadã nas decisões públicas têm encontrado dificuldades para se estabelecer, e 

sofre retrocessos e avanços. A presente tese analisa as raízes de lógicas institucionais antigas e 

como elementos ‘não-participativos’ dessas lógicas induzem ou facilitam que tais retrocessos 

ocorram. Adotei uma perspectiva interpretativista, e analisei dois tipos de arranjos institucionais 

de governança participativa: os Conselhos Municipais da área da saúde e da área dos direitos 

da criança e do adolescente em municípios de médio porte do estado do Rio Grande do Sul; e 

o caso do Orçamento Participativo em Porto Alegre. Os Conselhos Municipais são 

estabelecidos por lei federal que obriga os municípios a implementarem estas iniciativas para a 

efetivação das políticas públicas. Já o Orçamento Participativo é uma iniciativa de caráter 

voluntário, que não tem nenhum tipo de imposição de outros órgãos de governo. Foram 

conduzidas entrevistas em campo com diversos atores envolvidos nos processos decisórios. A 

análise mostrou que as lógicas elite-patrimonial, burocratas-legalistas e gerencial presentes na 

administração pública brasileira têm uma força inercial (por existirem por um período maior) 

que interpenetra nas práticas e dinâmicas desses arranjos e se hibridiza com a lógica de 

participação-cidadã. No caso dos Conselhos Municipais, a hibridização das lógicas faz com 

que, em sua maioria, os conselhos fiquem dependentes de atores com poder e refletividade 

(chamados empreendedores institucionais) que apoiem as iniciativas ao longo dos diversos 

mandatos e governos enfrentando os desafios para preservar o espaço de participação de 

cidadãos. Caso contrário, os conselhos ficam à mercê de práticas patrimonialistas que legitimam 

um mecanismo de maneira distorcida. Ao mesmo tempo, a própria existência do Orçamento 

Participativo só parece ser possível com a emergência de um empreendedor institucional que 

seja capaz de promover muito esforço e agência (tendo em vista a grande força das lógicas 

institucionais antigas) para conseguir implementar, um pouco que seja, da lógica da 

participação cidadã nos contextos locais. E mesmo que haja esse empreendedor, não há 

garantias que as práticas dentro desses arranjos sejam exercidas de maneira puramente altruísta 

e que sejam efetivas no alcance das demandas públicas.  

 

Palavras-chave: Inércia Institucional. Lógicas Institucionais. Governança Participativa.  

  



 

 

ABSTRACT 

 

BRUMATTI, L. M. Institutional roots inertia and participatory governance in Brazil. 

2022. Thesis (Ph.D. in the Graduate Program in Accounting – School of Economics, Business 

Administration and Accounting, University of São Paulo, Ribeirão Preto, 2021. 

 

Citizen participation in public decision-making processes has been presented difficulties in 

being established and has suffered setbacks and advances. This thesis analyzes the roots of long-

standing institutional logics and how ‘non-participatory’ elements of these logics induce or 

facilitate such setbacks. I adopted an interpretive perspective and analyzed two types of 

participatory governance arrangements: Citizen Advisory Municipal Councils in the health area 

and the area of child and adolescent rights in medium-sized municipalities in the state of Rio 

Grande do Sul; and the case of Participatory Budgeting (PB) in Porto Alegre. Municipal 

Councils are established by a federal law that obliges municipalities to implement these 

initiatives for validating public policies. On the other hand, Participatory Budgeting is a 

voluntary initiative that does not have any imposition from other government bodies. I have 

conducted interviews with several actors involved in decision-making processes in my 

fieldwork. The analysis showed that the elite-patrimonial, the legalistic-bureaucratic, and the 

managerial logics present in Brazilian public administration have an inertial force (related to 

their long-standing existence) that interpenetrates the practices and dynamics of these 

arrangements and hybridizes with the citizen-participatory logic. In the case of Municipal 

Councils, the hybridization of logics makes, for the most part, councils dependent on actors 

with power and reflexivity (called institutional entrepreneurs) who support initiatives 

throughout the different terms facing the challenges to preserve the space for citizen 

participation. Otherwise, the councils are at the mercy of patrimonial practices that legitimize 

the arrangement in a distorted way. At the same time, the very existence of Participatory 

Budgeting only seems to be possible with the emergence of an institutional entrepreneur who 

puts a lot of effort and agency (given the great strength of conflicting long-standing institutional 

logics) in implementing the citizen-participatory logic in local contexts. Even if there is this 

entrepreneur, there are no guarantees actors will carry out the practices within these 

arrangements in a purely altruistic manner and effectively meet public demands.  

Keywords: Institutional inertia. Institutional logics. Participatory governance.  
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1. INTRODUCTION 

 

Why do participatory governance arrangements fail? What are the challenges for citizen 

participation? Has citizen participation been a temporary fashion in Brazil? These research 

questions have been permeated this study along the years of my Ph.D. course, and I try to 

address them by analyzing some initiatives in Brazilian local governments.  

My research questions gained even more relevance for me when Jair Bolsonaro assumed 

the presidency of Brazil in 2019 and its cabinet started vigorously reducing citizen participation 

in the public sector. News such as “Bolsonaro says he wants to extinguish most arrangements 

composed by government and civil society” (Mazui, 2019), or “Bolsonaro excludes state, and 

municipal secretaries from the National Education Council” (Carta Capital, 2020) evidence that 

the crisis of representative democracy already felt in the late 1980s is increasingly intensified 

nowadays. The challenges appear to be greater in a national context presided over by an 

authoritarian government defined as “schizophrenic” by one of my interviewees, and in which 

I agree. 

Besides, to understand the failure or success of citizen participation and its current 

challenges, it is not enough to identify the cases and classify them as successful or not according 

to some criteria. It is necessary to understand the entire institutional context that encompasses 

the phenomenon. In other words, it is essential to identify why social actors promote, get 

involved, or diminish and misrepresent their actions in participatory governance arrangements. 

Although several studies depict and analyze different cases of participatory governance 

arrangements in national and international literature, they are often focused on some positive 

or negative aspects of that experience. Few studies present a more holistic and institutional 

perspective. When I use the term institutional, I refer to the understanding that persistent 

institutions, to some extent, drive individuals’ actions, like their habits, routines, and beliefs, 

and which also affect their capacity to act or their agency (Emirbayer & Mische, 1998). 

According to the perspective I adopted here, institutions promote “ways of doing things” and 

form logics of action (institutional logics) that are incorporated and reproduced by individuals 

through practice and routine (Thornton, Ocasio & Lounsbury, 2012). Institutional logics may 

arise at different levels of analysis (macro, meso, or microlevel) (Friedland & Alford, 1991; 

Thornton et al., 2012; Aquino & Batley, 2021). Although I acknowledge other perspectives, I 

believe institutional logics hierarchically compose institutions (some are previous and influence 

others). Longevity, breadth, and legitimacy dictate such a hierarchy of institutional logics 

within an organizational field.  
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I consider that long-standing institutional logics - which are broader societal logics with 

significant legitimacy and are reproduced over a long time (Bertels & Lawrence, 2016) - act as 

an inertial force in a layered reality of institutional logics. The more solid layers of institutional 

logics pull back, through a gravitational movement, the more superficial layers to a state of 

inertia, although it still acquiesces changes.  

Despite the persistence and the existence of an inertial force of long-standing institutional 

logics, actors are able to socially engage in institutional changes. Individuals can be reflexive 

about these institutions and logics, and make efforts to change or create new ones. However, 

they act immersed, embedded in those institutions they want to change or maintain. Therefore, 

there are always doubts about their capacity to be reflexive about them. Literature calls this the 

paradox of embedded agency. Seo and Creed (2002, p. 226) present a dialectical perspective to 

this paradox. They say the contradictions inherent in the social world are “the impetus that 

drives, enables, and constrains further institutional change.”   

Actors engage their embedded agency through social roles with temporally rooted 

orientations and exercise their power, affecting the same structures that define the institutions.  

Social roles are the basic unit of interaction where individuals become actors. Job positions, 

social titles and honors, elected terms, and other roles created, maintained and delegated by an 

organization and society empower individuals to exercise their agency according to the 

responsibilities and decision rights enrolled in that role (Abdelnour, Hasselbladh, & Kallinikos, 

2017). Roles enact power which is inherent in any institutional context. Still, by temporally 

rooted orientations, I mean the past, present, and future orientations inherent in actors’ agency 

(Emirbayer & Mische, 1998). Based on these authors, Seo and Creed (2002, p. 231) explain 

that past-directed orientation (or ‘iterational’ orientation) “fosters unreflective, habitual 

behaviors that play a role in institutional reproduction”; the present or practical-evaluative 

orientation “enables pragmatic judgment about the variability of imagined alternatives given 

present constraints”; and the future or ‘projective’ orientation “enables the imagining of 

alternative social configurations, informed by a knowledge of multiple existing arrangements.” 

As I adopt this institutional lens, I also conceive participatory governance arrangements as 

institutional arrangements, which pass through institutional formation (Lowndes & Lemprière, 

2017) and development (Pierson, 2004) processes. The institutional formation is “a process 

through which new rules-in-use and supporting narratives are established” in an institutional 

context (Lowndes & Lemprière, 2017, p. 3). When new institutional arrangements are designed 

and implemented in a complex institutional context replete of old, long-standing institutional 

logics, there may be different facilities and challenges in developing their paths (Pierson (2004). 
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They may become strongly “locked-in” to their initial aspects (path-dependent), or they may 

suffer radical or incremental changes. Either way, Pierson (2004) considers institutional 

arrangements undergo through a revision process, which may, in turn, present institutional 

catalysts or institutional resilience.  

Considering Lowndes and Lemprière's framework and Pierson’s (2004) idea of institutional 

development, I extend this discussion by arguing that taking into account the design (formation) 

process, the path an institutional arrangement pursues is connected to how actors exercise their 

power and agency once they are vested in a social role. At the same time, these very same actors 

are influenced by long-standing institutional logics that constrain and enable their agency. In 

this argument, I assume that most phenomena present a multiplicity of institutional logics 

affecting an actor’s agency, although I consider the existence of a dominant logic.  

The institutional literature presents great discussion and analysis on the multiplicity of 

institutional logics, especially relating to hybridization processes (Battilana, Besharov, & 

Mitzinneck, 2017). However, a few discussions are related to the inertial force of longstanding 

institutional logics that maintain themselves alive and their inherent social roles and power 

structures. Aquino and Batley (2021) have recently discussed the persistence of hybridized 

forms of institutional logics in Brazilian public finance management. The authors acknowledge 

that actors exercise their agency through social roles and recognize the influence of power 

dynamics within the process. However, the authors do not relate these categories to each other 

and to the inertial force of longstanding institutional logics. 

My thesis is that participatory governance arrangements (as well as other institutional 

arrangements) may fail or have short durability due to the persistence of ‘non-

participatory’ features in long-standing institutional logics, which legitimate actors’ 

exercise of power and their social roles, keeping the citizen out of the core decision-making 

process.  

Although I recognize the existence of other elements in the interaction of actors and 

institutions as the socio-materiality of artifacts, the increasing influence of technologies or even 

the influence of external forces as natural disasters or other unexpected jolts and disruptions, 

the emphasis on social roles, power dynamics, and long-standing institutional logics is due to 

their emergence from the cases themselves as the most influential in practices, rules and 

narratives as they are imbricated in society since its very same existence. 

My proposition seeks to extend the discussion of institutional design and change. Also, and 

mainly, I intend to present a broader perspective to understand participatory governance 

arrangements. I believe these arrangements that incentivize citizens' participation in public 
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decision-making may contribute to citizens' lives by achieving social demands, reducing social 

inequalities, and promoting more dignified living conditions. The representation of the 

population and the positioning of citizens in these public spaces also inhibit the squandering of 

public funds and corruption. Therefore, they represent an important aspect of public life. 

To evidence the arguments raised, this study discusses the institutional formation and 

development of two initiatives: a National-led (Citizen Advisory Municipal Councils) and a 

local-led (Participatory Budgeting) in the context of Brazilian local governments. Both 

initiatives bring ‘lay actors’ to the public decision-making process. In Citizen Advisory 

Municipal Councils (hereafter, Municipal Councils), actors are appointed or elected to discuss 

and vote about a set of public policies. Conversely, every citizen can openly participate in the 

discussions of projects in Participatory Budgeting initiatives, mostly at general assemblies.  In 

this analysis, a relevant difference between these two arrangements is their formation/design. 

While Municipal Councils are mostly mandatory by federal law at a national level (top-down), 

Participatory Budgeting is consistently adopted through a local political will (bottom-up). 

These characteristics present different effects within the aspects analyzed in this study. 

Top-down innovations in the public sector are usually compulsory, defined by central 

governments to subnational (subordinate) governments. The central government creates laws 

to generate the obligation to the process. In these innovations, control bodies play an important 

role in coercion. And the adoption of innovation happens through a diffusion process that can 

undergo resistance, suitability, and hybridization throughout the process. Besides, institutional 

entrepreneurs may be necessary to implement such innovations at the local level, and 

international practices usually influence the motivation for launching such innovations 

(Farazmand, 2002; McCourt, 2012; Siddiquee et al., 2019). 

Bottom-up innovations are usually voluntary regarding the central government, 

designed locally to meet local demands (already context-appropriate). They typically depend 

on an institutional entrepreneur or actors who lead the initiative with local enforcement, 

although they are often also influenced by international practices. They can also generate 

legislation, but valid only for the locals. The initial motivation of the project may be the search 

for legitimacy, and for this, it must be minimally in accordance with higher legislation 

(McCourt, 2012; Siddiquee et al., 2019). 

Both selected initiatives are part of the participatory governance movement that gained 

momentum in Brazil with the re-democratization in the 1990s. This movement promoted the 

formation of an emerging and reforming institutional logic (which I call citizen-participatory 

institutional logic) in a context characterized as a ‘living museum’ (Power, 2016) of old 
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institutions. This characteristic makes the Brazilian case study even more interesting, as it was 

improbable to think about citizen participation in a so traditional and conservative public 

administration.  

Like other countries in Latin America, Brazil is known for promoting several 

participatory governance initiatives (Fischer, 2012). Municipal Councils and Participatory 

Budgeting are two very well and internationally known initiatives. The Municipal Councils 

represent a policy of national orientation (often mandatory) that has influence and relevance in 

all Brazilian municipalities. However, the initiatives are distorted when implemented or suffer 

setbacks. Extensive literature has pointed out several cases where the council's action is limited 

and does not generate the expected results (Coelho, 2006; Lino et al., 2019; Kohler & Martinez, 

2015; Cornwall, 2004). Long-standing institutional logics, social roles, and power dynamics 

offer different relations and effects from Participatory Budgeting.  

The Participatory Budgeting initially promoted in Porto Alegre, gained prominence 

among political scientists who discussed the success of the case in increasing local democracy, 

as well as enhancing the empowerment of citizens in the local context (Souza, 2001a, 2001b; 

Abers, 2000; Baiocchi, 2005; Fedozzi, 1997; Wampler, 2000; Melgar, 2014; Luchmann, 2014). 

However, the literature also brings other cases in which the implementation of the Participatory 

Budget (PB), in Brazil and worldwide, did not have the same 'success' as the emblematic case 

of Porto Alegre (Santos et al., 2018; Uddin et al., 2017; Goldfrank & Schneider, 2006; Reiter, 

2008; Montambeault & Goirand, 2016; Baiocchi & Ganuza, 2015). The PB literature does not 

discuss the influence of long-standing institutions in the implementation and development of 

this arrangement, nor does it discuss the effects of power and social roles through an 

institutional perspective. The Porto Alegre case was not exempt from these aspects even though 

it is considered a case of 'success.'  

In both case studies, I selected municipalities within the same state – Rio Grande do Sul 

(medium-cities for Municipal Councils and the capital – Porto Alegre – for Participatory 

Budgeting). With this selection, I intended to lessen regional effects in a continental country 

like Brazil. Besides, some authors argue that the municipalities in Rio Grande do Sul are more 

prone to participation (Avritzer, 2003; Félix, 1996; Viana, 2005). We could expect more 

effective participatory arrangements in this area of the country. A comparison between the cases 

and their different aspects may support actors’ reflexivity when implementing new participatory 

arrangements. Although I believe there is no general law for the influence of these aspects 

within an institutional context.  
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 By discussing participatory governance arrangements from an institutional perspective, 

I intend to contribute to the practice of managers, legislators, and other local actors who seek 

to develop and improve local public life. The focus on participatory governance makes it 

possible to highlight the limitations and challenges of this institutional logic that is relevant in 

the national and global context. I also intend to contribute to the literature on participatory 

governance. The institutional lens gives another perspective to think about citizen participation. 

The focus on the inertial force of long-standing institutional logics and its inherent power 

dynamics and social roles may also clarify most of the hybridization processes discussed in 

institutional literature. 
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2. THEORETICAL CONCEPTIONS 

 

2.1. A COMPLEMENTARY APPROACH TO INSTITUTIONAL THEORY 

 

New institutional theory is a prominent lens for interpreting and understanding the 

processes of continuity and change in public sector organizations. Institutional theorists 

emphasize social and cultural aspects, such as norms, rules, habits, practices, and routines in a 

particular context, as well as technical elements highlighted in other organizational theories 

(such as contingency theory and resource dependency theory) (Ashworth et al., 2009). 

We may analyze the Institutional Theory from three different approaches: rational 

choice, historical, and sociological institutionalism (Lowndes & Roberts, 2013). The first 

approach looks at how individuals pursue their utilities within an institutional environment 

which influences the incentives, information flows, and payoffs associated with different 

courses of action (Lowndes & Roberts, 2013; Hall & Taylor, 1996). The other two approaches 

do not have an instrumental view of human behavior and institutions. They expand their 

concerns to include informal conventions, values, power relationships, and a constrained human 

action or embedded agency (Lowndes & Roberts, 2013; Holm, 1995; Seo & Creed, 2002).  

The sociological approach emphasizes the relationship between highly institutionalized 

contexts and actors' agency at an organizational level. At first, this theoretical approach focused 

on analyzing how organizations become more similar when occupying the same institutional 

context (isomorphisms). It has recently gone through a turn to agency (Lawrence & Suddaby, 

2006). Scholars are placing new emphasis on “understanding the role of actors in effecting, 

transforming, and maintaining institutions and fields” (Lawrence & Suddaby, 2006, p. 1), rather 

than only looking at isomorphisms.  

Also, sociological institutionalism considers that institutions are developed in 

organizational fields (‘a recognized area of institutional life’) (DiMaggio & Powell, 1983, p. 

148). According to Scott (2014, p. 56), institutions are “regulative, normative, and cultural-

cognitive elements that, together with associated activities and resources, provide stability and 

meaning to social life.”. These elements are transmitted by various types of carriers that 

promote “a way of doing things” and form institutional logics. Institutional logics are defined 

as “assumptions, values, and beliefs, by which individuals and organizations provide meaning 

to their daily activity” (Thornton et al., 2012, p. 2). They are incorporated and reproduced by 

individuals through practice and routine within an organizational field, and they also underpin 

and legitimize the belief systems and practices that guide organizations (Friedland & Alford, 



8 

 

1991; Scott, 2014; Ashworth et al., 2009). The more mature an organizational field, the more 

“structured” and taken-for-granted institutional logics it will have (Powell & DiMaggio 1991). 

Historical institutionalism, in turn, is more concerned with broader institutional contexts 

than only organizations, like “a whole country’s institutional apparatus and national-level 

building blocks” (Lowndes & Roberts, 2013, p. 37). It also considers more extended periods 

linked to the discussion of path dependence. That is, “once policymakers have started down a 

particular path (however arbitrary the initial choice), the costs of changing direction are high.” 

(Lowndes & Roberts, 2013, p. 39). In this discussion, Crouch and Farrell (2004, p. 5) argue 

there are some potential resources actors may use for changing the path (as the use of past 

institutional repertoires, the transfer of experience across actions spaces or networks of 

structured relationships, or the emergence of perceived ‘one best’ solutions). In accordance with 

Crouch and Farrell (2004) – although “abandoning their game theory assumptions”, Lowndes 

(2005, p. 300) analyzes the case of English local governments and proposes three strategies 

actors may apply (institutional remembering, borrowing, and sharing) to change the paths. In 

later work, Lowndes and Roberts (2013) add another strategy (institutional forgetting) as it is a 

non-exhausting categorization. 

Another aspect vigorously discussed in historical institutionalism is the power 

asymmetries' effects on institutions' development. Historical institutionalists are “especially 

attentive to the way in which institutions distribute power unevenly across social groups,” 

contrasting to the notion of “freely-contracting individuals” (Hall & Taylor, 1996, p. 941). 

Some overlaps appear among the three approaches. Hall and Taylor (1996, p. 955) 

suggest that “a better acquaintance with the other schools would lead the partisans of each 

toward a more sophisticated appreciation for the underlying issues still to be resolved within 

their own paradigm.”. In fact, all these approaches consider, for instance, the influence of 

informal institutions – the “socially shared rules, usually unwritten that are created 

communicated, and enforced outside officially sanctioned channels” (Helmke & Levitsky, 

2006, p. 5) – along with formal institutions already considered in old institutionalism. However, 

rational choice institutionalism still presents a functionalist and exogenous view for explaining 

institutions, and thus its explanations may be applied to a limited number of settings. By 

contrast, sociological and historical institutionalism consider a broader understanding of 

institutions' creation and change (Hall & Taylor, 1996). Besides, sociological institutionalism 

also considers time horizons in institutional contexts (although in a shorter term than historical 

institutionalism). At the same time, the historical perspective also investigates human action 

through its ‘frames of meaning’ and considers the cultural aspects of the context (Lowndes & 
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Roberts, 2013; Hall & Taylor, 1996). Therefore, I use both perspectives complementing each 

other to formulate the main argument and operationalize the analysis. 

  

2.2. INSTITUTIONAL LOGIC PERSPECTIVE 

 

Before analyzing the implementation and development of new institutional 

arrangements, it is important to comprehend the dynamics involved in the constitutive 

relationship of institutions and actors.  

According to Scott (2014, p. 56), institutions are “regulative, normative, and cultural-

cognitive elements that, together with associated activities and resources, provide stability and 

meaning to social life.”. These institutions promote ‘a way of doing things’ that form 

institutional logics, which, in turn, are incorporated and reproduced through practices and 

routine. 

Thornton and colleagues (2012, p. 2) define institutional logic as: 

(…) the socially constructed, historical patterns of cultural symbols and 

material practices, including assumptions, values, and beliefs, by 

which individuals and organizations provide meaning to their daily 

activity, organize time and space, and reproduce their lives and 

experiences. 

As both concepts present similar aspects in their definitions, I propose an example 

related to my study to differentiate them and to show my understanding. If we observe the 

‘public budget’, I consider it an institution as it is a ‘regulative, normative, and cultural 

cognitive element’ associated with public life activities. This institution presents a structure in 

which actors produce their activities according to some dominant logic. Aquino and Batley 

(2021, p. 5) give the example of Brazil, where the budget practices usually present an input 

cash-based logic hybridized to a “political logic of patrimonial power”. Actors may enact 

different institutional logics, depending on the meaning they give to the activities and their 

social role.  

Both concepts may also have long-standing features. Still on the same example, the 

public budget has been adopted since ancient times (Giacomoni, 2009). The dominant logic in 

the exercise of public activities may be based on feudalistic or commercial values (long-

standing values), or still, based on democratic and citizen participation values (a more recent 

logic). 

Also, I agree with Thornton and colleagues (2012) when they argue institutions and 

institutional logics exist within an inter-institutional system. In their words, “the institutional 
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logics perspective assumes that institutions operate at multiple levels of analysis and that actors 

are nested in higher-order levels – individual, organizational, field and societal” (Thornton et 

al., 2012, p. 13). Also, “each institutional order of the interinstitutional system distinguishes 

unique organizing principles, practices, and symbols that influence individual and 

organizational behavior.”. (Thornton et al., 2012, p.2). 

Focusing on the institutional logic perspective, the authors still argue it “provides a new 

approach that incorporates macrostructure, culture, and agency, through cross-level processes 

(society, institutional field, organization, interactions, and individuals) that explain how 

institutions both enable and constrain action” (Thornton et al., 2012, p. vi).  

I also assume the institutional logic perspective, and I understand the multiplicity and 

diversity of intermingling institutional logics form what Greenwood and colleagues (2011) call 

‘institutional complexity’ and Abdelnour and colleagues (2017) call ‘institutional patchwork’. 

Whether an institutional logic arises at the macro-level (societal level) or the micro-level 

(individual level as institutional biographies or organizational level), they all may influence 

each other. My argument here is that this patchwork forms layers of institutional logics. The 

long-standing institutional logics act as an inertial force and affect the loosely coupled layers 

or those recently established. As Bertels and Lawrence (2016, p. 340) explain, an emerging 

institutional logic “is associated with a set of values and beliefs but lacks clearly defined 

practices and routines that represent legitimate instantiations of those values and beliefs”. This 

facilitates the inertial movement of longstanding ones.  

Regardless of the level of analyses, in order to identify the institutional logics present 

in a given context, Thornton et al. (2012) contend we need to look at the symbolic aspects and 

material practices. 

Lowndes and Roberts (2013) presented another framework for recognizing and studying 

an institution. The authors argue institutions are comprised of three modes of constraint – rules, 

practices, and narratives and that “the real agenda for institutionalism is to better understand 

how these distinctive modes of constraint interrelate in practice and to establish what this means 

for ongoing processes of institutional change and prospects for institutional resistance and 

reform” (Lowndes & Roberts, 2013, p. 50). According to the authors, rules are “formally 

constructed and written down, whether as clauses in a constitution, terms of reference for an 

assembly, national and international laws, and a vast panoply of standards, regulations, 

protocols, and policies” (Lowndes & Roberts, 2013, p. 53). This aspect has been an object of 

study since old institutionalism. By practices they refer to the informal institutions that “are not 

formally recorded or officially sanctioned” (Lowndes & Roberts, 2013, p. 57) but that have 
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social and informal rewards or punishments associated with them (e.g., social disapproval or 

isolation). Practices represent what, de facto, happens in an institutional context. Finally, 

narratives are defined as “a sequence of events, experiences, or actions with a plot that ties 

together different parts into a meaningful whole” (Lowndes & Roberts, 2013, p 63). The 

narratives are also embodied in values, ideas, and power, and they are transmitted via the spoken 

word. These three modes of constraint may work together (or not). When they work together, 

they may strengthen an institution; however, when they pull apart, they may create gaps and 

contradictions influencing the entire setting (as McMullin (2018) has presented in her study). 

I understand that the same three modes of constraint (rules, practices, and narratives) 

represent and reflect symbolic aspects, habits, procedures, and values underpinning institutional 

logics. Therefore, I also consider Lowndes and Roberts’ (2013) framework to analyze the 

institutional logics inherent within institutions. 

As Reay and Jones (2016, p. 442) explained, “different authors reveal and interpret 

institutional logics in diverse ways.”. The authors propose a discussion on how logics “can be 

identified, described, and measured”, which they call ‘capturing’ and present three techniques 

(pattern deducing, pattern matching, and pattern inducing) “to describe a set of symbols and 

beliefs expressed in discourse (verbal, visual, or written), norms seen in behaviors and 

activities, and material practices that are recognizable and associated with an institutional logic 

or logics” (Reay & Jones, 2016, p. 442, author’s emphasis). 

I adopt in this study the pattern matching technique, which is “based on the 

identification and comparison of actual data to “ideal types”. (Reay & Jones, 2016, p. 446). As 

Thornton and colleagues (2012, p. 52) explain, “ideal types are a tool to interpret cultural 

meaning into their logically pure components; (…) the use of ideal types is the first step in an 

analysis to help the researcher avoid getting bogged down in merely reproducing the often-

confusing empirical situation”. However, unlike the authors, I do not use the combination of 

institutional logics with the societal orders initially proposed by Friedland and Alford (1991) – 

family, state, market, religion, and capitalism or professions (as they added later in their study 

– Thornton & Ocasio, 1999). In this study, the construction of ideal types is associated with 

previous literature and the Brazilian historical and institutional context regarding the public 

administration institution. 

Besides considering this approach on institutional logics, I also assume the existence of 

a diversity of social actors. By referring to actors, I acknowledge the influence of the 

individual’s attributes as identity, skills, emotions, expectations, and biography in everyday 

interactions. However, the main concern involving actors in this study regards their agency and 
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their capacity to enact some organized and structured elements (as social roles and power 

dynamics) in their interaction with other actors.  

Both approaches of new institutionalism (sociological and historical) consider 

individuals’ actions have some level of constraint. There is also a consensus that actors “have 

some reflexive and strategic capacities” (Lowndes & Roberts, 2013, p. 44). In sociological 

institutionalism, the agency and reflexivity of actors are related to concepts of institutional 

work, institutional entrepreneurship, sensemaking, among other themes. In this study, I focus 

on the concepts of institutional work and institutional entrepreneurship as I try to understand 

the values, norms, and practices involved within institutional arrangements. 

 Lawrence and Suddaby (2006, p. 2) define institutional work as "the purposive action 

of individuals and organizations aimed at creating, maintaining, and disrupting institutions." 

What connects the concepts is that institutional work involves “actors engaged in a purposeful 

effort” (Phillips & Lawrence, 2012, p. 224) to “manipulate some socio-symbolic facet of the 

context in which they operate” (Lawrence, Leca & Zilber, 2013, p. 34).  

Institutional entrepreneurship is also related to institutional work. According to 

Maguire, Hardy, and Lawrence (2004, p. 657), institutional entrepreneurship is related to the 

“activities of actors who have an interest in particular institutional arrangements and who 

leverage resources to create new institutions or to transform existing ones”. Therefore, the 

institutional work of creating or transforming institutions is usually carried out by institutional 

entrepreneurs. 

Scholars from historical institutionalism also present some typologies to agency and 

reflexivity. Hay (2002) contends agency is interconnected to power, and actors have to possess 

these two capacities (agency and power) to change institutions. Mahoney and Thelen (2010) 

propose that depending on the type of change agents (insurrectionaries, symbionts, subversives, 

opportunists), institutional change (or development) will have different characteristics 

(displacement, drift, layering, or conversion)1. Yet, considering an integrated approach that 

draws on all forms of new institutionalism, Lowndes and Roberts (2013, p. 77) argue for a 

specifically institutionalist conception of agency which they call the ‘5Cs’ (collective, 

combative, cumulative, combinative, and constrained). Although agency is mostly related to 

change, institutions and their institutional logics may persist even in changing contexts 

 
1 The type of change agents (insurrectionaries, symbionts, subversives, opportunists) is defined basically in 

response of two questions “whether the actor seeks to preserve the existing institutional rules” and “whether the 

actor abides by the institutional rules”. The categorization of changes (whether displacement, layering, drift or 

conversion) relates to the removal, neglect, changed impact or enactment of old rules and introduction of new rules 

and they are linked to the type of change agents (Mahoney & Thelen, 2010, p. 23). 
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(Lawrence & Suddaby, 2006; Micelotta & Washington, 2013; Currie et al., 2012; Dacin et al., 

2010; Lok & de Rond, 2013; Ziestma & Lawrence, 2010).  

Some scholars suggest the persistence of institutional logics in changing contexts 

happens because of the resistance of actors who engage in institutional work aimed at 

maintaining institutions to ensure continuity of adherence to the traditional rules or to reproduce 

existing norms and belief systems (Lawrence & Suddaby, 2006; Micelotta & Washington, 

2013; Currie et al., 2012; Dacin et al., 2010; Lok & de Rond, 2013; Ziestma & Lawrence, 2010). 

Oliver (1991) gave us an example of how actors may resist or conform to institutional pressures. 

Other scholars contend that what makes an institution change or persist depends on the actors’ 

capacity to assemble the coalition they need (Mahoney & Thelen, 2010). 

Although I agree there will be resistance in changing processes and that actors might 

assemble coalitions, I argue when actors propose a new institutional arrangement or an 

institutional change, it may fail due to the inertial force of persistent long-standing institutional 

logics and its influence on actors’ exercise of power and agency through social roles.  

 

2.3. THE DESIGN/FORMATION AND DEVELOPMENT OF NEW INSTITUTIONAL 

ARRANGEMENTS 

 

Institutions do not exist in isolation. Considering a temporal and contextual dimension, 

Lowndes and Roberts (2013, p. 161) claim ‘old’ and ‘new’ institutions frequently coexist, often 

in tension”. Yet, the authors contend “sometimes old institutions provide bases for resistance, 

maintained in the face of new arrangements by those who benefit from them or see new rules 

as hostile to their interests. (…) Or they may exist in parallel, as an alternative regime”. Still, 

institutions may “reduce in significance at different rates, remaining as part of the environment 

in which institutional innovation occurs.” (Lowndes & Roberts, 2013, p. 161-162). Therefore, 

we need to consider the institutional developments (i.e., how they are “discovered, invented, 

suggested, rejected, or for the time being, adopted” – Streeck & Thelen, 2005, p. 16 – or even 

‘forgotten’ or ‘remembered’ – Lowndes & Roberts, 2013). As Crouch and Farrell (2004) and 

Lowndes (2005) affirm, actors may change, mobilize, or rehabilitate latent or subordinate paths. 

Even if this change is temporary, punctuated, gradual, or incremental (Streeck & Thelen, 2005; 

Mahoney & Thelen, 2010; Lowndes & Roberts, 2013). 

The same happens at the lower institutional levels, such as institutional fields or 

institutional arrangements. The paths institutional arrangements may take initiates with a 

process of institutional formation. Lowndes and Lemprière (2017, p. 2) presented a multi-level 
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framework that helps to understand the formation of institutions and “which specifies the links 

between institutional actors, institutional rules (at different levels) and institutional contexts”. 

Their framework advances the understanding of the institutional design and institutional change 

to a broader concept of institutional formation in which the design and implementation of 

institutions (and their institutional logics, fields, or arrangements) are affected by multiple 

institutional aspects (Lowndes & Lemprière, 2017).  

The design or formation of new institutional arrangements “involves not just 

institutional creation, but an ongoing commitment to enforce rules, model practices and 

rehearse stories” (Lowndes & Roberts, 2013, p. 171). When these new arrangements present an 

institutional logic compatible with existing logics, their formation and development may 

demand less effort. However, when this new arrangement offers a challenging institutional 

logic, the greater the chance of conflict and difficulties in the process. Waldorff (2013) argues 

that in environments with high institutional complexity (Greenwood et al., 2011), i.e., 

environments that present a multiplicity of often conflicting institutional logics, the various 

actors involved in organizations can mobilize these logics to serve their purposes and give 

different answers according to the demand.  

Building on Goodin’s (1996) principles of designing, Lowndes and Roberts (2013) 

suggest two criteria – revisability and robustness – to evaluate the design strategies of 

institutions and, consequently, institutional arrangements. Robustness is related to “the clarity 

of the values informing institutional design” and “the nature and effectiveness of ‘third party 

enforcement’” (Goodin, 1996, p. 190), and revisability regards flexibility and variability. 

Therefore, I suggest that when an institutional design has robustness and revisability, it can be 

labeled as ‘strong’, otherwise it is a ‘soft’ institutional design. The authors do not suggest there 

are Pareto-optimal ways of designing institutions. Instead, as Goodin (1996, p. 39) says, a well-

designed institution is the one “internally consistent and externally harmonious with its larger 

social environment” which adapts itself and presents some longevity.  

 Following this discussion, new institutional arrangements may present a soft design 

proposal. By ‘soft design proposal,’ I mean those proposals that do not change the central 

aspects of institutions when designing the blueprint of a new institutional arrangement. Some 

design proposals may change, for instance, the rules inhabited in the ‘loosely coupled’ layers 

of institutions and their narratives, but not the long-standing informal practices embedded in 

the institution. When this happens, the institutionalization of the new rules and practices may 

suffer more difficulties in being assimilated. 
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Also, I agree with Thelen (2009, p. 491) when she argues “institutional designers never 

fully control the uses to which their creations are put”; there will be gaps in institutional design 

as “institutional-building is often a matter of political compromise (…) [and] institutions and 

rules are often ambiguous from the beginning, (…) as a consequence of the particular (often 

conflicting) coalition of interests that presides over their founding”. Besides, the institutional 

design reflects the unequal distribution of power and “it sometimes happens that actors who are 

not part of the ‘design coalition’ may nonetheless find ways to occupy and redeploy institutions 

not of their own making” (original emphasis). Also, as in Goodin (1996), Lowndes and Roberts 

(2013, p. 188) suggest “political institutions need to be flexible, but not ‘brittle’”, they “need to 

be able to adapt to new circumstances, without being destroyed by them” to ensure some 

continuity.  

Once new institutional arrangements are established, Pierson (2004) suggests the 

unfolding of events over time will vary according to the presence of catalysts and institutional 

resilience. The catalysts, the author argues, come from discussions in historical and sociological 

institutionalism on ‘critical junctures’ – “brief moments in which opportunities for major 

institutional reforms appear, followed by long stretches of institutional stability” (Pierson, 

2004, p. 135). Building on Thelen (1999, 2003), he explains “junctures are ‘critical’ because 

they place institutional arrangements on paths or trajectories, which are then very difficult to 

alter.” (Pierson, 2004, p. 135); ‘marginal actors’ – as Clemens and Cook (1999, p. 452) explains 

“denied the social benefits of current institutional configurations, marginal groups have fewer 

costs associated with deviating from those configurations” and consequently, they may form 

coalitions in order to promote an institutional change; ‘overlapping processes’ – the existence 

and interplay of multiple institutions with forces of tensions and opportunities allows dynamics 

for institutional change; and ‘institutional entrepreneurs’ – Pierson (2004, p. 137) posit 

“entrepreneurial action requires the construction of coalitions and innovative framing of issues, 

[and] actors who straddle significant social networks are especially well situated to engage in 

‘skilled social action’.”. By institutional resilience, the author suggests the potential barriers to 

the revision and changing of institutions as the positive feedback (self-reinforcing) dynamics 

of specific assets, the coordination problem of alternative choices, and the veto points for the 

consensus of change. Thus, according to Pierson (2004), these are also building blocks for 

understanding institution continuity and change. 

Pierson (2004) still suggests that by considering these catalysts and barriers, we may 

encounter some patterns of institutional development. The author mentions some of Thelen’s 

(2003) extended categorization of gradual institutional change (layering and institutional 
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conversion) and diffusion (from sociologists) as examples of these patterns. In Thelen’s (2003, 

p. 225-226) own words, layering “involves the partial renegotiation of some elements of a given 

set of institutions while leaving others in place”; institutional conversion happens when 

“existing institutions are redirected to new purposes, driving changes in the role they perform 

and/or the functions they serve”; while diffusion, as mentioned in Meyer and Rowan (1977) and 

DiMaggio and Powell (1991) represents “the wholesale replacement of institutions” which 

presents a logic of appropriateness on the institutional path to pursue (Pierson, 2004, p. 138). 

This categorization from Pierson (2004) is relevant for this study as it combines developments 

from historical institutionalism and sociological institutionalism.  

All these formation and development processes happen within a complex environment 

as they constitute and ascend different institutional logics promoting, for instance, institutional 

hybridization (Battilana, Besharov, & Mitzinneck, 2017; Bertels & Lawrence, 2016). As 

Battilana and colleagues (2017, p. 136) explain, “from an institutional logics perspective, 

hybrids are organizations that instantiate the values and practices associated with multiple 

distinct field- or societal-level logics.”. 

Hybridization may occur “through strategies that tend to either integrate or differentiate 

their multiple (…) rationales” (Battilana, Besharov, & Mitzinneck, 2017, p. 128). The authors 

continue explaining that “through integration, hybrids amalgamate the different components 

they bring together, creating a unified blend. In contrast, through differentiation hybrids keep 

their constituent elements separate, forming an organization with multiple distinct parts” 

(Battilana et al., 2017, p. 146). 

Considering all this debate of institutional formation and development, I intend to 

extend the discussion by arguing that the formation and development of new institutional 

arrangements are mainly influenced by the way actors exercise their embedded agency and 

power through social roles. This embedded agency may suffer much influence from long-

standing institutional logics, or actors may demonstrate reflexivity in their actions.  

 

2.3.1. Social Roles 

 

Social roles are sometimes established in the organizational policy or legislation 

(formally written) and other times related to social conventions (informally and socially 

constructed). There are usually two approaches regarding social roles: role structures and role 

enactment and interaction. The structural perspective considers a role as “a bundle of tasks and 

norms, the behaviors that are expected of those who occupy a position in a social structure” and 
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these structures “constrain and circumscribe individuals’ behavior” (Bechky, 2006, p. 6; Biddle 

& Thomas, 1966). According to Turner (1986, p. 241), “there is a tendency for role structures, 

once more or less stabilized, to persist in spite of changes in the actors who play the roles.”. 

Therefore, the aspects of these structures as the power dynamics may persist in the long run.  

On the other hand, the interactionist approach focuses “on the ways individuals can 

construct and reconstruct social arrangements through role-taking”, considering that 

“individuals enact their own roles in relation to particular others” (Bechky, 2006, p. 6; Turner, 

1986). Bechky (2006) proposes adopting a “negotiated order perspective” on roles to analyze 

both approaches within organizational contexts. As Day and Day (1977, p. 126) put it, the 

negotiated order perspective “calls into question the more static structural-functional and 

rational-bureaucratic explanations of complex organizations (…) [and] presents an interactional 

model involving a processual and emergent analysis (…).” In this perspective, “the informal 

aspects of organizations are emphasized as much as the formal (…) and, furthermore, there are 

implied dialectical relationships in which the informal ultimately shapes the formal and vice 

versa”. This will happen depending on the “the ability of different participants to control the 

course of events and the action of others” (Day & Day, 1977, p. 131). In other words, the ability 

to negotiate and bargaining the “day to day interactions, agreements, temporary refusals, and 

changing definitions of the situations at hand” (Day & Day, 1977, p. 132). This perspective, 

therefore, contemplates not only how power is distributed through role structures but also how 

actors utilize it to enact their roles. 

By analyzing the different roles of political leaders and chief executives in British local 

governments, Leach and Lowndes (2007, p. 188) also affirm that roles involve “a process of 

negotiation (…) in which formal and informal rules are invoked and applied, with outcomes 

that reflect the different power resources of specific actors and the particular circumstances of 

each local authority”. The authors also mention that informal rules may provide “new formal 

expectations”, or they may modify or even completely generate new rules to roles as the actors 

“reinterpret and renegotiate” them (Leach & Lowndes, 2007, p. 198).  

Still, sociological institutionalists also discuss social roles (Berger & Luckman, 1967; 

March & Olsen, 1989; Abdelnour et al., 2017; Hirst & Humphreys, 2015; Kallinikos, 

Hasselbladh & Marton, 2013; Kallinikos, 2003; Weick, 1993). The current debate focuses on 

the interactionist approach, i.e., how actors exercise their agency through social roles 

(Abdelnour et al., 2017). Kallinikos (2003) considers organizations as an assemblage of roles, 

and Abdelnour et al. (2017, p. 13) complement arguing that “role structures are the fundamental 

means by which groups and organizations decouple collective intentionality from individuals 
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and acquire collective status.”. At the same time, they utilize the concept of modularity to 

understand how actors may enact the roles within institutions (Abdelnour et al., 2017; 

Kallinikos, 2003; Hirst & Humphreys, 2015). 

 

2.3.2. Power dynamics 

 

Historical and sociological institutionalists study power relationships similarly, 

although historical institutionalists have been concerned about this issue for a longer time. 

Pierson (2015, p. 124) metaphorically compares power to an iceberg. As the author puts it, “at 

any moment in time most of it lies below the waterline, built into core institutional and 

organizational structures of societies,” and he suggests we can only observe it “through 

theoretically grounded analysis and appropriate research designs attuned to what lurks below 

the immediately observable behavior” of individuals. The author still suggests that conflicts 

that emerge in a specific time and space, or in a ‘critical juncture’ “comes through a more 

complex and extended process unfolding over time” (Pierson, 2015, p. 133) – in a path-

dependent way – and that power begets power through some dynamics. Some of these dynamics 

are ‘the transfer of resource stocks’ from ‘losers’ to ‘winners’; ‘the alteration of resource flows’ 

as in the self-reinforcing power of agenda control; ‘victory as signals’ of positive feedback; 

‘altering discourse’ to the benefit of those who generated [the] (…) shifts; and ‘inducing new 

investments’, i.e., establishing new policy structures and patterns in order to change individuals 

preferences.  

Besides the distribution of power in institutional and organizational structures, Lowndes 

and Roberts (2013), in accordance with Hay (2002), also posit power is interconnected to 

agency. The authors argue that “power is exercised through regulation, practice, and 

storytelling” (Lowndes & Roberts, 2013, p. 77), and they propose an institutionalist typology 

for the conception of agency as mentioned above. 

Lawrence and Buchanan (2017, p. 2) also propose a categorization for the relationship 

between power and institutions. They consider the existence of institutional controls and 

institutional agency. Institutional controls “involves the effects of institutions on actors’ beliefs 

and behavior,” and the mode of power is systemic (associated to discipline and domination); on 

the other hand, the institutional agency “describes the work of actors to create, transform, 

maintain and disrupt institutions” and implicates in an episodic mode of power which usually 

takes the forms of force or influence. Yet, they explore this framework in terms of “the role of 

decision-making”, “the presence or absence of conflict”, and “the nature of resistance”. 
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This study highlights the concern on power related to the decision-making process and 

agenda control. As Pfeffer (1981) had already suggested (and following the institutionalist-

agentic idea of power), actors use strategies and tactics to exercise their power (and agency). 

By being confronted with multiple alternatives and criteria in the decision-making process, 

actors tend “to make the use of power less obtrusive (…) to legitimize and rationalize the 

decision (…) [and] to increase the actor’s own power or else obtaining the support or at least 

acquiescence of other powerful actors in the organization” (Pfeffer, 1981, p. 137). Nonetheless, 

“one of the best and least obtrusive ways of exercising power is to prevent the decision issue 

from surfacing in the first place. (…) Thus, the exercise of power frequently involves 

controlling the agenda of what is considered for decision (Pfeffer, 1981, p. 144). What I suggest 

here is that the power to set the ‘rules of the game’ is more fundamental than the power to 

influence individual decisions once the rules of the game shape what issues get on the agenda 

and who can make what type of decisions. Therefore, this and other strategies will be analyzed 

in the cases of this study. 

 

2.3.3. Summary  

 

Both aspects (social roles and power dynamics) are influential in structures (institutions) 

and in interactions (agency) which may be formally or informally constituted (Lowndes & 

Roberts, 2013). All these elements have to be considered when analyzing the implementation 

of new institutional arrangements within an organizational field, as it most often involves 

changing long-standing and persistent institutional logics.  

It is important to mention that the list of elements present in the interaction of actors and 

institutions is non-exhausting. I could mention, for instance, the influence of the socio-

materiality of artifacts (Leonardi, 2010; Essén & Värlander, 2019) as another element of this 

interaction. Or the influence of external forces such as economic and financial crises, natural 

disasters, or other unexpected jolts and disruptions that may have substantial impacts on the 

formation and development of institutional arrangements. 

In general, the literature does not present these aspects (inertial forces, social roles, and 

power dynamics) jointly and articulately on the discussion of institutional formation and 

development. The proposition here is that the success or failure of an institutional arrangement 

is linked to the influence of an inertial force of long-standing institutional logics on the way 

actors exercise their power and agency through social roles. I present two different design 
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proposals of institutional arrangements, a bottom-up and a top-down initiative, to evidence my 

argument. 
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3. BRAZILIAN PUBLIC ADMINISTRATION: HISTORICAL ROOTS 

 

This chapter presents some insights into the historical context in the Brazilian public 

administration scenario. Before providing some insights on the historical aspects, I introduce a 

brief overview of the organizational structure in local public administration which is the focus 

of this study. The section on the historical aspects focuses on the budgetary process dynamics 

and the bureaucratic structure that emerged and developed after the country adopted a federalist 

republican political order. Evidencing the historical process may help better understand the 

implementation and development of new institutional arrangements in the context. This section 

is divided into three subsections regarding the historical aspects of public administration’s 

institutions: the budget and the bureaucracy until the Federal Constitution in 1988, and a third 

part also split into two others, mentioning the Public Financial Management in a period after 

the Constitution and the promotion of citizen participation.   

 

3.1. THE POLITICAL-ADMINISTRATIVE STRUCTURE OF BRAZILIAN 

GOVERNMENTS 

 

According to the current Brazilian Federal Constitution (1988), the governments are 

organized in three hierarchical levels, the Federal, State, and Municipal levels. As a federated 

country, each of theses governments present some degree of political autonomy. States and 

municipalities may create their legislation, although it must be in consonance to the Federal 

Constitution. In general, municipalities are subordinated to its respective State and to the 

Federal Government. 

Most of the daily life takes place in the municipalities and, for the most part, it is where 

citizens may truly participate on public decision-making. The municipalities are composed of 

the Executive and Legislative Branch. The Executive Branch consists of a mayor, a vice-mayor, 

and several secretariats, coordinators, and departiments that follow  a hierarchical line as shown 

in Figure 1. 
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Figure 1. Organizational structure of a City Hall in Brazil 

 

Source: adapted from SMG/COGEDI (2017). 

The size of the organizational structure of each City Hall will vary according to the 

needs and the population range. Also, the number of councilors in the City Council varies 

according to the population of the municipality, as detailed in Article 29, item IV of the Federal 

Constitution. 

In parallel to this organizational structure, there are also collegiate bodies which may be 

advisory and/or deliberative, and that aims to reunite people from different positions, social 

roles, and competence to discuss public policies like the Municipal Councils that I analyze on 

Chapter 6. 

The focus of this thesis is on the local level. I discuss some institutional arrangements 

within the organizational field of municipal public administration. Before I present my 

propositions, I offer a brief overview of Brazilian historical aspects that constitute the essence 

of its institutions. 

 

3.2. HISTORICAL ASPECTS OF INSTITUTIONS IN BRAZILIAN PUBLIC 

ADMINISTRATION 

 

3.2.1. Accounting and financial aspects: the budget 

 

Brazilian historical roots are based on the dynamics of a colony for the exploitation of 

natural resources for more than three hundred years. This condition implied a late process of 
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organization in its public sector. It only began to take shape after the proclamation of 

independence in 1822, with greater encouragement after the proclamation of the republic in 

1889. Over this period to the present day, seven constitutions have been established, all of which 

have addressed some budget issues (Giacomoni, 2009), as we can observe in Figure 2. 

Since the first Constitutions, both Executive and Legislative branches al all levels of 

government have had some role in the budget process. The former was responsible for preparing 

the budget proposal, and the second, represented by the National Congress (Chamber of 

Deputies and Senate), was responsible for approving the budget law. Still in this initial period, 

the Chamber of Deputies was responsible for the tax laws (Constitution of 1824). After the 

establishment of a republican political order, the national territory was politically decentralized 

into States and Municipalities (within a federal arrangement) which, in turn, started to 

experience some autonomy with, for example, the elaboration of their own constitutions and 

organic laws, respectively (Giacomoni, 2009). However, this period was marked by 

administrative disorganization since there were intense “political disagreements between the 

civilian elite, favorable to the federalist and decentralized government, and the military, 

supporters of the centralization of power” (Adde, 2012, p. 26 – own translation). 

Major changes in the Brazilian economy also characterized this period, as “the abolition 

of slavery (1888), the growth of foreign immigration, the expansion of coffee agriculture, (…) 

and some monetary reforms conducted by the central government (Adde, 2012, p. 1 – own 

translation). Although permeated by political conflicts, the economic development of this 

period generated some advancements in the public accounting and financial aspects, mainly as 

demand from international funding organizations and especially at the federal level and in São 

Paulo state. For instance, the creation of the Federal Audit Body in 1892 (Decree 1166 from 

1892), the “establishment of double-entry bookkeeping and the introduction of equity and 

financial accounting, the formation of the Federal Accounting Code [Decree 4536 from 1922] 

and the creation of the Central Accounting Office of the Republic [Decree 4555 from 1922]” 

(Adde, 2012, p. 22, own translation). All of which allowed a greater formalization of budgetary, 

financial, and accounting processes. 

 

 



24 

 

Figure 2 - Historical timeline of Brazilian Public Administration until 1988 

 

Source: own elaboration. 

Note: the period after the 1988 Constitution is called ‘New Republic’. I present the continuation of this timeline in Figure 2. I have split the timeline into two 

figures to show a first moment where there is no prerogative for citizen participation and a second moment in which most legislations, including the Constitution 

itself, promote citizens' involvement in public decision-making processes.
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The 1930 Revolution and the election of President Getúlio Vargas in the same 

year promoted a re-centralization process of public functions to the federal sphere for 

over 15 years. This re-centralization started with the Constitution of 1934 and was 

intensified with the Constitution of 1939. In this period, the federal budget was prepared 

and executed exclusively by the federal Executive branch. The States and Municipalities 

had Administrative Councils that approved projects for their budget and supervised their 

execution (Giacomoni, 2009). These Administrative Councils were not vinculated to the 

Legislative branch. They were a body located in sub-national governments, created and 

controlled by the executive of federal government. During this period, the federal 

government advocated for the standardization of accounting practices to consolidate the 

external debt. It promoted two Conferences of Technicians in Public Accounting and 

Finance Affairs. 

In 1946, the Vargas Era came to an end, and a process of re-democratization of 

the nation and public administration was initiated in the country. In the budget activities, 

the Executive branch would over again “draft the budget project and send it for discussion 

and voting to the Legislative branch” (Giacomoni, 2009, p. 44, own translation). Besides, 

the Legislators were now allowed to co-participate in the budget elaboration through 

amendments. However, during all this period, “the government was understood as a mere 

spectator of the economic and social process, with no powers for effective intervention, 

except for the benefit of the so-called social peace, and the best government plan was the 

one that spent less.” (Machado Jr., 2012, p. 1159, own translation). 

A few years after the second world war, diverse actors from the third Conference 

of Technicians in Public Accounting and Finance Affairs (in 1949), together with the 

requests and appeals of several other actors, increased the pressure on the government 

requesting a standardization in the budget process. Only in 1964, the National Congress 

approved Law 4,320, which finally established a standard budget model for all levels of 

government. Before this legislation, public budgets were vague and inaccurate, with no 

major concerns about revenue and expenditure linkage or budget balance (Giacomoni, 

2009). After this legislation, the public budget followed the ‘line-item budgeting’ model. 

According to Azevedo and Aquino (2016, p. 65, own translation), “the budget was limited 

to the revenue forecast and the allocation of resources in secretariats and government 

functions for the following year”. Although with some modifications over the years, this 

legislation is still in force, and much of its content is used for budget elaboration and 

execution in the present day (Giacomoni, 2009; Azevedo & Pigatto, 2020). 
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In the same year of Law 4,320 (1964), the country faced the beginning of the 

military dictatorship that lasted until 1985. In this period, the government reinforced 

authoritarian practices and created new rules and principles for the budgetary process. 

One relevant aspect of this period was the removal (in the 1967 Constitution) of the 

legislative prerogatives for amendments. The Legislative branch's role became only the 

ceremonial approval of the Executive’s proposals (Giacomoni, 2009). The same 

constitution introduced capital expenditures rules and multi-year investment budgets 

(orçamento plurianual de investimentos – OPI). In Article 66, the 1967 Constitution 

established that the total authorized expenditures should be limited to the total estimated 

revenue for the same period in each fiscal year. Still, this Constitution did not revoke or 

replace Law 4,320/64.  

The late 1970s presented a lot of tensions in the political field. For instance, in the 

municipal elections of 1976, the candidates in opposition to the dictatorship were 

victorious in major cities. As Luna and Klein (2014, p. 188) mention, “despite all the 

economic growth that occurred [during the initial period of dictatorship], the middle class 

was clearly against the regime, and even business leaders were beginning to express 

dissatisfaction.”. Moreover, the early 1980s began with a growing economic crisis which 

“evidenced the fragility of the government’s political base and favored the emergence of 

strong popular-based campaigns” (Giacomoni, 2009, p. 45, own translation). 

 As a result of these campaigns, Brazil established a new Constitution in 1988, 

which has been called the ‘Citizen Constitution’. “Since the first discussions [of this 

Constitution], the budget issue has gained great attention from the constituents, as it was 

seen as a symbol of the parliamentary prerogatives lost during the authoritarian period.”. 

Besides, this Constitution brought up “new concepts and rules, in addition to reinforcing 

and confirming already traditional principles and norms” (Giacomoni, 2009, p. 45, own 

translation). 

 Before looking at more details at the 1988 Constitution and the main budgetary 

aspects currently in force, I present some historical administrative aspects of the Brazilian 

public sector bureaucracy. 

 

3.2.2. Administrative aspects: the bureaucracy and public actors 

 

During the initial years after the proclamation of the republic, the bureaucracy in 

Brazilian public administration “was far from the Weberian model, with no concern for 
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the rationalization of the state” and with public jobs embedded in a logic of distribution 

of privileges (Oliveira, 2007, p. 270). The actors involved in public life were “a very 

heterogeneous group in terms of wage, hierarchical and social stratification” (Oliveira, 

2007, p. 270) with a predominance of oligarchies at the time.  

The first attempt at forming bureaucracy based on Weberian principles only 

emerged in Brazil after the 1930 Revolution with the urbanization and industrialization 

processes at the time. These two processes encouraged, for instance, some development 

in the promotion of public tenders with meritocratic characteristics (Oliveira, 2007). 

Nonetheless, “the ideology that governed the relationship between society and the state 

was [still] clientelist and empreguista2, and therefore the number of ‘extra-numerary’ 

employees – hired by personal indication – was always superior to ‘statutory’ employees” 

(Gouvêa, 1994, p. 100). 

The formation of the bureaucratic role in this period was very peculiar. Gouvêa 

(1994, p.131-132) asserts that these actors emerged within an authoritarian State which 

“was built to be strong because it presented itself as an actor and producer of a 

development project” for the country. Besides, some of the public agencies endorsed a 

“prestigious status” for these actors by providing “the possibility of acquiring technical 

training and specialized knowledge, including international experiences (…). This 

specialized knowledge was transformed into new political resources, expanding their 

space of power”. Yet, these agents “were called upon to act and influence the definition 

of the institutional profile of this State-in-construction.”. These aspects have influenced 

the consolidation and continuous formation of the bureaucratic role in Brazilian public 

life. 

Therefore, since the first Getúlio Vargas’ government in 1930, we could observe 

the formation of the bureaucracy, coexisting and sometimes blending itself with other 

clientelistic and patrimonial practices. Nunes (2017) contended four types of relationship 

between the state and society, which he calls ‘grammatical politics’: clientelism, 

corporatism, bureaucratic insulation, and procedural universalism. As he explains, he 

shows “how corporatism, bureaucratic insulation, and procedural universalism are 

incorporated into existing clientelism” (Nunes, 2017, p. 34). 

The author explains that clientelism “is a type of social relationship marked by 

personal contact between patrons and [clients]. (…) the clients are in a subordinated 

 
2 Empreguista – tendency to grant public jobs in abundance to serve political interests. (Gouvêa, 1994). 
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position. (…). Inequality plays a key role in the survival of both patrons and clients and 

generates a range of personal ties between them” (Nunes, 2017, p. 46). He continues 

asserting that in the Brazilian context, “clientelism constitutes, at the same time, an 

alternative to the diffuse presence of State structures and a grammar for non-market social 

relations between social classes and groups” (Nunes, 2017, p. 49). In an elite-patrimonial 

society as Brazilian, this type of relationship has happened since its very same existence. 

It will remain as long as we present high social and economic inequality. 

The author posits that bureaucratic insulation and procedural universalism are 

sometimes understood as “appropriate ways to counteract clientelism.”. The bureaucratic 

insulation presumes “the protection of the technical nucleus of the State against 

interference from the public or other intermediary organizations.”. (Nunes, 2017, p. 54-

55). However, as Brazilian governments are composed of elites, Brazil's bureaucratic 

insulation “is the elite strategy (…) to overcome the arena controlled by political parties”. 

Cavalcante and colleagues (2018, p. 59) put it as “a deliberate action to protect a 

technobureaucratic elite which operated with a high degree of autonomy and discretion” 

under the prerogative of economic development. Nunes (2017, p. 56) still evidences some 

common strategies within the bureaucratic insulation as the competition among 

departments and groups for the allocation of resources; the formation of political 

coalitions with actors outside the administrative arena in order to guarantee the feasibility 

of projects; and the flattery on political parties to protect projects in Congress. 

Nunes (2017, p. 41) defines procedural universalism as “the norms formally used 

by all polity individuals or applied to them when electing representatives, testing the 

power of formal institutions, and making demands on the State, protecting themselves 

against abuses of power by the State.” The author explains that groups always claim the 

universalism of procedures as the media or opposition political parties that criticize 

clientelist procedures executed by the incumbent governments. 

Corporatism is another “strategy of the business classes to penetrate the state” 

(Nunes, 2017, p. 58). As the author explains, “in Brazil (…), corporatism was used as an 

attempt to control and organize the lower social classes, especially the bourgeoisie, 

through their incorporation into the system” (Nunes, 2017, p. 62). 

The author still presents the rise and fall of these relationships until the military 

regime. During the military dictatorship, there was a marked increase in bureaucratic 

insulation. There was a great incentive for the development of technical knowledge and 

specializations. The ‘public interest’ became the responsibility of the bureaucracy, which 
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now considered itself its ‘carrier and guardian’ (Gouvêa, 1994; Oliveira, 2007). This 

political regime also favored “the separation of bureaucrats from society’s demands” 

(Oliveira, 2007, p. 271). In addition, managerial values were also stimulated in this 

period. The Decree 200 from 1967 established guidelines for an administrative reform 

based on efficiency (Torres, 2004). The introduction of these principles was related to the 

broader international reform movement called New Public Management (NPM), which 

“implied proliferation and unbundling, contractualization, marketization, a private sector 

management style, explicit performance standards, and output/outcome control” 

(Christensen & Laegreid, 2012, p. 256). At this moment, we could observe a combination 

of bureaucratic, managerial, and patrimonial practices along with Brazilian public 

administration. 

The economic crisis and the inefficiency of the public policies at the beginning of 

the 1980s made bureaucracy disrepute (Oliveira, 2007). By the end of the military regime, 

bureaucracy was considered inefficient and expensive. According to Torres (2004), we 

could observe three different administrative models in Brazilian public administration in 

this period, a patrimonial model, a Weberian bureaucratic model, and a managerial model. 

The patrimonial model has been profoundly rooted in Brazilian social and political 

formation since there has been an understanding of a tutelary power stemmed from the 

State; the absence of recognition of equal rights for all individuals in society; the lack of 

distinction between public and private life; and the artificialism of laws that generate a de 

facto and de jure dichotomous situation. The Brazilian Weberian bureaucratic model is 

very distant from the Weberian ideal characterized by a rational-legal State with objective 

and impersonal rules (Fedozzi, 1997). However, it is still possible to observe some 

attempts to follow the Weberian model, especially within the Civil Service Exam 

Announcements. The managerial model is also observable in many public-private 

partnerships or policies that focus on contractual governance seeking results, performance 

measures and, in general, considers the public sector as a service provider (Pollitt & 

Bouckaert, 2017; Meyer et al., 2014). 

When the 1988 Constitution was established, this was briefly the scenario at the 

time. After presenting more details about the 1988 Constitution and the current budgetary 

cycle, I will present my interpretation of this history.  
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3.2.3. From Federal Constitution of 1988 until current days: the Public Financial 

Management and Citizen participation  

 

The period after the dictatorship was marked by the restoration of the democratic 

regime that brought a more participatory and deliberative character to public life. The 

primary legislation enacting the participatory perspective was the Federal Constitution of 

1988. Other legislations are also important, and I present them in Figure 3. 

 

3.2.3.1. The Public Financial Management (PFM) 

 

The 1988 Constitution represents a milestone of major changes in Brazilian public 

administration. A relevant modification was the promotion of a decentralization process 

of public policies to sub-national governments (states and municipalities). According to 

Souza (2001b, p. 547, own translation), this process was understood “as ways to 

legitimize re-democratization and restructure the State.”. This new setting of federalism 

provided more autonomy and responsibilities to local governments. At the same time, it 

allowed the emergence of “multiple centers of power characterized as a complex system 

of political and financial dependence between spheres of government.” (Souza, 2001b, 

549, own translation). As the focus of this study is on local governments (municipalities), 

I present a discussion on this level of analysis in this subtopic. However, the processes 

are similar at the other government levels.  

After the Federal Constitution, Brazil started modifying the set of budgetary 

practices, which were the same for over 200 years (Aquino & Batley, 2021; Azevedo & 

Pigatto, 2020). As Aquino and Batley (2021, p. 6) mentions, “from the arrival in Brazil 

of the Portuguese Crown in 1808, central and sub-national governments have operated 

some sort of input cash-based budgeting.” However, “the PFM cycle (…) has undergone 

constant reform, and international standards significantly influence it”. (Azevedo & 

Aquino, 2016, p. 63). 
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Figure 3 - Historical Timeline of Brazilian Public Administration from 1988 to current days 

 

Source: own elaboration. 
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Some of the main alterations enacted by the Constitution within the budgetary 

cycle were: i) the restoration of the prerogative for proposing amendments on expenditure 

to the Legislative branch; ii) the promotion of an attitude toward planning with the 

establishment of the elaboration of a Multiyear Plan (PPA in the Portuguese acronym), a 

municipal Budgetary Guidelines Law (LDO), and an Annual Budget Law (LOA) - 

although governments were already aware of how to prepare the budget law (LOA) (based 

on Federal Law 4,320/64), the Budgetary Guidelines Law and the Multiyear Plan were 

still mechanisms little explained in the constitution and needed another regulation to 

detail their content; iii) the consolidation of the principle of universality – that is, the 

budget should contain the revenues and expenditures of all public administration entities 

in order to facilitate the legislative control over public finances (Giacomoni, 2009; 

Azevedo & Aquino, 2016).  

The Constitution also discreetly promoted the introduction of a program-based 

budget. However, implementing results-oriented budgeting is a slow and gradual process 

(Pollitt & Bouckaert, 2017, Azevedo & Aquino, 2016). According to Azevedo and 

Aquino (2016), governments started truly implementing the program-based budget only 

after the Ordinance 42/1999, enacted in 2002. This implementation in Brazilian 

municipalities is still in course, and it has suffered the influence of other legislation and 

the public accounting convergence process to international standards (Azevedo & 

Aquino, 2016). 

After the Federal Constitution, another critical point was the implementation of a 

monetary plan to cope with high rates of inflation, named ‘Real Plan’ due to the name of 

the new Brazilian currency ‘Real’ in 1994 by President Fernando Henrique Cardoso. 

Before the Real Plan, Brazil had expressive inflation, and governments used “to rely on 

the ‘inflation tax’ as a significant source of revenue. (…) [and make use of] artificial 

means of maintaining expenditures. With the sharp drop in inflation achieved by the Real 

Plan, it was no longer possible to finance the same level of government expenditure”. 

(Blondal et al., 2003, p. 99).  

Under federal legislation the Fiscal Responsibility Law (LRF in the Portuguese 

acronym) enacted in 2000 has also been influential within the Public Financial 

Management (PFM) system. This legislation “consolidates previous directives and 

introduces a comprehensive set of provisions to foster fiscal responsibility” (Blondal et 

al., 2003, p. 100). Some of the modifications of this federal law were the establishment 

of “maximum limits on the level of personnel expenditure and the level of debt, (…) a 
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proportion of current net revenues, and the principle that any new medium-term 

expenditure has to be ‘affordable’” (Blondal et al., 2003, p. 100). Besides, the Fiscal 

Responsibility Law also sets minimum content for the Multiyear Plan and the Budgetary 

Guidelines Law. It requires the establishment of fiscal and financial targets and fiscal 

control mechanisms to stimulate risk management for public entities (Azevedo & Aquino, 

2016, Azevedo et al., 2019). 

Even after all the modifications, if we observe the PFM system (as presented in 

Figure 4) in Brazilian municipalities, we witness the power dynamics inherent and 

concentrated in the Executive branch, especially in the social role of the mayor.  

 

Figure 4 - Public Financial Management cycle 

Source: Santiso (2005, p. 17). 
Note: I recommend reading Santiso's (2005) paper to understand this figure fully. 

The strategic budgeting step involves planning, estimating revenue and 

expenditure, and defining high-level policy guidelines (Andrews et al., 2014). In Brazil, 

this stage is performed exclusively by the Executive branch and comprises elaborating 

the Multiyear Plan (PPA) and the Budgetary Guidelines Law (LDO). 



34 

 

The budget preparation stage is related to the formal finalization of the proposed 

budget law. This step comes down to drafting the Annual Budget Law (LOA) in Brazil. 

The preparation of the Annual Budget Law is based on Federal Law No. 4,320 from 1964 

and has undergone some changes with the Federal Constitution and other subsequent 

legislation3. The Annual Budget Law comes down to forecasting current revenues and 

capital revenues. It also allocates compulsory resources to current and discretionary 

costing expenses and transfers to some capital expenditures. 

After this formulation step, the Legislative branch receives, modifies, approves, 

and supervises the Multiyear Plan’s (PPA), the Budgetary Guidelines Law’s (LDO), and 

the Annual Budgetary Law’s (LOA) proposals. The Brazilian budgetary process follows 

a bottom-up methodology for discussing and evaluating the budget (Azevedo, 2014). This 

methodology considers the voting “on budget items line-by-line, or category-by-

category” (Ehrhart et al., 2007, p. 280). There are still some peculiarities at this stage. 

The Legislative branch may not change the estimated revenues, except in the case of 

technical or legal errors or omissions; councilors may not approve amendments 

incompatible with the approved PPA proposal (Federal Constitution, Art. 166, §3, item 

I); they may only approve amendments if they cancel other expense and allocate its 

resources (Federal Constitution, Art. 166, §3, item II); they may not change expenses 

addressed to the payroll, to debt services, constitutional tax transfers (Federal 

Constitution, Art. 166, §3), or costing expenses (Law 4,320/64, art. 33); still, they may 

not grant budget allocation for any public work whose project is not approved by 

competent bodies, or that has not been previously created (Law 4,320/64, art. 33) 

(Azevedo, 2014).  

The approval of the budget process is also influenced by what the literature calls 

coalition presidentialism (Pereira & Mueller, 2002; Graton et al., 2020; Raile et al., 2011; 

Bertholini & Pereira, 2017; Pereira et al., 2016). A multiparty presidentialism 

characterizes Brazil at every level of government, or as Raile and colleagues (2011, p. 

325) define it, a “highly fragmented party system.”. In such cases, as Roubini and Sachs 

(1989, p. 905) assert, “(…) power is dispersed (…) [and] the likelihood of intertemporally 

inefficient budgetary policy is heightened.” 

 
3 Two Ministerial Ordinances play an important role in LOA development. The first is Ordinance 42 of 

1999 which states that government functions and programs are defined locally. Decree 163 of 2001 

promotes changes in LOA's classification of expenses and revenues. 
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 In the Brazilian case, “an executive must exchange robustly with the legislative 

branch but has many potential partners for doing so.” Still, “this exchange must be 

ongoing. (…) [executives] must build legislative support almost from scratch with each 

new controversial proposal” (Raile et al., 2011, p. 325). The authors also suggest an 

executive has two resource strategies in her toolbox. She may control “the disbursement 

of pork to legislators through the execution of individual and collective budgetary 

amendments and establish the characteristics of her governing coalition” by distributing 

“coalition goods like cabinet seats.”. (Raile et al., 2011, p. 325). In general, the chiefs of 

the executive (presidents, governors, and mayors) “are responsible for deciding the 

parties with whom they will govern and how they will allocate the resources in terms of 

power and finances to the ally parties” (Bertholini & Pereira, 2017, p. 529).  

At the national level, “since 1990 the party of the president has always held less 

than 25 percent of the seats in the lower house. In mid-2009 under President Lula this 

figure stood at 15 percent.” (Raile et al., 2011, p. 332). However, in more recent years, 

the Legislative branch has expanded its influence, ‘capturing’ in some moments the 

budget process, after the creation of the constitutional amendments 86/2015 and 

100/2019. These constitutional rules, currently in force, require 1.2% of the budget 

allocation for individual congressman amendments, 0.8% to bench amendments, and 

more recently expanded to rapporteur’s amendments as proposed by the General 

Rapporteur (in congress’ normative terminology, it is named RP9). This pork 

disbursement strategy is also related to the so-called ‘secret budget.’. On November 30th, 

2021, the incumbent Economic Minister Paulo Guedes openly stated that Bolsonaro’s 

government uses the rapporteur’s amendments to support the government itself and 

approve reforms. These rapporteur’s amendments alone add up to a total of 16 billion 

reais in this year (Ventura, 2021). This example evidences the distortion of the 

bureaucratic budgetary instrument by patrimonial practices. Such practices represent a 

distortion of the budgetary law by the dominant logic in Brazil, an effect of the old 

institutions, as Aquino and Batley (2021) discussed.  

There is little research analyzing this aspect within Brazilian municipalities. 

Andrade (1998) compiled some studies related to São Paulo state and municipality. The 

author points out that most Brazilian City Councils represent a fragile institution in the 

relationship with the executive. Some case studies (Lopez, 2004; Grin, 2012) discuss the 

local level, which corroborates with Andrade (1998) and present the lack of agency 

among councilors as they are usually oriented towards assistance actions of lesser 
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importance. Rocha (2021) calls the tendency of councilors to align themselves with the 

mayor’s projects and proposals, neglecting their scrutiny task and turning a blind eye to 

irregularities committed within the Executive branch as ‘governism’. The author analyzed 

the ‘extent of governism’ in some municipalities of Minas Gerais state and the ways or 

strategies mayors adopt to assemble legislative support. In the author’s own words, “there 

is a significant portion of parliamentarians willing to remain in opposition or as 

independents.”. This means that “although there is a concentration of prerogatives and 

resources in the role of mayors and the City Councils of most municipalities exhibit a low 

degree of institutional development, councilors are not totally deprived of resources and 

possibilities for action” (Rocha, 2021, p. 223). I agree with her, I believe councilors may 

also exercise their agency, and they may be very influential on the budgetary process. 

Nonetheless, I acknowledge that in general, “the Legislative branch’s interaction in the 

budget process is restricted and it reflects on the proposed amendments.”. (Azevedo, 

2014, p. 47). 

Besides all this ‘game’ between the Executive and the Legislative in approving 

budgetary items, the Executive branch may reject all proposed amendments without any 

costs or prejudice to its mandate, especially at the local level. 

The budget execution is carried out by the Executive branch without much 

scrutiny from the Legislative branch. There is a great discussion in the literature on the 

discretion and flexibility that the Executive branch has in budget execution. Strategies 

such as cancellation of expenditure credits, indebtedness, carry-over (Aquino & Azevedo, 

2017), or non-execution of budget credits are mechanisms used by the Executive to alter 

the Budget Law without causing major damage to the executive role. This raises questions 

about the effectiveness of budgeting itself (Giacomoni, 2009). 

The Budgetary Evaluation in Brazil comprises just a compliance audit, as the 

performance audit is not widely applied by Audit Courts (Lino et al., 2022). The 

evaluation is executed by external actors, especially audit bodies such as the Courts of 

Accounts (Tribunais de Contas - TCs), Public Prosecutors’ Office (Ministério Público – 

MP), the Superior Electoral Court (Supremo Tribunal Eleitoral – STE), the Office of the 

Comptroller General (CGU) and Supreme Audit Institution (Tribunal de Contas da União 

- TCU). As Lino and Aquino (2018, p. 27) explain, “the competencies of these 

Government Audit Organizations in Brazil are identified in the Articles 70 to 75 of the 

Federal Constitution/1988 which places TCU and the Courts of Accounts as auxiliary 

technical bodies of the Legislative branch”. While “the Supreme Audit Institution audits 
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the Federal Government, (…) the Regional Courts of Accounts oversight states and 

municipalities” (Lino & Aquino, 2020, p. 225). The regional Courts of Accounts (…) are 

autonomous, [and] they hold some differences regarding their operational features, how 

they interpret some aspects of the legal regulations, and on the audit processes” (Lino & 

Aquino, 2020, p. 225). Since the Federal Constitution, there is also the requirement of 

social control mechanisms involving citizens as the Citizen Advisory Municipal 

Councils. Nonetheless, other legislation defines and creates the Municipal Councils for 

specific public policies. 

When comparing the Brazilian budget process to other OECD member countries, 

Blondal and colleagues (2003, p. 101) argue the former has a “high degree of rigidity in 

the system, the operation of a separate planning function and the lack of rolling multi-

year expenditure frameworks.”. The rigidity “is due to the large number of expenditures 

that the Constitution requires, the earmarking of tax revenues to specific uses and the 

designation of certain expenditures as ‘mandatory.’.”. This feature hinders possible 

modifications at the local level. 

In addition to financial and budgetary aspects, after the 1988 Constitution, we can 

observe several legislations, including greater involvement of civil society in the 

decision-making process, transforming the dynamics of representative democracy into a 

participatory democracy (Meijer, 2015). The stimuli for citizen participation in the public 

sphere were already in place in other countries worldwide (Meijer, 2015).  

 

3.2.3.2. Citizen participation 

 

Before the promulgation of the Citizen Constitution in 1988, Brazil was already 

passing through a wave of re-democratization. The participatory movement emerged 

within the third wave of democratization which promoted a change in “the meaning of 

central elements of local traditions of collective action” (Avritzer, 2002, p. 78). Although 

the country did not present a tradition to democratic public space, “the self-

understandings of social actors and the role of the public sphere changed fundamentally 

during the so-called process of liberalization (…)” and allowed the emergence of three 

new traditions: “a tradition of occupation of the public sphere to voice political demands; 

a tradition of collective mobilization around pluralistic demands and plural identities; and 

a new tradition of formation of voluntary associations organizationally autonomous from 

the state” (Avritzer, 2002, p. 78). 
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Avritzer (2002, p. 79) explains that the period of liberalization “was the first 

moment of the transition to democracy (…)” in which social actors started to reflect on 

their occupation of the public sphere. The author also argues there were two initial 

attempts of structural changes, the “shift [of] politics from the state to the societal level. 

(…). [And] the retrieval of the moral dimension of politics. (…)” (Avritzer, 2002, p. 80). 

Yet, the “social movements and voluntary associations” began to gain space for 

participation in the public sphere (Avritzer, 2002, p. 81). Following these changes, the 

author claims “the culture of the favor and clientelistic political intermediation started to 

give way to more autonomous forms of social organization.”. He also acknowledges that 

“this does not mean that all kinds of clientelistic political intermediation were abolished 

or that all action in the public space became democratic.” (Avritzer, 2002, p. 86), but that 

there was a great effort (promoted especially by social movements) to shift political 

reality.  

In Brazil, we may emphasize the influence of three social movements: the human 

rights movement, the urban social movement, and the political campaigns. The human 

rights movement emerged mainly as a demand from the relatives of political prisoners 

and exiles during the dictatorship with great support of religious institutions (Avritzer, 

2002; Casanova, 1994). This movement has “been able to reintroduce a moral component 

to public collective action, illustrating a process of cultural change that can lead to a 

transformation in how social actors constitute a public sphere.” (Avritzer, 2002, p. 92). 

The urban social movement is linked to the population growth of the period, which 

increased the demand for services and basic urban infrastructure. Some of the 

consequences were the expansion in the number of neighborhood associations, especially 

in the metropolises; the introduction of autonomous forms for claiming citizen rights; and 

the establishment of monitoring bodies as in the health and sanitary movement initiated 

in São Paulo. In general, the importance of this movement “was the establishment of a 

new field of conflict concerning how the state distributed material goods. (…) The 

prevailing models had been corporatist and populist, based on political mediators and 

heteronomous forms of action.” (Avritzer, 2002, p. 92). Albeit the authoritarian regime 

of dictatorship had “tried to sponsor limited political competition”, a “huge public 

campaign” was established in order “to restore direct presidential elections”, and this 

campaign allowed a “coordinated action by members of the political opposition and social 

actors” (Avritzer, 2002, p. 96). 
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Together with other social actors, all these social movements have influenced the 

implementation of the Citizen Constitution in 1988. However, they did not eliminate the 

historical formation of Brazilian public administration mentioned in the above section. 

The Citizen Constitution represents the beginning of the formalization of citizen 

participation in all different levels of government. For example, in the education area, the 

Constitution established that it should be “promoted and encouraged with the 

collaboration of civil society” (Art. 205, CF, 1988, own translation). The human rights 

area has also presupposed the participation of society in ensuring child and adolescent 

rights. This area has gained its legislation (Law nº 8,069 from 1990) called Child and 

Adolescent Statute (Estatuto da Criança e do Adolescente – ECA in the Portuguese 

acronym). The health area has also developed its legislation as Law 8,080 and Law 8,142, 

both in 1990. Both areas (health and human rights) foresaw the elaboration of citizen 

advisory councils to guide and scrutinize public decision-making. Despite the specificity 

of some areas, the Federal Constitution also stipulated the holding of Public Hearings in 

order to consult citizens’ opinions. 

 After the Citizen Constitution, many participatory arrangements started arising in 

the Brazilian context. Participatory Budgeting, for instance, emerged in 1989 in Porto 

Alegre and has stimulated the creation of this mechanism in many other Brazilian 

municipalities and international governments. The Citizen Advisory Municipal Councils 

were also promoted by sub-national governments (state and municipalities) as they were 

now directly responsible for providing many public services. 

Most of these emerging participatory arrangements were characterized as ‘invited 

spaces’ instead of ‘popular spaces.’. Cornwall (2004, p. 1-2) defines ‘invited spaces’ as 

“intermediary institutions as government-provided, whether in response to popular 

demand, donor pressure or shifts in policy”; and ‘popular spaces’ as “arenas in which 

people come together at their own instigation – whether to protest against government 

policies or the interventions of foreign powers, to produce their own services or for 

solidarity and mutual aid”. Although the ‘invited spaces’ “offer the potential for (…) 

extending the practice of democracy beyond the sporadic use of the ballot box”, the way 

“this potential is translated into actual changes in governance is contingent on a range of 

factors” (Cornwall, 2004, p. 2).  

Moreover, in an earlier study, Cornwall (2002, p. 3) acknowledges that “any act 

of space-making is an act of power”. Therefore, these 
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Spaces created by the powerful may be discursively bounded to permit 

only limited citizen influence, colonizing interaction and stifling 

dissent. While ‘rules’ of free exchange and ideals of mutual 

understanding inform the creation of spaces for participation, 

inequalities of status, class, and social position are often reproduced in 

the very ways in which people communicate with each other within 

them. 

At the same time, these ‘invited spaces’ may be transformed by those who get 

involved within the arrangement, “pushing its boundaries, changing the discourse and 

taking control.” (Cornwall, 2002, p. 3). It depends on how these arrangements “are used, 

by and with whom.”. Either way, some scholars argue “they introduce practices that 

challenge existing norms of interaction, by facilitating new ways of relating, 

representation and analysis.”. (Cornwall, 2002, p. 4). 

As ‘invited spaces’, legislation enforcement is an important aspect, and much 

other legislation has stimulated these and other initiatives involving citizen participation 

in the Brazilian context. The implementation of the Fiscal Responsibility Law in 2000, as 

mentioned above, has also promoted an advance in participatory governance principles. 

It established the need for transparency of fiscal management and encouraged citizens’ 

participation through public hearings in preparing budget plans.  

The City Statute Law (n. 10,257 of 2001) predicted in its article 2, item II the 

principle of “democratic management through popular participation and representative 

associations of the various segments of the community in the formulation, execution and 

monitoring of urban development plans, programs and projects” also through public 

hearings. 

The Transparency Law (Complementary Law n. 131 of 2009) complements LRF 

by establishing “the availability, in real-time, of detailed information on the budgetary 

and financial execution of the Union, States, Federal District and Municipalities” and 

reinforcing popular participation. 

The Access to Information Law (n. 12,527 of 2011) requires the disclosure of 

public interest information, regardless of requests, using different means of 

communication, in order to foster a culture of transparency and the development of social 

control in the public administration. 

Despite the stimuli in regulations, many participatory initiatives suffered 

resistance and were challenging to implement. Local governors were the sole formulators 

and providers of all public service delivery within an authoritarian, hierarchical, 

centralized bureaucratic structure (Oliveira, 2007). The legislators had little influence on 
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public budget design and control (Giacomoni, 2009). Therefore, openness to stakeholder 

participation was not common for public managers. Lowndes and colleagues (2006) argue 

that securing responsiveness from decision-makers is a problematic aspect for any 

participation scheme to overcome. One could expect the transition to participatory 

democratic management involving citizens would be delayed and resisted by public 

managers (Rauschmayer et al., 2009).  

In my understanding, the persistence of this longstanding feature of the 

administrative structure of Brazilian governments (of an authoritarian and centralizing 

role of the executive) alone would be enough to generate delays and resistance or weaken 

projects that were already being implemented under the logic of participation. However, 

Brazilians still elected a president like Jair Bolsonaro with a highly authoritarian and 

schizophrenic government project. It can drastically undermine citizen participation 

spaces and other social policies that are extremely important in Brazilians’ lives, such as 

Bolsa Família and the National Secondary Education Examination (Exame Nacional do 

Ensino Médio – ENEM). 

The unfortunate coincidence of a government like this in a period of the pandemic 

that we are going through (COVID-19) can disrupt and decimate participation initiatives 

or generate even more revolt and mobilize collective action and popular demands. 

Although I want to believe that we will re-start this second path in the next elections, I 

believe that Brazilians are so contradictory that they can maintain an anti-participation 

government to ‘protect’ the conservatism of a false selfish elite that thinks it is superior 

to society. 

Despite all resistance and opposition, there are still citizen participation initiatives, 

which encourage participation in the various stages of the PFM cycle. These initiatives 

occur in “different political contexts and processes, whether with the intention of 

opposing governments, and sometimes supervising them, or, more recently, with the 

intention of co-managing public policies” (Romão Netto & Cervellini, 2021, p. 1). There 

is currently the case of 'minipublics' which as a democratic innovation “have been 

specifically designed to increase and deepen citizen participation in the political decision-

making process.” (Smith, 2009, p.1). 

The brief overview of this historical context of Brazilian public administration 

allows us to observe pendulous movement regarding the political regime. Bizzarro and 

Coppedge (2017) present the evolution of Brazilian democracy from the Proclamation of 
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the Republic to the present day. Figure 5 shows the wave movement in the alternation of 

electoral democracy and authoritarian regimes. 

Figure 5 - Evolution of the Electoral Democracy Index (1900-2015) 

 
Source: Bizzarro & Coppedge (2017, p. 9). 

 As the authors assert, the authoritarian periods beginning in 1930 and 1964 

represent democratic setbacks. However, “each setback (…) is succeeded by a new 

democratic experience that surpasses the previous experience” (Bizzarro & Coppedge, 

2017, p. 8). They still claim that we are experiencing the best democratic moment in 

Brazilian history. However, the authors do not address the current period of President Jair 

Bolsonaro’s term, which represents a great threat to the very same democratic principles 

that elected him. 

Along these authoritarian and democratic waves, it is possible to observe other 

movements regarding the ideological political spectrum (right-wing vs. left-wing or 

conservative vs. progressive parties); also, the one of transparency and openness in 

opposition to the one of closure and opacity. These movements coexist and interconnect, 

although there is no pattern between them. 

In Brazil, we did not have authoritarian leftist regimes, for example. In reality, the 

federal government only experienced a timid perspective from the left-wing during Lula 

and Dilma administrations (from 2002 to 2016). Yet, it is possible to identify specific 

experiences in which left-wing parties led the executive at the state or municipal level. 

Brazilian leftist parties advocate for transparency in their discourses. Nonetheless, 

we may also find right-wing parties exalting the importance of transparency at different 

levels of government. In general, regardless of the ideological-political spectrum, there is 

always a high degree of opacity in the state's actions in authoritarian regimes. 

Brazilian democracy still faces many challenges regarding its deliberative, 

participatory, and egalitarian aspects (Bizzarro & Coppedge, 2017). 
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Despite this political aspect, the institutional perspective admits other 

understandings from the history of Brazilian public administration. I highlight the 

existence of institutional logics affecting actors’ behavior, as I will show in the next 

chapter. 

  



44 

 

4. INSTITUTIONAL LOGICS IN BRAZILIAN PUBLIC 

ADMINISTRATION 

 

The formulation of rules and the execution of practices are associated with 

institutional logics. When observing the history of Brazilian public administration, I 

identify at least four ideal types of institutional logics: an elite-patrimonial logic, which 

is the dominant one as it has been maintained in varying forms since the colonial period; 

a legalistic-bureaucratic logic which is far from representing the ideal rational-legal state 

with objective and impersonal rules, although there have been some attempts to impose 

the model; a managerial logic which considers governments as another member of the 

commercial and market relations; and still, an emergent citizen-participatory logic which 

is based on the belief that the state depends on public collective action to deliver 

appropriate public policies. Table 1 presents these institutional logics. 

Actors motivated by the elite-patrimonial logic pursue the maximization or 

maintenance “of political, economic, or cultural gains through interpersonal bargains 

(Lino, 2019, p. 35). In order to increase their power and resources control, actors usually 

create rules that protect their interests. Their mode of governance has no transparency as 

the elite groups act ‘secretly’ in favor of personal interests. The partiality of relationships 

evidences social inequalities in society, and the elite members themselves legitimize a 

‘culture of favors’. 

The elite-patrimonial logic is part of the Brazilian historical formation as a 

heritage of Portuguese colonization that sought in Brazil the “passive extension of its 

institutions” (Faoro, 2012, p. 172). Oliveira Viana (2005, p. 331) explains that this logic 

underpinned the formation of local governments. 

The political organization of local nuclei is not subsequent or 

even concomitant to their social organization: it is before them. 

The population was born under administrative prescriptions. (...) 

During the establishment of cities and towns, the founders were 

already captain-major regents holding a letter granted by the 

king or the governor. This letter was granted, many times, even 

before the foundation of the town or city – this feature 

emphasizes the extra-social character of local governments.  

Faoro (2012, p. 38) further explains that “the patrimonial system (…) binds the 

servers in a patriarchal network which represents the extension of the sovereign’s house. 

(…). Economy and administration combine to preserve the structure, guarding against 

disruptive forces (…)”.  
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Table 1 - Ideal types of Institutional logics in Brazilian public administration 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Source: Own representation based on Meyer et al. (2014), Lino (2019), Thomann et al. (2016), Bovaird and Loffler (2009). 

 Long-standing Institutional Logics Emerging Institutional Logic 

  
Elite-patrimonial logic 

Legalistic-bureaucratic 

logic 
Managerial logic Citizen-participatory logic 

Source of authority Elites Government Shareholders Co-production of social actors 

Source of legitimacy Others elite actors Procedural Results-based Civil society 

Mode of governance Hierarchical and 

centralized within elite 

groups. Based on 

bargains, exchange of 

favors, and opacity 

Hierarchical, centralized, 

and united system. Based 

on laws, rules, and 

directives 

Decentralized and fragmented 

system with strong managerial 

autonomy. Based on objectives, 

targets, results, performance 

measures, and management 

tools in a competitive 

environment 

Decentralized and connected 

through networks and 

partnerships. Based on 

collective and democratic 

decision-making processes 

Vision and Mission Keeping or increasing 

resources control 

Serving society and the 

public interest 

Achieving objectives/targets 

and serving clients/customers 

Enhance democracy through 

citizen voice and participation 

for social justice 

Basis of norms and 

attention 

Protecting elite 

members 

Compliance to formal 

rules 

Self-interest Coordinated, altruist, and 

voluntarist 

Core Values Incentives, privilege, 

personalism, partiality, 

inequality 

Legality, equity, security, 

correctness 

Performance, effectiveness, 

competition, and efficiency 

Equalities agenda, 

transparency, engagement, 

volunteerism, ethical behavior, 

accountability, sustainability 

Basis of strategy Increase elites' power Maitain control of 

process 

Increase efficiency, profit Increase the achievement of 

public demands 
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Faoro (2012, p. 107-108) explains that in this patrimonial system: 

A few people direct, control, and infuse their standards of 

conduct for many. The governing group does not exercise power 

on behalf of the majority (…). Sovereignty itself is enshrouded, 

impenetrable, and superior in a restricted and ignorant layer (…). 

The minority exercises government in its name. They do not use 

the nation to justify power or legitimize it legally and morally. 

In this logic, individuals aspire to “group privileges, fixate on the prestige of the 

layer, on the social honor that it infuses throughout society” (Faoro, 2012, p. 61). 

According to the author, this logic has been “stubbornly fixing itself in the soul of the 

nation” with its advances, retreats, and renovations for four centuries. 

This patrimonial logic takes on changing specific forms based on the same values, 

such as clientelism, coronelism, and paternalism. Clientelism relates to the patron-client 

political relationship in which those who have the power and control of public resources 

(patrons) grant “protection, official positions, and other favors in exchange for political 

and personal loyalty worked to benefit especially the interests of the well-to-do” (Graham, 

1994, p. 1). Coronelism is a “peculiar manifestation of private power (...) [which] have 

managed to coexist with a political regime on a broad representative base”. It has been 

established through “exchanges of profits between the progressively strengthened public 

power and (...) social influential local chiefs” (Leal, 2012, p. 44). These local chiefs were 

represented in the form of people known as ‘coroneis’ (colonels) for a long time. Still, 

Paternalism is also associated with the values of favoritism, privilege, personalism, 

partiality.  

All these variations of the elite-patrimonial logic, with due adaptations, are 

present in Brazilian Society. Bringing the discussion to the present day, Lino (2019) 

presents how this logic coexists with a technical-professional logic in the Courts of 

Accounts. Aquino and Batley (2021) also show the persistence of this logic in the context 

of the public sector finance and budgetary system and how it hybridized with other 

institutional logics. 

The legalistic-bureaucratic logic is defined by Meyer and Hammerschmid (2006, 

p. 100) as public administration governance “with a strong emphasis on process, rules, 

and directives”. They continue asserting that:  

Administrative work is traditionally interpreted as the 

application of laws in a quasi-judicial fashion: objectively, 

impartially, and in a legal-rational manner as the decisions taken 

are also potentially subject to appeal in administrative courts. 

Most procedures, especially those for budgets and personnel 



47 

 

administration, are regulated by statute. Legal and procedural 

correctness prevails over performance and results. (Meyer & 

Hammerschmid, 2006, p. 101). 

 Scholars in international literature sometimes call this ‘state logic’, sometimes 

adding the ‘professional’ aspect, depending on the phenomenon analyzed. All these 

studies are based on Weber’s ideal bureaucratic model and the values of impersonality, 

legality, equity, security, correctness. The mission within this ideal type of institutional 

logic is to serve society and the public interest to increase community good. This is the 

‘ideal’ Weberian view but as Weber notes the positive may become negative when 

bureaucrats use their control of process to assert their dominance rather than the public 

good. Actors comply with rules and procedural routines in a hierarchical and centralized 

system within this logic. 

 When analyzing the budgeting process in Brazilian municipalities, Azevedo 

(2016, p. 16) contends that “City Halls members act embedded in a dominant institutional 

logic (...) which follows an input cash-based budgeting process, as established by the 

Federal Law 4,320/1964”. Aquino and Batley (2021, p. 5-6) explain that these practices 

are “based on a logic of bureaucratic legalism” as they follow “principles of legalism and 

uniformity in the application of rules and procedural routines”. The authors still affirm 

that this logic “has persisted over centuries by hybridizing with the political logic of 

patrimonial power”. They call the most recent version of this hybrid ‘coalitional 

budgeting’. 

Lino (2019) also recognizes a bureaucratic logic based on compliance with formal 

rules and rationalization of processes. The author, however, calls this logic a technical-

professional as he analyzes the case of The Courts of Accounts.  

The managerial logic is “characterized by a stronger economic or management 

emphasis [and] is dominated by 'anticipatory action' and a 'logic of consequentiality' 

reflected in a terminology of results, efficiency, and managerial competency.” (Meyer 

and Hammerschmid, 2006, p. 101). 

When describing the managerial logic, Meyer et al. (2014, p. 865) explain that 

“rather than conformity to bureaucratic rules and legal regulation, the idea ‘to run 

government as a business’ (…), and the reliance on private sector management wisdom 

became a focus of public sector reform and leadership.”. Brazilian governments did not 

strongly implement this perspective as many European countries.  
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However, we can observe some attempts as the administrative reform promoted 

by President Fernando Henrique Cardoso in 1995 called Reform of the State Apparatus. 

This initiative was “designed to replace the existing mix of bureaucratic public 

administration and clientelist or patrimonial practices in Brazil,” and it followed “the 

principles of the New Public Management (NPM) model”. (Bresser-Pereira, 2003, p. 2). 

The central aspects were “the adaptation and transfer of managerial knowledge 

developed in the private sector to the public sector, aiming to reduce the size of the 

administrative machinery, emphasizing and increasing competition and efficiency” (Peci, 

Pieranti & Rodrigues, 2008, p. 40). 

Bresser Pereira (2003, p. 3) still mentions that “besides the decisions to privatize 

state-owned enterprises that produce goods and services for the market and to outsource 

support activities to the private sector,” another strategy of this reform “was to transfer to 

the nonprofit sector the social and scientific activities that are completely or partially 

financed by public funding instead of maintaining them under direct state ownership.”. 

In fact, many state-owned enterprises were privatized (as state banks, telecommunications 

companies, and the iron ore company Vale do Rio Doce), and several Non-Governmental 

Organizations (NGOs) emerged during this period.  

There are still other initiatives under the managerial logic. Blonski and colleagues 

(2017) analyze the balanced scorecard adoption by the Federal Revenue Service in Brazil. 

The current movement on public financial management to accrual accounting and 

convergence towards IPSAS (International Public Sector Accounting Standards) (Aquino 

et al., 2020) also follows results-based rationality with the core values of performance, 

effectiveness, and efficiency. 

Still, the citizen-participatory logic is the most recent emerging institutional logic 

in the Brazilian context. This logic is associated with post-NPM governance-inspired 

reforms which sought to reconnect parts through the establishment of networks and 

partnerships, thus reducing the problems of fragmentation without reconstituting multi-

purpose bureaucracies in their traditional form (Bevir, 2009; Christensen & Laegreid, 

2012; Osborne, 2010; Pollit & Bouckaert, 2017). 

The citizen-participatory governance movement stems from the dissatisfaction 

with the representative system of democracy prevalent over the years. Ideally, 

participatory democracy should consider “collective decision making through 

deliberative processes in which all affected citizens could participate freely and equally.” 

Therefore, participatory governance would consider the involvement of citizens and other 
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non-governmental actors in public decision-making. Although participatory governance 

perspective makes this link of equality between governance and participation, some 

‘critical governance’ scholars still argue governance maintains the decisive role for the 

central state and that this role can be even strengthened by governance (Davies, 2011)  

This ideal type of citizen-participatory logic aims to improve the quality of 

citizens’ life. The source of authority in this perspective is based on the collaborative 

relationship between citizens and government members, and this approach is defined in 

literature as ‘co-production’. The core values raised within participatory governance are 

the equalities agenda (as gender, ethnic groups, age, religion), citizens and government 

members engagement, ethical behavior, transparency, accountability, and sustainability 

(Bovaird, 2015) in order to achieve public demands. 

Most of the initiatives involving citizen participation in Brazil started after the 

1988 Federal Constitution. Two of these initiatives are the Participatory Budgeting and 

the Citizen Advisory Municipal Councils that I analyze in this study.  

The boundaries of ideal types are not delineated. Some features may be present in 

more than one logic. There are, for example, elements of a communitarianism in the elite-

patrimonial logic that is also present in the citizen-participatory logic. Therefore, ideal 

types are an attempt to ‘detach from reality’ to make approximations based on empirical 

evidence. 

All logics seem to have coexisted and influenced public actors’ behavior (Torres, 

2004), even though each has had its formative process. Fedozzi (1997, p. 99) affirms that 

Brazilian civil society and its public administration scenario present characteristics of a 

patrimonial-bureaucratic domination model that “form structural barriers to the 

emergence of citizenship in the public life”. I would say that this long-standing 

patrimonial logic hybridized to other legalist-bureaucratic and managerial logics acts with 

an inertial force in actors’ behavior and practices hampering the establishment of the 

emerging and challenging citizen-participatory logic. 
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5. METHODOLOGICAL ASPECTS 

 

5.1. PHILOSOPHICAL ASSUMPTIONS IN A QUALITATIVE RESEARCH  

 

I developed this qualitative research under an interpretative paradigm (Denzin & 

Lincoln, 2017; Crewell & Poth, 2018). This paradigm “assumes a relativist ontology 

(there are multiple realities), a subjectivist epistemology (knower and respondent co-

create understanding), and a naturalistic (in the natural world) set of methodological 

procedures.” (Denzin & Lincoln, 2017, p. 62). 

According to this approach, “there may be many different understandings and 

interpretations of reality coexisting at one place and time depending upon who is 

involved” (Hatch & Cunliffe, 1997, p. 12). Moreover, the interpretive approach aims to 

understand human behavior and the social construction of realities rather than create 

general laws as in the positivist approach (Bryman, 2012).  

When trying to answer the research question “why do participatory governance 

mechanisms fail?”, I consider we may have many different answers and that each 

individual will understand it according to his/her social construction of reality. However, 

we may expect sets of interpretations to cohere among certain groups of individuals as 

“all experiences and reasoning occur in webs of beliefs” (Bevir & Rhodes, 2015, p. 14) 

rather than interpretations being randomly distributed within the population. I do not 

intend to create any general law for some empirical population with the answers or sets 

of meaning generated in this work. The purpose is to present a scientific reconstruction 

of understandings/meanings for the research question, which may be analytically or 

theoretically transferable (Yin, 2018) to other contexts as the answers may present some 

patterns or similarities with different realities.   

Besides presupposing different interpretations, the interpretive approach also 

considers the influence of the researcher herself during the elaboration and analyses of 

the study. Therefore, it is important to give some insights of my social locus and ‘place 

of speech’. I have an interdisciplinary formation, as I am undergraduated in 

Administration, my Master’s Degree is on Geography, and this thesis is proposed on the 

Accounting and Controllership post-graduation program.  I have a left-wing political 

position as I believe, for example, that the market does not regulate itself in a balanced 

way in society and it generates many inequalities. I also believe citizen participation in 

designing public policies is one possible way that may improve public services and, 



51 

 

consequently, people’s life. I have already participated as a citizen member of a Municipal 

Council in my town and I have experienced some of the difficulties of working together 

with members of local government. At the same time, I also had good experiences when 

co-producing within the Municipal Council. 

Besides considering my own understanding on the study, the interpretive 

perspective also "assumes that knowledge can only be created and understood from within 

the contexts that give meaning to experience." (Hatch & Cunliffe, 1997, p. 12) This 

context-dependent assumption, which Bevir and Rhodes (2015) call ‘situated agency’, 

points out to the understanding that each context (or reality) affects the way individuals 

perceive a phenomenon. Although we seek answers to a specific phenomenon, we must 

always consider and analyze its broader context. 

Besides assuming this interpretative paradigm, I also adopt a qualitative approach 

to the research. Cassell and Symon (2004, p. 2) affirm “qualitative methods might be 

informed by all possible epistemological positions, including those traditionally 

associated with quantitative methods.”. However, following a constructivist/interpretivist 

approach, Creswell and Poth (2018 p. 120-121) present some common characteristics in 

a qualitative research: the study occurs in the natural setting, the researchers “do not bring 

individuals into a lab (a contrived situation), nor do they typically send out instruments 

for individuals to complete”; the researcher develop his/her own instruments for 

collecting data; they may also make use of multiple forms of data; the study focuses on 

“learning the meaning that the participants hold about the problem or issue”; and it should 

approach a holistic account of it, that is “reporting multiple perspectives, identifying the 

many factors involved in a situation” and not be bound by a cause-and-effect relationship; 

the research is context-dependent, thus, the researcher “must seek an understanding of 

contextual features and their influence on participants’ experiences” in order to 

understand the phenomenon; the design of a qualitative research is emergent, it “cannot 

be tightly prescribed” and it may suffer some changes or shifts during its process; the 

researcher may also posit themselves in the study as they will convey their background 

(this is called reflexivity by the authors); and finally, the researcher may assume a 

complex way of reasoning through an inductive or deductive logic.   

Regarding this last aspect, I would highlight another way of reasoning: abductive 

logic. This logic combines deductive and inductive approaches to explain and develop 

theory from the data analyzed (Ashworth et al., 2018). While deductive logic starts from 

a theoretical premise (hypothesis) and tests it in a given context, inductive logic starts 



52 

 

from a set of theoretical cases and describes them to generate insights into the 

phenomenon (Nowell & Albrecht, 2018). Abductive logic, in turn, “begins with a puzzle, 

a surprise, or a tension, and then seeks to explicate it by identifying the conditions that 

would make that puzzle less perplexing (…)”. The search for an explanation happens in 

a back and forth process where the researcher “is simultaneously puzzling over empirical 

materials and theoretical literature.”. (Schwartz & Yanow, 2012, p. 27). 

Also, Denzin and Lincoln (2017, p. 45) argue a qualitative researcher may use a 

variety of empirical materials such as “case study, personal experience, introspection, life 

story, interview, artifacts, cultural texts, and production.”. Each of these instruments may 

generate a different way of viewing the world, and researchers usually adopt more than 

one of these interpretative practices to perform their research. 

In this work, I adopt the case study approach to research. Although this research 

method may “embrace different epistemological orientations” (Yin, 2018, p. 47), I use 

here the qualitative interpretative approach, which according to Creswell and Poth (2018, 

p. 235), explores:  

(…) a real-life, contemporary bounded system (a case) or multiple 

bounded systems (cases) over time, through detailed, in-depth data 

collection involving multiple sources of information (e.g., observations, 

interviews, audiovisual material, and documents and reports), and 

reports a case description and case themes. The unit of analysis in the 

case study might be multiple cases (a multisite study) or a single case 

(a within-site study). 

In addition, Yin (2018, p. 46) argues a case study deals with distinctive situations, 

and researchers may need “prior development of theoretical propositions to guide design, 

data collection, and analysis” as well as they may rely “on multiple sources of evidence”. 

At the same time, these propositions should also be compared with the data and revised 

in an iterative process for developing the research. This iterative (abductive) process is 

related to what Yin (2018, p. 228) calls explanation building (‘the goal is to analyze (…) 

[the] case study data by building an explanation about the case’) which is also adopted in 

this research.  

In this work, I use two case studies. The first study case was built in embedded 

multiple-cases (Yin, 2018). This involves the selection of two or more cases with 

subgroups that may generate similar results (a literal replication) or contrasting results 

(theoretical replication) (Yin, 2018). I selected the case of Municipal Councils in 

municipalities of Rio Grande do Sul state, Brazil. Brazilian municipalities have been 

implementing Municipal Councils in different areas of public life as health, education, 
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social assistance, environment, and human rights. Findings in the literature show that 

many of the Municipal Council cases are not effective (Coelho, 2006; Lino et al., 2019; 

Kohler & Martinez, 2015; Cornwall, 2004). Some scholars argue this ineffectiveness is 

related to the lack of resources in Municipal Councils (Côrtes, 2009; Moreira & Escorel, 

2009). However, in the health area, the legislation that establishes the Municipal Health  

Councils binds the creation of Municipal Councils to health funding. 

Notwithstanding, most municipal health councils are not effective. Some scholars 

also assert the inefficiency in Municipal Councils regards the lack of citizen knowledge 

on the subject or public life (Correia, 2005; Gaedtke & Grisotti, 2011). Nonetheless, the 

legislation for Child and Adolescent Rights Councils requires that citizens representatives 

be members of organized civil society, who have a minimum of knowledge and work 

with children or adolescents. Thus, it cannot be justified that the difficulty or distortion 

of functioning of the council is due to the little knowledge of the citizens in the area in 

focus. 

I selected the cases of Municipal Health Councils and Child and Adolescent 

Rights Councils in this first study case research in order to explore the two above 

justifications of failure in participatory governance mechanisms: the lack of resources and 

the lack of citizens knowledge. I expect these subunits of the case study may generate a 

literal replication logic (Yin, 2018) which will help to explore its relationship to multiple 

institutional aspects. 

The second is built on a critical single-case: Participatory Budgeting in Porto 

Alegre. According to Yin (2018, p. 85), a critical single-case “can represent a significant 

contribution to knowledge and theory building by confirming, challenging, or extending 

the theory. (…) [And it can even] help to refocus future investigations in an entire field”. 

The selection of Porto Alegre case was based on this proposition as this could be a case 

that would refute my research question. By answering the question “why do participatory 

governance arrangements fail?”, one could say that the case of Participatory Budgeting 

in Porto Alegre was, in fact, a success. Despite being the pioneering case of Participatory 

Budgeting globally, it has been used as a benchmark of success worldwide (spillover 

effect). A broad literature on Participatory Budgeting points it out as an exceptional case 

where democracy could truly be enhanced. However, if it is a case of success, why has it 

ended? I do not intend to affirm that success is specifically related to persistence over the 

years by making this other question. What I try to understand is the aspects that influence 
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citizen participation in public life decision-making. And if these aspects may also 

influence the duration of the arrangement, its success or failure. 

By selecting two study cases (Municipal Councils and Participatory Budgeting), 

I intend to show that it is not only a different institutional design that is responsible for 

the success or failure of citizen participation. Although it also greatly influences it, 

academics and practitioners have to consider other institutional aspects in any 

participatory governance mechanism. Also, my selection involved municipalities within 

the same state (Rio Grande do Sul, 1989). As Brazil is a continental country with great 

miscegenation and cultural variation, I chose the municipalities within a state which is, a 

priori, more prone to participation (Avritzer, 2003).   

The data collection of both case studies involves interviews with key actors, 

gathering archival data such as national and local legislation, internal regulations, and 

documents, videos, or other records containing information about practices and 

narratives. The data analysis will focus on the individuals’ perceptions of the 

phenomenon. I will categorize the thematic within the historical context (in a time 

horizon) as I consider the momentum of things matters. I also interpret the phenomenon 

through formal rules, informal practices, and narratives (or discourses) since, in my 

preconception of reality, these aspects are inherent in any institutional context.  

Moreover, this is an adaptive research design. It means it can “be modified by new 

information or discovery during data collection” (Yin, 2018, p. 100) as I intend to provide 

validity to the concepts (construct validity) and explanations (internal validity) of the 

research in order to generate analytical generalizations rather than “substantiate a 

preconceived position” (Yin, 2018, p. 124).  

Also, to ethically conduct the research, I have submitted a Confidentiality Term 

and a Letter of Informed Consent to the Ethics Committee. By adopting these documents, 

I guarantee my research participants the privacy and confidentiality of their personnel 

information, besides protecting them from any harm or deception in my study. 
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6. MUNICIPAL COUNCILS 

 

6.1. INTRODUCTION 

 

Citizen Advisory Municipal Councils are institutional arrangements that aim to 

increase the participation of stakeholders (citizens and other non-governmental actors) in 

public management. International organizations like the International Budget Partnership 

(IBP), the Public Expenditure and Financial Accountability (PEFA) institute, the 

International Monetary Fund (IMF), and World Bank encourage participation at all stages 

of the PFM cycle in order to improve its effectiveness. In the case of Municipal Councils, 

participation usually occurs in the budget evaluation stage (control and supervision of 

public accounts). Other scholars identify similar initiatives in the international context 

(Holm, 2019; Lorsuwannarat, 2017; Fenwick & McMillan, 2012; Manaf, Mohamed & 

Lawton, 2016; Martin, 2006; Aars & Fimreite, 2005; Baker, 2018; So, 2014). 

However, the Municipal Council literature presents a dark side (Lino et al., 2019; 

Kohler & Martinez, 2015; Cornwall, 2004). Public managers have been distorting the 

initial purpose of including citizens in the social control of local governments. It may be 

due to the lack of knowledge and inexperience in practice or resistance to the openness 

of the management process (Lira, Maciel, 2013; Correia, 2005; Fleury et al., 1997; 

Gershman, 2004; Labra, 2005; Menicucci, 2005). Local governments often create 

Municipal Councils but do not allow or encourage stakeholder involvement and do not 

generate co-production (Lino et al., 2019; Kohler & Martinez, 2015; Cornwall, 2004). 

In the Brazilian case, Municipal Councils are mandatory, and they are established 

at a federal level for all Brazilian municipalities. They were designed in national 

legislation, with strong encouragement from the 1988 Federal Constitution, to be 

implemented in all local governments. Each sector of government (such as health, 

education, social assistance, environment, human rights) had its dynamics, time, and 

appetite for the organization and elaboration of its legislation, generating a particular 

imprinting effect. As Scott (2014, p. 194) explains, this imprinting effect relates to the 

strong influence of the “characteristics present at the time of their founding”. 

For example, in the health area, some laws were passed in the 1980s as part of the 

re-democratization movement that the country was going through after the dictatorial 

period. Law No. 8080 of 1990 created the SUS (Unified Health System) and established 

the principle of community participation in health. Law No. 8,142, also in 1990, dealt in 
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more detail with the way participation would take place and established the need for 

municipalities to have Municipal Councils for receiving SUS funds. 

The area of human rights of children and adolescents had a similar beginning. Law 

8,069 (Statute of the Child and Adolescent - ECA), also established in 1990, settled the 

obligation to create the Municipal Council for the Rights of the Child and Adolescent as 

a basic guideline for the policy of human rights established in this law and Federal 

Constitution. Municipalities also created their funds, although there was no monthly 

transfer of resources as in the case of health. Another peculiar aspect of this case was the 

popular participation through representative organizations that had knowledge or 

expertise in the area.  

Unlike these two areas, Education did not have national legislation instituted 

during the country's re-democratization movement. The law that established the 

participatory guideline on this theme was the Law of Guidelines and Bases (LDB - Law 

9,394) in 1996. It defines the need for community participation in “school councils or 

equivalent” (Article 14, II). However, there is no obligation to create Municipal Councils 

with specific functions.  

The diffusion process of each of these collective actions presented peculiar 

characteristics and elements of communication, coercion, enforcement, and assimilation. 

However, all these initiatives presented a challenging institutional logic (the citizen-

participatory logic) that conflicts with the public administration context (Besharov & 

Smith, 2014; Reay & Hinings, 2005). This multiplicity of logics may generate different 

hybridization processes or conflicts within the institutional arrangements. 

Adopting my argument within this context, I understand the Municipal Councils 

may not promote effective participation due to the persistence of ‘non-participatory’ 

features in long-standing institutional logics, which by virtue of their inertial force frame 

and legitimate the way actors exercise their power and agency through social roles. This 

way, citizens are kept out of decision-making processes, although some governors 

promote a great discourse favoring citizen involvement.  

Literature does not discuss the inertial force of long-standing institutional logics 

in the context of mandatory participatory governance arrangements. Most of the 

Municipal Councils’ literature highlights some positive or negative aspects of it. I aim to 

identify the influence of the inertial force of long-standing institutional logics reflected in 

social roles and power dynamics in participatory governance arrangements with different 

institutional designs and analyze the effects of these aspects in citizen participation. 
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Methodological procedures cover two different types of public services: health 

and protection of the rights of children and adolescents. For data collection, I selected 16 

municipalities of the state of Rio Grande do Sul with a population between 100,000 and 

350,000 (medium to large). At first, I gathered national, state, and municipal laws that 

influence the way councils are organized. Then I highlighted the main differences 

between the municipal health councils and the Municipal Councils of the rights of 

children and adolescents. To understand the ‘modus operandi’- the practices, rules, and 

narratives - of these organizations and capture their institutional logics, I also conducted 

interviews and analyzed recordings of municipal and state meetings and conferences. 

By adopting the institutional lens and analyzing the influence of multiple 

institutional logics in mandatory arrangements as the Municipal Councils, I intend to 

contribute to participatory governance literature and the Municipal Councils’ literature 

itself. This analysis may give detailed evidence of processes of resistance or the agency 

of actors who may act as institutional entrepreneurs in the municipalities. 

 

6.2. CONTEXT 

 

As a continental country, Brazil showed variations in the participatory governance 

implementation. States and municipalities with prominent clientelist and authoritarian 

characteristics and great economic inequality were slow to create and establish Municipal 

Councils (IBGE, 2014). Until 1995, the state with the most significant number of 

municipalities that had implemented the mandatory Municipal Councils in legislation at 

the time was Rio Grande do Sul.  

According to extensive literature, Rio Grande do Sul presents, in fact, a particular 

historical context (Avritzer, 2003). Conflicts and revolutions permeate its history, mainly 

in the process of colonization. Their historical clashes culminated in the formation of 

individuals prepared for confrontational situations (Félix, 1996) in contrast to the 

populations of the southeast of the country, which were often characterized as indignant 

but also resigned and inert (Viana, 2005). In addition, its history of immigration and 

economic development allowed the state to have lower socioeconomic inequality 

compared to other states in the country (Félix, 1996). As Avritzer (2003) puts it, these 

characteristics promoted egalitarian sociability with more substantial associative 

elements in this state. On the other hand, however, this state was strongly influenced by 
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authoritarian-military relations as it was a state that defended the country's frontier (Félix, 

1996).  

These peculiar characteristics of contestation and engagement may have 

facilitated the participatory governance implementation process in this state. However, I 

argue that long-standing institutional logics are still influential even in this effusive state. 

Although the peculiar characteristics of the ‘gauchos’ may have led to the 

emergence and implementation of governance arrangements in their local governments, 

the hierarchical and centralized characteristic of the Brazilian political system and the 

stability and convenience that the excessive bureaucratic structure allows to its public 

servants (Oliveira, 2007) are influential aspects on the conduct of reforms, even in an 

environment characterized by contestation. 

 

6.3. LITERATURE ON MUNICIPAL COUNCILS 

 

Municipal Councils represent one of several possible forms of citizen involvement 

in public life. International literature has presented various types of committees that 

encourage popular participation to bring better outcomes to public life (Baud and Nainan, 

2008; Callanan, 2005; Cornwall and Coelho, 2007; Chattopadhyay, 2012; Dahl and Tufte, 

1973; Dougherty and Easton, 2011; Franklin and Rickard, 2016; Hendriks et al., 2013; 

Houghton, 1988; Lynn and Kartez, 1995; Rebori, 2011). They may vary their names 

depending on their specific purpose and organization (such as Citizen Advisory Boards, 

Public Volunteer Boards, Citizens Committees, Stakeholder Committees, Policy 

Councils). They all portray interactions between members of government and non-

governmental actors, especially the citizens. 

Some studies discuss the positive impacts of citizen participation, promoting 

efficiency, and deepening democracy in various contexts (Mansbridge, 1999; Fung & 

Wright, 2003; Dryzek, 2000; Gaventa, 2004). On the other hand, a critical part of the 

literature questions this type of interaction. Some studies debate citizens' actual 

representativeness and participation (McComas, 2001; Arceneaux and Butler, 2015). 

Others argue governments themselves do not promote real chances of participation (King, 

Felty, and Susel, 1998). Others further state that participation can be counterproductive 

and harm democracy (Innes and Booher, 2004). 

The national literature also presents the limitations of this participatory 

arrangement. In the Brazilian case, Municipal Councils complement the traditional 
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bureaucratic structure in different thematic areas. Government members often resist the 

implementation of this mechanism and do not value social participation (Fleury et al., 

1997; Gershman, 2004; Labra, 2005; Menicucci, 2005). There are also problems with the 

autonomy of councils (Gershman, 2004; Correia, 2005); the lack of knowledge of citizens 

in the thematic area and their role as a Municipal Council member (Correia, 2005); and 

consequent co-optation of Municipal Councils by members of the government (Lira & 

Maciel, 2013). There are also problems with citizens' representativeness (Luchmann & 

Borba, 2007; Santos Junior et al., 2004; Morita et al., 2006).  

Cornwall and Coelho (2007, p. 3) argue that while there are not many positive 

expectations regarding these participatory governance experiences, their case studies 

show that implementing participatory governance arrangements can happen slowly and 

incrementally. Lino et al. (2019) state that the way the Municipal Councils operate 

depends on how the actors interpret the laws and interact with their institutional 

framework. 

However, the literature does not present the long-standing institutional logics and 

how they influence the dynamics of these arrangements. There is an understanding of the 

possibility of slow and incremental reforms (Cornwall and Coelho, 2007). However, the 

literature does not mention that this slowness occurs because long-standing institutional 

logics influence the internal organization and interaction of actors, besides the influence 

of their legislation (Lino et al., 2019). These last authors also do not present the long-

standing institutional logic present in the Municipal Councils. They claim that the 

institutional framework of individuals influences their way of acting. Literature does not 

present either how social roles and power dynamics are composed within these 

arrangements and affect their functioning.  

This study seeks to fill this gap in the literature by presenting analysis in the 

municipal health councils and the Municipal Councils for child and adolescent rights. The 

variation of the histories is necessary to show whether the inertial force of institutional 

logics, the power dynamics, and the social roles are present and influence all kinds of 

established legislation. The "way of doing" of the ‘res publica’ is rooted in the daily 

practices of its servants and can generate significant challenges. 

 

6.4. METHODOLOGICAL PROCEDURES 
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I selected two thematic areas (health and protection of the rights of children and 

adolescents) to evidence the influence of multiple institutional aspects in a governance 

arrangement different from Participatory Budgeting. This selection seeks to isolate the 

influence of two aspects: resources issues and the lack of citizen engagement/knowledge. 

The legislation that establishes the Municipal Health Councils binds the creation of 

Municipal Councils to health funding. Notwithstanding, most Municipal Health Councils 

do not function the way they are instituted. The Child and Adolescent Rights Council 

requires that representatives of non-governmental actors be members of organized civil 

society, who have a minimum of knowledge and work with children and adolescents. 

Thus, in principle, citizens’ lack of knowledge would not explain a possible distortion of 

functioning in the area in focus. 

Initially, I selected the municipalities belonging to Rio Grande do Sul state 

because it presents a peculiar context for participation in the Brazilian scenario (Nuñez, 

1996; Avritzer, 2003). The choice of this state also involved an attempt to avoid cultural 

differences when analyzing and comparing the Participatory Budgeting case of Porto 

Alegre in the next chapter. Scholars could justify the propensity to participate in cases of 

“success”. However, the argument is that long-standing institutional logic influences its 

dynamics and generates a dark side even in a participation-prone context. 

I considered municipalities with a population between 100,000 and 350,000 

inhabitants (medium to large) because they present higher demands when compared to 

small municipalities. This selection also excludes the influence of the lack of resources 

that could mitigate the council's operation, an ubiquitous feature of small municipalities. 

At the same time, municipalities with larger populations such as metropolises offer 

intensified complexity that makes comparison difficult.  

The municipalities within this selection are 16, comprising 32 Municipal 

Councils. I have conducted interviews with 12 Municipal Council members who 

answered my electronic invitations (Table 2).  

Most of the interviews were conducted before the COVID-19 pandemic. Only one 

interview was performed in 2020. But in all cases, I asked participants to talk about the 

practices, routines, and processes in pre-COVID conditions as I was trying to understand 

the relationship of persistent institutional logics with the citizen-participatory logic. If I 

considered the pandemic context, other emerging logics might appear that could mislead 

my analysis.  
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Table 2 - List of Municipalities and Respondents of Municipal Councils of the Rights of 

Children and Adolescents and Municipal Health Councils  

Municipality 
Population 

Range 2018 

Rights of Children and 

Adolescents 
Health 

Start Year Members Start Year Members 

Municipality – A 200-350k 1992 12 1991 28 

Municipality – B  200-350k 1991 21 . . 

Municipality – C 200-350k 1990 24 1992 28 

Municipality – D 200-350k 2003 16 . . 

Municipality – E 200-350k 2001 14 . . 

Municipality – F 100-200k 2006 16 . . 

Municipality – G 100-200k 1990 20 1991 20 

Municipality - H 100-200k 1999 22 . . 

Municipality - I 100-200k 1991 26   

Source: own elaboration. 

I conducted the interviews with the presidents or vice-presidents of the Municipal 

Councils, as they play a role of legitimacy and power in accepting or resisting new 

practices in the Municipal Councils. In order to keep the respondents’ information 

confidential, the interviews will be cited and presented by letters. 

The interview protocol (Appendix IV) considered three-question blocks 

containing the functioning and the difficulties of acting, the internal organization and 

involvement of the members, and the relationship with external actors. From the 

interviews, I could initially collect elements of long-standing institutional logics (Reay & 

Jones, 2016) and their influence on informal dynamics. It was also possible to verify some 

structural standards (formal rules), practices, and narratives that influence the behavior of 

council members and which had previously been raised in national, state, and municipal 

legislation. 

In a second moment, I participated in the 8th State Health Conference under the 

theme Health and Democracy that took place from May 24th to 26th, 2019, in Porto Alegre. 

In this conference, I was able to talk to representative members of citizens in the 

Municipal Health Councils of three different municipalities in Rio Grande do Sul. I could 

also identify some of the discourses present in the dynamics of the Municipal Councils in 

general. This conference was broadcasted on social media, and I was also able to access 

the videos so that I could better analyze the speeches of the actors present there.  

Still, I have also interviewed six scholars’ experts in participatory governance and 

practitioners from Participatory Budgeting experience in Porto Alegre. Besides the 

questions related to PB, I also questioned their understanding about the Municipal 

Councils as a participatory governance arrangement in which citizens could exercise their 
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agency and promote improvements the same way they seem to have done in Participatory 

Budgeting. I changed the names of these interviewees to numbers to maintain 

confidentiality and to differentiate from the interviews conducted to actors directly 

involved in Municipal Councils. 

Therefore, when I present the interviewees’ quotations along the analysis, I refer 

to the members of the Municipal Councils by letters. These later interviewees are not 

Municipal Council’s members and they are referred through numbers. 

As I gathered a set of selections to interpret the case, I first bring the principal 

rules as well as the social roles and power structures conducting Municipal Councils’ 

structure so I can give a big picture of them. Then, I offer a brief overview of the practices 

and dynamics mentioned in my interviews. Next, I identify the persistent institutional 

logics and their hybridized forms. I still discuss the perception of some interviewees 

regarding the Municipal Council’s capacity to promote citizens’ participation and, 

consequently, benefits to people’s lives. 

All these methodological steps relate to the abductive logic used in the study. I 

continue seeking explanations for the distortions of participatory governance 

arrangements or short duration. I also adopt the documentary method to identify the 

conjunctive meaning of narratives (Bohnsack, 2014). I interpret the “stories people tell 

about their experiences” (Willig, 2014, p. 146) through the constructionist approach of 

narrative analysis (Esin, Fathi, and Squire, 2014). When people construct their narratives, 

they “make connections between events and interpret them in a way that creates 

something that is meaningful (at least to them)” (Willig, 2014, p. 147). The focus of my 

analysis is to address my research questions; therefore, after transcribing the interviews, 

I carried out multiple rounds to identify the elements of my discussion. In fact, when I 

organized my analysis section, I presented my own interpretation and story of all data. 

Still, I have to deal with the translation of the stories. Therefore, I “play an active role, 

not [only] limited to [my] (…) own knowledge of the two languages” but also to my 

“understanding of the full lived and spoken contexts” of Portuguese and English. Thus, I 

acknowledge “parts of the stories are indeed ‘lost in translation’, [at the same time] new 

meanings also emerge within translated materials” (Esin et al., 2014, p. 208). Finally, 

when I say that the ‘focus of my analysis is to address my research questions’, I do not 

mean I have true answers for them. It is only my attempt to give a scientific understanding 

and my interpretation from the data I have gathered and the observations and experiences 

I have lived throughout the years. 
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6.5. FORMAL RULES OF BOTH MUNICIPAL COUNCILS 

 

The laws governing the formation of health councils and child and adolescent 

councils are different in some aspects, although they originated in the same democratic 

period. Table 3 presents some of these differences. The most important differences are 

related to the composition of the members, the service providers, and the sources of 

funding for the activities. 

Table 3 - Characteristics of Municipal Health and Child and Adolescent Rights Councils in Rio 

Grande do Sul 

  
Rights of Children and 

Adolescents 
Health 

Legislation Federal Law Nº 8.069/ 1990 Federal Law Nº 8.142/1990 

Council Representatives Government and NGOs 
Government, Professionals, and 

Citizens 

Service Deliverers NGOs and Private Suppliers State and Private Suppliers 

Resources for service 

delivery 

Tax-deductible donations to 

charities 
Federal transferences 

Resources for council’s office 

activities 
Municipal Budget  Municipal Budget 

Source: own elaboration. 

Note: Several other laws were created to complement and improve the base legislation. In the 

Health area, the Basic Operational Standards - SUS 01/93 and 01/96 and Resolution 453 of 2012 

of the Ministry of Health are important rules that influence the formal structure of municipal 

health councils. In the area of the rights of children and adolescents, Law No. 12,594 of 2012 

complements the Statute of Children and Adolescents. 

According to legislation, Municipal Health Council members must be “50% of 

representative of citizens”, “25% of representative of healthcare professionals,” and “25% 

of government representatives [usually street-level bureaucrats]” (Ministry of Health, 

2012, s / p). Meanwhile, the Child and Adolescent Rights Councils require equal 

representation between representative organizations of citizens (such as NGOs) and 

government members. The egalitarian representation demonstrates elements from the 

citizen-participatory logic in which the source of authority stems from the co-joined 

action of government members and representatives of citizens. 

Both Municipal Councils should have facilities and administrative staff (executive 

secretary) included in the City Hall's payroll. However, public policy and service delivery 

resources come from specific funds, which differ in the origin of money and rights of use. 

Health is considered a universal right in Brazil, and the federal, state, and 

municipal governments share a responsibility to provide free services. Municipal 

governments should form a regionalized and hierarchical network of health care services 
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facilities. These establishments may be municipal, state, federal, or privately owned. 

However, the coordination of these establishments must necessarily be done by the 

municipal government (Ministry of Health, 1996). Typically, council members have no 

deliberative power to decide the budget on public health policies (although it is possible 

under the law); their role is primarily devoted to monitoring and enforcing budget policies 

and expenditures. However, when practitioners and citizens do not engage in the co-

production of public health policies, the health secretary is likely to set the agenda 

according to his own interests, and the councils will only represent formal legal structures 

of legitimation (ceremonial councils – as Lino and colleagues (2019) call them). 

The Child Rights Council has its own budget from tax-deductible donations, and 

they accumulate the right to decide the policies and the allocation of the resources. At the 

end of the budgetary cycle, they do not return the fund to the City Hall, and there is no 

need to bargain the next year’s budget to child rights policies. Private firms and NGOs 

supply service delivery. As the service providers and NGOs are part of the Municipal 

Councils, they monitor and scrutinize their own service delivery. NGOs were supposed 

to represent citizens' demands; however, NGOs may eventually use the funds in their 

interest, capturing the Municipal Council's agenda-setting. 

I am not suggesting here that citizens cannot be represented by their collectives, 

but in this case, I argue organizational interests may not prevail over the interests of 

society as in corporatism. This can also occur in municipal health councils when they are 

captured by health professionals from the private sector. In these cases, there is a 

distortion of the governance arrangement. 

Still, we can assume that the services for the child and adolescent are not a central 

concerning area for the government, as NGOs and the private sector deliver them. In fact, 

this thematic area has suffered the influence of the managerial logic, which aimed at 

fragmenting and reducing the size of administrative machinery and that transferred to the 

nonprofit sector those ‘peripheral activities’ usually offered by the state. The origin of the 

resources destined for these services reinforces this perspective. While in the health area, 

funds are mandatorily sent by federal transfers to the municipalities and require the 

existence of municipal health councils to carry out the transfers, the children’s and 

adolescents’ rights area survive through tax-deductible donations. 

In general, my understanding is that although the formal rules trying to establish 

participatory governance arrangements present characteristics of the citizen-participatory 

logic, in practice, these arrangements may face many challenges, especially when the 
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institutional environment is intertwined by other multiple logics (as the corporativist – a 

variation of the elite-patrimonial logic – and the managerial logic). 

In addition to the features presented in Table 3, when Municipal Councils are 

created, they encompass an imprinting effect imposed by current legislation. First 

members are elected or appointed, depending on the Municipal Council's rules. And these 

members bring with them a set of institutional logics that are triggered depending on their 

social role. 

Municipal Councils are usually composed of an executive board with a president, 

a vice president, a secretary, and a treasurer. There may be other positions, but these are 

mandatory and common to all areas of councils. Whether by the lack of creativity or the 

lack of will, once again, there is a reproduction of practices and rules in the organizational 

structure, which concentrates power in the role of the president of all Municipal Councils. 

After examining the municipal laws that created each of the Municipal Councils 

from my sampling, I could identify that the first laws and their bylaws used to define 

members from the government in the position of the president or a position of 

coordination. As the example of ‘Municipality I’ which had in its creation law an article 

stating, “The Municipal Council for Children and Adolescents is created, a normative, 

deliberative body and controller of the service policy, for cases provided for by law, 

whose management power is in charge of the City Hall”. Still, the ‘Municipality G’ stated 

in its creation law that “The Municipal Health and Environment Secretary will be in the 

position of the President of the Municipal Health Council”. This procedure guaranteed 

the permanence of the power in the hands of the government (an authoritarian and 

centralizing feature typical of the elite-patrimonial logic).  

Over time, these initial legislations were changed, and in some cases, the updates 

diminished the influence of government members. Some current laws define that the 

presidency may only be chaired by citizens’ representatives, especially in the case of 

municipal health councils. In other cases, the legislation does not allow this position to 

be fulfilled by the municipal secretary, with the justification that it creates conflicts of 

interests, as many of the evaluated activities within Municipal Councils are performed by 

the secretary himself. Although some Municipal Councils have achieved these advances 

to enforce a citizen-participatory logic, many councils are still presided and totally 

coordinated by the government and only formally exist for a ceremonial validation as 

identified in Lino et al. (2019).  
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Still, statutory public servants usually work according to a dominant logic of 

bureaucratic, centralized, and hierarchical political-administrative management. There is 

also the influence of a political (patrimonial) logic as the secretaries (who always take 

part in Municipal Councils) are appointed to the position by the mayor. Health 

professionals carry health knowledge and values. Representatives of Non-Governmental 

Organizations act with their own values within their theme, as do citizens representing 

entities and social movements. All of them, when on the Municipal Council, may or may 

not change their social role and the logic they operate (modularity). In general, they still 

operate on the same logic and bring their own interests to the council. In the case of the 

Child and Adolescent Rights Councils, as there is a predominance of NGO 

representatives, there is no reason to change their roles, and the meeting may become a 

group of NGOs deciding on resource allocation for themselves. In health councils, the 

plurality of stakeholders creates conflicts that may force some level of consensus on 

agenda-setting activities at least when representatives from all segments are involved in 

the process. 

 

6.6. PRACTICES, DYNAMICS, AND VALUES 

 

The various updates and improvements in legislation referring to Municipal 

Councils show that there is a dynamism that seeks to implement the participatory-citizen 

logic. At the same time, the recurrent use in a distorted way of the councils shows that in 

practice, the values present in the participatory logic do not overlap with the previous 

practices of ‘non-participatory characteristics’. On the contrary, the long-standing logics 

prevail with their inertial force, making common non-participatory features in a 

participatory arrangement. 

Both analyzed Municipal Councils present dynamics that show the multiplicity of 

institutional logics and the persistence and prevalence of long-standing logics. The four 

institutional logics presented in Table 1 coexist in both Municipal Councils. While a 

managerial logic aligned with a corporatist logic prevails in the Municipal Councils for 

the Rights of Children and Adolescents, there is a prevalence of a hybridized form of 

authoritarian and bureaucratic logic in the Municipal Health Councils. 

Although these long-standing logics predominate the dynamics of the Municipal 

Councils, actors may be reflexive and engage their agency in favor of the new and 

emergent participatory-citizen logic. As in the ‘differentiation’ strategy of hybridization 
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the constituent elements of each institutional logic keep separate “giving rise to long-

running tensions or to the dominance of one over other” (Aquino & Batley, p. 4).   

 

6.6.1. Municipal Child and Adolescent Rights Councils 

 

The main ‘non-participatory elements’ identified in the Municipal Child and 

Adolescent Rights Councils are the State’s negligence both in the formation of the 

Municipal Councils and in the execution of the activities, and the latent presence of 

corporatist practices in which the members from NGOs who supposedly represent 

citizens act for the benefit of the very organization they represent.  

The State does not prioritize this area as a core activity. Therefore, when in the 

period of reduction of the State’s size through neoliberal policies, activities involving the 

area of children’s and adolescents’ rights began to be offered by NGOs or private 

companies. This policy affected the formation (design) process of the councils, which 

became hostage to the participation of reputable individuals in its composition. Since 

these are the same actors that represent civil society in the councils. In short, the ordinary 

citizen is not involved in this arrangement. 

At first, it could be argued that for the definition of public policies in the area, it 

is important to know people who have particular knowledge and practice in the area. 

However, the destination of the resources should not be decided by the organizations that 

will receive the resource. This creates a conflict of interest and can distort the Municipal 

Councils’ dynamics.  

Furthermore, even though the legislation that regulates this Municipal Council 

obliges the formation of parity between members of the government and members of 

‘civil society’, usually, the mayor indicates the individuals who will compose the council 

as representatives of the government. Therefore, they are not volunteers for the position; 

they are individuals that the mayor trusts and work in the area or related areas. As it is not 

an initiative of the person herself, it is common that she does not show interest in 

participating in meetings effectively. 

 Some interviewees said that the Municipal Councils they represent only comply 

with the rules, and the members’ actions are the ceremonial discussion of formal 

processes. 

(...) we are all volunteers with our own obligations in our 

organizations. So, we kind of do what is required by law. We try 

to keep everything up to date. All the documentation is up to 
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date. We guarantee the financial transfer to accredited 

organizations. All that takes a lot of our time. (Municipal Child 

and Adolescent Rights Council’s member - Municipality C). 

In this specific council, the interviewee also mentioned that even the obligations 

are eventually outsourced. The interviewee gave the example of elaborating municipal 

elections for the local Guardianship Council. Although this is a Child and Adolescent 

Rights Councils’ responsibility, the interviewee comments:  

We will have the municipal conference this year. We are going 

to ask to allocate resources in the municipal budget to hire a 

company for the next guardianship council’s election because 

we have no time for that. (Municipal Child and Adolescent 

Rights Council’s member - Municipality C). 

In addition, the same interviewee also stated that the commissions they have 

within the council are not equally represented as required by law. He justifies the lack of 

time by the government representatives. 

The commissions are unfortunately not equally represented. We 

try, but it turns out that it always ends up being ‘civil society’. 

(…) for example, the social assistance secretary herself 

participates in the meetings, but she does not have time to 

compose the commissions. (Municipal Child and Adolescent 

Rights Council’s member - Municipality C). 

This described case is a good representation of a total misconfiguration of the 

Child and Adolescent Rights Councils’ function. There are still those councils that does 

not even execute what is required by the law either because governments do not ‘invite’ 

(Cornwall, 2004) or promote the space for discussion or because they try to oppress this 

possibility. 

On the other hand, some council members also expounded that the councils they 

represent do not act only for compliance. As they explain, they also supervise the 

organizations that propose the projects for children and adolescents; they work in 

partnership with the Guardianship Council; they develop awareness campaigns, and they 

even promote projects and workshops with children and adolescents. These are practices 

that involve commitment, agency, and volunteerism. 

We act together with those organizations and companies that 

propose projects in our Announcements. We promote workshops 

with them. We visit the partner companies. We promote some 

projects for adolescents as well. This age group has a lack of 

policies in many municipalities, so we develop projects for them 

such as music, capoeira courses. (Municipal Child and 

Adolescent Rights Council’s member - Municipality B). 
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One of the interviewees commented that they campaigned to request donations 

from companies that deduct a certain amount of the Corporate Income Tax. At the same 

time, they promoted a campaign to encourage citizens to deduct resources from the 

Personal Income Tax in favor to the council. This way, he explained, they could increase 

the amount of resources available to entities and, therefore, they could promote more 

activities for children and adolescents. 

Another important action we have been developing since last 

year in partnership with our city's Regional Federal Revenue 

Service was the campaign to raise awareness in society (both 

individuals and companies). The campaign was about the 

importance of income tax deduction to our fund. In fact, it as an 

initiative from the Federal Revenue Service that contacted us 

proposing the action, and we accepted. We are meeting to 

develop these awareness actions, and we are distributing 

educational folders. The companies are helping on the campaign 

as well by giving us space on radios, TVs, newspapers. We 

already had a positive result last year with the increase in the 

volume or resources allocated to the Fund through the deduction 

of Income Tax. (Municipal Child and Adolescent Rights 

Council’s member - Municipality E). 

This same council also developed a partnership with the city’s Guardianship 

Council. The Guardianship Council has the function of “ensuring the fulfillment of the 

rights for children and adolescents” as required in the Statute of Children and Adolescents 

(ECA) – Law 8069 of 1990. They directly work with situations of child labor, prostitution, 

the violence of minors, drug use, among many other worrying issues. 

The partnership of the Child and Adolescent Rights Councils with Guardianship 

Councils may promote: 

(...) monthly meetings to discuss the day-to-day work of the 

members of the Guardianship Council. We know it is hard work 

by nature: child labor, adolescents’ involvement with 

prostitution (...). So, we support them [the members from the 

Guardianship Council]. (Municipal Child and Adolescent Rights 

Council’s member - Municipality E). 

All these practices and dynamics show the actors’ agency or lack of it. They 

imprint a pattern of behavior closely related to actors’ beliefs and values (institutional 

logics). Here, I highlight the influence of three social roles connected to the council: the 

Municipal Council’s president, the social assistance secretary, and the mayor. These three 

social roles are imbued with power, although there is a hierarchy among them. As the 

secretary is appointed by the mayor, usually both follow the same rationality. 
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Notwithstanding, their actions and decisions may not be congruent to the council’s 

president. 

Depending on the dominant institutional logic guiding the actor in charge of these 

roles, the dynamics can have totally different meanings. Actors with an open posture, 

focused on transparency, and dedicated to participatory democracy, or who are being 

guided by a citizen-participatory logic, can achieve many advances in the demands for 

children and adolescents. On the other hand, other long-standing institutional logics 

present in Brazilian public administration may distort the purpose of the participatory 

governance arrangement.  

However, the most powerful actor in the Municipal Councils’ context is the 

mayor. Therefore, even if the council’s president tries to act in accordance with a citizen-

participatory logic, if she does not have support from the government, her agency might 

not be effective. It seems the agency is only effective when associated with power—the 

power vested in some social roles or the power to trigger resources or other actors. As 

Hay (2002) had already contended agency is interconnected to power, and actors must 

possess these two capacities (agency and power) to change institutions.  

Still, the electoral cycle and the exchange of government members in positions of 

trust have much influence on the Municipal Council’s dynamics, and it may create 

different conflicts and challenges. 

When there are changes in the conduct of government 

management, there is a natural change of some representatives 

appointed by the mayor. This especially happens when it is an 

opposition government. But in recent years, there have been few 

changes. (...) Nonetheless, the government cannot interfere on 

the appointment of civil society representatives. (Municipal 

Child and Adolescent Rights Council’s member - Municipality 

H). 

Still regarding social roles, according to the interviewees, the common Citizen – 

the person who is not organized in a specific entity or organization – does not participate 

in this type of council.  

We have very little participation from the society that is not 

linked to an entity. Eventually, according to the agenda, we may 

have a guest. But it is not routine to have an ordinary citizen even 

in the plenary. Although it is open by definition (that is, any 

citizen can participate with the right of voice), we still do not 

have a large participation in this regard. The demands are from 

the entities. There is more participation in the municipal 

conferences, as we promote some pre-conferences in some 

neighborhoods. But Brazilians need to develop the idea of 

Community participation, right? Generally speaking, we still do 
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not have this habit of participating in a condominium, school, or 

neighborhood association meeting. We still need to advance this 

characteristic in Brazilian society, and it is also reflected in the 

Municipal Councils. (Municipal Health Council’s member - 

Municipality G). 

Considering the possibility of constant changes in council representatives, most 

interviewees emphasize the need of destination of a dedicated public servant to the 

exclusive work in the Municipal Councils. As interviewees argue, this public servant 

should have a technical position, not a political one. I would say they are looking for an 

institutional carrier. Institutional carriers are the conductors of institutional material 

(Scott, 2014). An actor who would carry out institutional maintenance work by guiding 

new members on the dynamics within the council. However, if this actor adopts a political 

perspective (guided by a patrimonial logic), he may also distort the council’s purpose. 

Still, according to the interviews, autonomy is essential for Child and Adolescent 

Rights Councils to act and not depend on the City Hall when carrying out their activities. 

To achieve this autonomy, councils’ members may eventually resort to the Public 

Prosecutor Office or the Courts of Accounts, denouncing illegal practices that mayors or 

councilors try to implement against the councils. 

Most of the interviewed Child and Adolescent Rights Councils presented certain 

autonomy in relation to the City Hall. However, they are also affected by the council’s 

own electoral cycle. The members will compose and conduct the council in each new 

cycle.  

 

6.6.2. Municipal Health Councils  

 

Similar to the Municipal Child and Adolescent Rights Councils, the Municipal 

Health Councils also present ‘non-participatory’ features that evidence the prevalence of 

long-standing institutional logics although its national legislation sustains participatory 

elements. As health is considered a core area of State, we may especially observe a 

hybridized form of authoritarian and bureaucratic logic permeating and determining the 

main features of these Municipal Councils. 

The authoritarian features stem from the very roots of the formation of the 

Brazilian State. The governors feel like they are the ‘power owners’ just as they were in 

the colonial period. As Faoro (2012, p. 35) stated about the Brazilian patrimonial State, 
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the relations of political supremacy understood “the sovereign superimposed on the 

citizen, in the quality of boss to employee”. 

Under the strong influence of this line of reasoning, combined with a bureaucratic 

structure full of personal relationships, actors in the position of the mayor, the secretariat, 

or the Municipal Council’s president usually conduct the councils according to their 

political ideology, and they may keep the citizen out of the core decision-making process. 

In fact, my interviews showed that the ordinary citizen is hardly present, even in this 

Municipal Council which at first foresees the presence of ‘users’ of the public services. 

The dynamics presented by the interviewees of the Municipal Health Councils 

reinforce the influence of the social role of the mayor, as well as the change of government 

in the electoral cycle. Depending on the mayor’s political ideology, there may be support 

and communication between the administrative bodies (The City Hall and the City 

Council) and the Municipal Councils or there may be attempts at negligence, 

demobilization, dismantling and even dismissal of the councils. 

During my interviews with academics and specialists on participation and 

democracy in Porto Alegre, I questioned about whether Municipal Councils could be a 

mechanism to claim demands and promote citizen involvement. Interviewee 3 answered 

that it depends on the ‘profile’ of the mayor as the councils are linked to the City Hall. 

She mentions the case of Porto Alegre under the mayorship of Nelson Marchezan in 2020 

(a right-wing government). As she says, he promoted several attempts to dismantle the 

councils. 

(...) at the beginning of his term, Marchezan tried to dismantle 

councils. Similar to what Bolsonaro did last year. But he tried in 

a different way. He did not try to extinguish the councils because 

I think he would not have the City Council’s support and 

endorsement. Even though I know our City Council is not 

progressist, the councilors are aware of how they were elected. 

(…) Nonetheless, Marchezan tried a lot. I remember when he 

[the mayor] attempted to elaborate a ‘fake election’ in the 

municipal health council. As he could not achieve it, he tried to 

bar some electoral tickets and did not authorize their registration 

in the electoral process. (Interviewee 3). 

 The interviewee also mentioned the mayor’s actions to dismantle Municipal 

Councils of other thematics. 

Marchezan also delayed the elections of other councils in the 

urban area. When the elected members took office and carried 

out their first meeting, they encountered a decree from the mayor 

changing the time of the meetings, the way the council would be 

composed, the way the deliberations would take place. He 
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changed the entire resolution by himself. The members needed 

to fight for the council. They contacted the Public Prosecutor 

Office to solve the situation. (…) In short, he did not try to 

extinguish the council because he could not, but he tried to break 

it down as far as he could. Fortunately, he was defeated. 

However, the continuity of these actions will dismantle and 

disrupt people’s agency until the community is destabilized and 

no longer claim for demands. Similar to what happened to 

Participatory Budgeting. (Interviewee 3). 

While the social role of mayors has the power to disrupt Municipal Councils, other 

actors can also resist and fight for the permanence of participatory arrangements. 

Considering the diverse composition of municipal health councils (representatives of the 

government, health professionals, and citizens – who are called users of the public 

service), the way each member plays their role separately and conjointly can affect the 

council’s paths. 

Municipal health councils have a diverse composition. They 

must have community representatives. But there are always 

councils dominated by the mayor, others dominated by 

corporations of private health professionals. And there are those 

who achieve some balance among interests. (Interviewee 4). 

As we had already identified in another study (Lino et al., 2019), there are some 

councils underpinned by ceremonial institutional logics in which its existence is only for 

appearance rather than compliance, and they are usually driven by the government itself. 

Other councils are underpinned by the ‘watchdog’ logic in which citizens have a certain 

degree of participation and actors scrutinize the execution of public health services. We 

have also identified ‘hands-on’ councils, which usually present a diversified composition 

with members that exercise their agency and co-produce to improve citizens’ quality of 

life. 

Considering this scenario in which some councils are effective, and others are not, 

Interviewee A, who represents a ‘user’, queries the representation of citizens in Municipal 

Councils. He argues that the ‘organized civil society’ who almost always represents 

citizens within Municipal Councils is no longer made up of popular and pro-democracy 

movements and organizations. He says it is made up of NGOs. He criticized Law 9,790 

from 1999 that transformed all types of associations into NGOs. According to him, while 

organized societies were conducted by popular and democratic movements, they used to 

debate and formulate public policies. However, as he continues, NGOs execute public 

policies as an extension of the State. Therefore, these NGOs configures an apparatus of 

political groups, and their activities are similar to the functioning of companies.  
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NGOs are like companies. Unlike the previous period in which 

organized society was composed by the residents themselves. 

We had electoral processes from year to year, or every two years, 

and we totally changed members. If we look at NGOs nowadays, 

we can see the same people who have been there for 20, 30 years. 

(…) So, today, Municipal Councils no longer represent civil 

society. Especially because civil society is no longer organized. 

Today, there is a Society linked to some NGOs, some 

companies, which provide services to the state. (…) NGOs have 

their interests. These interests are not universal as in our SUS 

(Sistema Único de Saúde – Unified Health System). And they 

[the NGOs] fight political disputes within the councils. (…) their 

representatives keep trying to find where you go wrong so they 

can dispute you politically. This is a big challenge. I do not know 

how we get out of it. (Municipal Health Council’s member - 

Municipality A). 

 In fact, as the interviewee comments, the transformation of all types of 

associations into NGOs is part of the infusion process of some managerial principles after 

1995. This managerial logic presents self-interest values, and it was able to dismantle a 

large part of the democratic movements based on collective, coordinated, and altruistic 

action.  

While this interviewee asserts that it is a difficult situation to solve as he sees it 

repeating in all types of participatory governance, he also presents the case of Local 

Health Councils in his municipality. As he explains the local councils are an extension (a 

capillarization) of the Municipal Council itself. Local councils are focused on 

neighborhoods or sub-regions of the municipality, and they have more proximity to 

popular demands.  

We had the experience of the Health Local Councils. (…) these 

councils are not represented by NGOs. They have 

representatives from citizens, the neighbors, the real residents of 

the surroundings, who are the users of public service. It is a very 

different process. So, I believe the municipal health councils are 

a little better than the others (on other thematics) because they 

manage to dialogue, in a way, with SUS users. (Municipal 

Health Council’s member - Municipality A).  

 However, even members who are considered ‘users’ of Local Health Councils 

may subvert their role in favor of NGOs’ objectives.  

Just today, I told the guy who took over the presidency [he is a 

user representative]: ‘this is not an agenda for the council. You 

should place this agenda in your organization or ask this agenda 

for the mayor. Here, we are going to deal with health issues.’. 

He came up with an agenda regarding the economic organization 

(which is an NGO) he represents. (...) But I think he will never 

understand it, because he already comes from within a business 

logic. How are we going to change this within the councils? How 
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can we give them a new design? This is a big challenge for us. I 

do not know what will happen in the future. Soon, they will 

extinguish Municipal Councils too. (Municipal Health Council’s 

member - Municipality A). 

As evidenced in the interviewee’s speech, the individual who assumed the 

presidency is institutionalized by the thoughts that he must act defending the organization 

he works for. Changing something embedded and rooted in individuals’ habits and values 

is something that requires a lot of effort, agency, and time. 

Given the scenarios, it is possible to observe throughout the interviewees’ 

statements the values, practices, habits, and rules that permeate the Municipal Councils’ 

environment and that reflect the institutional logics and their hybridized forms. 

 

6.7. LONG-STANDING AND EMERGING INSTITUTIONAL LOGICS 

 

I identified some ‘non-participatory’ features of long-standing institutional logics 

in the analyzed contexts: a hybridization of corporatism (a component of the elite-

patrimonial logic) and the managerial logic; and hybridization of a legalist-bureaucratic 

and patrimonial (authoritarian) logic. At the same time, it was possible to perceive the 

coexistence of a participatory governance logic struggling to establish itself. This 

coexistence of multiple logics makes Municipal Councils hybrid structures that often 

distort the purpose of participatory governance, especially because the inertial force of 

the long-standing logics prevails over the participatory one. 

 

6.7.1. The Persistence of a hybridized form of Corporatism  

 

The Child and Adolescent Rights Councils’ structure allows the manifestation of 

commercial ties mixed with the governance mechanism. In these councils, some members 

representing NGOs are the most involved members, and government representatives 

neglect their role under the justification of a overwhelming position at the City Hall. 

Public servants are appointed only to legitimize the council. The councils usually 

organize specific committees for specific activities such as bidding for funds to financial 

organization, and these committees are mainly made up of NGO representatives. 

We make efforts to maintain parity [50% members from the 

government, 50% from the NGO´s] in the commissions, but in 

practice, it is often difficult because of the members’ time 

availability. The work of the council is all voluntary, and we 

have our duties at the City Hall. Myself, for example, I am in 
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this secretariat, and I have been in the presidency of the council 

since last year, so I keep my responsibilities [in the City Hall], 

and I accumulate the functions of the council. My availability is 

not always the same, I cannot guarantee my participation in 

specific commissions. The NGOs representatives have more 

time. (Municipal Child and Adolescent Rights Council’s 

member - Municipality A). 

Members of the City Hall seem not to consider the council as a priority. Public 

servants acting as representatives do not have the incentive to totally act as a member, as 

they accumulate their previous activities. Eventually, a mayor may impose a different 

priority on the public servants; otherwise, the NGOs operate the council. 

This year the government representatives are more active 

because the new mayor promotes civic engagement, but before 

that, we did not have much participation from the government; 

the council was basically operated by the NGOs. (Municipal 

Child and Adolescent Rights Council’s member - Municipality 

B). 

The absence of government representatives in practice allows NGOs to capture 

the council. When NGOs have a "free card" to distribute policies for the protection of 

children’s rights, as the policies are implemented by themselves, they are unlikely to 

choose the best public service rather than their own projects. A similar condition emerged 

in municipal health councils (Kohler & Martinez, 2015). In this case, health professionals 

used their power of influence on the council to serve their own interests (another example 

of corporatism). 

Counting on the absence of the government, representatives of NGOs or health 

professionals develop a managerial (commercial) logic at the meetings. Such logic is 

based on elements of bargaining, concessions, and distribution of resources. NGO leaders 

rotate their mandates to maintain hegemony and group agreement (partnership relations). 

In general, there is no co-production. The participatory governance arrangement has 

become a legitimating instrument for NGOs to collect tax-deductible donations and take 

control over resource allocation. 

I do not question the quality and appropriateness of resource’s use here. The 

evidence is that the participatory governance arrangement does not work as expected. 

There is no citizen participation, only outsourcing to third sector organizations. The 

government does not regulate. It seems that the new arrangement was merged into the old 

practices of corporatism. 
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This does not happen to all Municipal Councils, although the absence of the 

government is an open door for this hybridized commercial-corporatist logic to establish 

itself. 

 

6.7.2. The persistence of a hybridized form of authoritarianism and bureaucracy 

 

The Brazilian public sector has a tradition of hierarchical relations. Public policy 

decisions are made by elected politicians and the government has been the main provider 

of public services. Some politicians assume an authoritarian posture regarding the 

resolution of problems in public services implementation and delivery. Consequently, the 

effectiveness of participatory governance may be threatened. An interviewee mentioned 

the government (executive and legislative) often neglects the role of the council. 

We are a consultative, deliberative council, and every child and 

adolescent policy should pass through us, but this is not always 

the case. We often find out about things in the newspaper. 

(Municipal Health Council’s member - Municipality C). 

The only project an alderman did once was to extinguish the 

council. He thought he would be able to extinguish it. (...) and 

our town here is very picturesque, people are always the same, 

political figures do not change, and this is very complicated. 

(Municipal Health Council’s member - Municipality C). 

The politicians' lack of trust in community capacities is also a threat to governance 

(Loeffler & Bovaird, 2018). Politicians often do not want their actions to be monitored, 

and they try to restrict the transparency value of participatory governance arrangements. 

Even city councilors, who also have the role of scrutinizing executive actions, often 

overlook the importance of Municipal Councils.  

We have this discussion here: the health committee from the City 

Council should work together with us. But they don’t contact us. 

We have tried to contact them a few times. But we don’t have 

answers. It’s a very complicated situation. Sometimes they make 

some decisions, and we are not even informed. We had to work 

together for public health. (Municipal Child and Adolescent 

Rights Council’s member - Municipality D). 

Another common aspect is that governors do not encourage effective council 

creation because they do not believe in the mechanism's effectiveness or because they 

resist opening the decision-making process. 

I've been talking to some [health] council members in our region, 

and most of their councils are totally unstructured. It has no 

equipment, no room. In some cases, the Secretary of Health 

manages the council himself. I have discovered in certain 
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municipalities that the Secretary of Health prepares the minutes 

and goes from house to house of the council members collecting 

signatures. They don’t do the meetings. This is absurd! (...) Lack 

of support from the governors of these municipalities. Lack of 

citizen's interest. Staff does not seek to know what the role of the 

council is. They do not realize the importance of it. In my town, 

I was once considered the number one public enemy. A governor 

here still does not look at me; he does not face me. Don't even 

greet me. (...) I'm tired of saying that we are partners. We're not 

here just to charge and to show problems. We are also here to 

discuss the problems and improve the health of the municipality. 

(Municipal Child and Adolescent Rights Council’s member - 

Municipality D). 

This misrepresented reality of the councils highlights previous practices and habits 

persisting in governance mechanisms. This dark side can have negative effects on the 

public services and deliveries, legitimizing actions within a formalized Municipal 

Council structure that is not effective. 

    

6.7.2.1. The coexistence of a recent citizen-participatory logic 

 

Despite the existence and hybridization of these long-standing institutional logics, 

some aspects of the citizen-participatory logic were also identified in the analyzed 

councils. Attempts to work together in a local or regional governance network have been 

identified in both municipal health councils and some child and adolescent councils. 

Generally, there are more than 15 Municipal Councils in cities with a population 

of over 100,000 covering different public policies. Eventually, these Municipal Councils 

may work together to solve issues that contemplate more than one thematic, as evidenced 

in an interview with a Child and Adolescent Rights Council member. 

We have this partnership with the Municipal Education Council. 

We are in a joint project to regularize the ‘care-homes’ for 

children under six years. These houses are neither charities nor 

schools; they are just ‘care-homes’. So, we are in this project 

along with the education Municipal Council and the public 

prosecutor office. (Municipal Child and Adolescent Rights 

Council’s member - Municipality E).  

In an interview with a health council member, he also pointed out that there is an 

attempt to create a regional health council, which faces difficulties although it has the 

support of the State Health Council. 

I’m committed to setting up the regional health council here in 

my region. This is a proposal from the State Health Council 

itself. (...) They asked me to help them here in our region. 

(Municipal Health Council’s member - Municipality A). 
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Also, according to all the interviews, the citizen-participatory logic may be 

dominant if some characteristics are accomplished as the autonomy of the members 

without the influence of political aspects; ‘agency’ from all stakeholders, not prioritizing 

any specific actor; institutional carriers – actors who may pass on the institutional content 

of the councils; less bureaucratic procedures, government support for administrative and 

infrastructure issues, enforcing legislation are some of these characteristics mentioned by 

the interviewees.  

The argument regarding the institutional carriers is that if the Municipal Council 

overcomes the problems mentioned above, it would be necessary that at least one person 

stays for a longer period on the council to ensure this condition remains in future 

management. They suggest the necessity of a public servant fully dedicated to the council. 

In short, the effectiveness of participatory governance practices is possible, 

although it may depend on a slow and incremental process (Cornwall & Coelho, 2007). 

It is a challenge in many contexts.  

 

6.8. DISCUSSION 

 

The hybridized forms of elite-patrimonial logic with managerial and bureaucratic 

logics are evidenced in some persistent elements. There is, for example, a recurrent lack 

of commitment on the part of governments to the issues of children and adolescents. In 

an elitist society that seeks benefits for its own high society group, it is difficult to think 

of a government capable of giving real support and protection to poor children and 

adolescents. Legislation prior to the Federal Constitution of 1988, such as the Minors 

Code (Decree n. 17943-A of 1927 and Decree n. 6697 of 1979), demonstrates in their 

wording the governments’ perspective on these individuals. There is an understanding 

that children and adolescents are “minors in an irregular situation and liable to supposedly 

re-socializing hospitalizations” always under a “repressive and correctional perspective 

aimed at ‘protecting society’” (Benelli, 2021, p. 2). 

Due to this elite behavior, when the federal government – under the political 

spectrum of the right-wing – tried to reduce the apparatus of the public sector on the basis 

of the search for efficiency, it kept under the ‘hands of the State’ only the core activities. 

Like many companies did in an extensive process of outsourcing the secondary or 

peripheral activities. The area of children’s and adolescents’ rights was included in the 

secondary activities of the State and started to be offered by NGOs, which are, in turn, 
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something very similar to a company. In my understanding, this lack of commitment by 

the government and the consequent lack of agency and voluntarism is linked to the 

individualistic character of these elites who lead Brazilian governments.  

There is also the permanence of a centralizing profile of governors who 

recurrently propose ‘solutions’ to issues without even consulting the citizens. Combined 

with this, we can also observe the problem of representation. It was already problematic 

within the democratic regime (Fischer, 2012), and still, actors have reproduced it in the 

practices and rules of the councils. The absence of the ordinary citizen and the tightening 

of rules that allows the same ‘representative’ to remain on the council for many years 

make this type of centralizing practice even more recurrent. 

There seems to be not only a lack of agency but mainly a lack of reflexivity on 

the part of social actors. There is also no self-recognition of the social role of a council 

member. Actors do not identify themselves as a debating member within the councils (as 

there is no longer a questioning profile among citizens as it used to be in previous 

moments of popular movements). Actors seem to identify themselves only with the social 

role/ position that remunerates them. 

This situation makes the Municipal Councils hostages to the emergence of an 

institutional entrepreneur, throughout the electoral cycles, who faces the challenges and 

commits herself to make the population aware of the importance of their involvement and 

promoting spaces for participation.  

The ‘search’ for autonomy from a body already rooted in the State such as the 

Municipal Councils seems to be exhausting and in vain work. In fact, as political scientists 

argue considering the mutual-constitution theory “thinking about autonomy as the 

absence of a relationship between social actors and the State is startling. On a theoretical 

level, the interactions and mutual constitution between organized social interests and the 

State define the core of the construction of the political order itself” (Lavalle & Szwako, 

2015, p. 167). 

Perhaps the path for citizen participation is the creation of ‘popular spaces’ instead 

of waiting for the government to organize and promote the ‘invited spaces’ (Cornwall, 

2002). Especially in a multifaceted scenario of political groups (within the ideals of 

coalition presidentialism), where the ‘left’ is disorganized and perhaps accommodated to 

the dictates of existing structures. It is difficult to hope for the emergence of a political 

project capable of involving the citizen.  
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In reality, what seems to exist nowadays are political projects that consider the 

citizen an ‘enemy’ of governments; for this reason, we can see so many attempts at 

dismantling Municipal Councils.  

One of the greatest implications is the existence of a wide-open patrimonialism 

that uses public resources for private or corporatist purposes (for its own benefit or that 

of their group/organization) and also corporatist. There is institutional work of all types 

performed by actors who are vested in important social roles. Those roles are imbued with 

much power as the mayor, the secretary of each thematic (health or social assistance), and 

the Municipal Council chairman.  

In the current context of the right-wing leadership of most Brazilian local 

governments, these actors persevere with a more conservative posture. Even though laws 

stimulate and promote values from a logic that includes the citizen, the practices continue 

to be ceremonial. 

An interesting point I noticed in the interviews is that all attempts (by the mayors 

our city councilors) to change the municipal law against the conquered rights of citizens 

in these participatory arrangements were defeated by the mobilization of some members 

who sought the support of other higher-powered bodies (such as the Public Prosecutor 

Office or the Courts of Account) to at least guarantee the Municipal Council’s existence. 

In some cases, there is effective co-production, that is, the “public sector and 

citizens making better use of each other’s assets and resources to achieve better outcomes 

or improve efficiency” (Bovaird & Loeffler, 2012, p. 1121). This mainly occurs when 

citizens or their representatives present great volunteerism and agency. When 

volunteerism is associated with individuals’ interests, it distorts participatory government 

arrangements. When it arises with an altruistic quality (of solving the other’s demands 

and not one’s own) we may see a genuine manifestation of a citizen-participatory logic. 

Nonetheless, the persistence of patrimonial, bureaucratic, and managerial values 

hybridizing with each other and forcing relationships into a non-participatory situation 

prevails in Brazilian public administration.  
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7. PARTICIPATORY BUDGETING  

 

7.1.INTRODUCTION 

 

Participatory Budgeting (PB) is a participatory governance initiative that has 

promoted some “openness” in the public budgeting process for citizen participation and 

has been considered an innovation of democracy during the 1990s. The initial project 

encouraged the timely inclusion of citizens in the decision-making process of 

infrastructure investment projects undertaken by the municipal government (Souza, 

2001a, 2001b; Luchmann, 2014; Marquetti et al., 2012; Melgar, 2014; Santos, 2008). 

Therefore, the decision-making process of budget allocation, which was extremely 

concentrated in the hands of the government, started to be influenced by civil society. 

PB first emerged in Porto Alegre, Brazil, in 1989. This pioneering case gained 

notoriety early in its development. Some authors argue the positiveness of Porto Alegre 

case is mainly related to the strengthening of local democracy. As a consequence, many 

other governments started implementing similar initiatives (Avritzer, 2003).  

However, the literature has shown that the transferability of PB to other contexts 

has been difficult, and, in some cases, it is not effectively implemented. In the 

international debate, authors discuss the difficulties of transferring a model for public 

participation in countries without cultural traditions to the opening of governments 

(Santos et al., 2018; Uddin et al., 2017) or without an adequate transfer of important 

elements such as the citizen empowerment (Baiocchi & Ganuza, 2014) or lack of political 

will (Cabannes, 2004; Ganuza & Baiocchi, 2012). Even in Brazil, there is evidence that 

some prominent cases such as Porto Alegre itself, Belo Horizonte, and Recife have 

presented difficulties in expanding, continuing, and institutionalizing the PB initiatives. 

In some cases, there is even a distortion of the project's initial purpose, characterizing 

some side effects of PB (Luchmann, 2014; Melgar, 2014; Montambeault, 2019; 

Montambeault & Goirand, 2016; Navarro, 2003). 

Unlike Municipal Councils, which are mandatory for the municipalities, the cases 

of Participatory Budgeting in Brazil emerged from bottom-up initiatives. As such bottom-

up initiatives are based on local demands and are appropriate to context, one could expect 

this type of arrangement would persist while it keeps achieving citizens’ demands or, as 

Goodin (1996, p. 39) suggests, as much as it is “internally consistent and externally 
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harmonious with its larger social environment”. However, even the emblematic case of 

Porto Alegre had an end. 

My argument is that PB's disassembling in Porto Alegre and the failure of PB in 

other contexts are related to the persistence of long-standing institutional logics, which 

through their inertial force frames the way actors exercise their agency and power within 

social roles.  

There are some studies of the experience of PB that adopt an institutional 

perspective (Avritzer, 2003, 2008a; Baiocchi, Heller & Silva, 2008; Carlos, 2011; Fung 

& Wright, 2003; Wampler, 2011; Cabannes & Lipiets, 2018; Bartocci, Grossi & Mauro, 

2019; Montambeault, 2019). However, in my literature review, I did not find any study 

using a complementary approach between the sociological and historical perspectives of 

New Institutional Theory. The studies on institutional perspective highlight especially the 

institutional design of PB, compared to other participatory governance arrangements 

(Fung & Wright, 2003; Avritzer & Navarro, 2003). There are also some papers discussing 

institutional logics (He, 2011; Cabbanes & Lipiets, 2018; Bartocci et al., 2019); or as in 

the paper of Montambeault (2019), which discusses the gradual institutional change of 

meaning within Participatory Budgeting in Belo Horizonte. However, these studies do 

not discuss the existence of multiple institutional logics within the public administration 

context in Brazilian municipalities, nor do they discuss the influence of long-standing 

institutional logics and its structural aspects as the power dynamics inherent in social 

roles. 

The aim of this topic is to analyze the influence of long-standing institutional 

logics as well as of social roles and power dynamics on PB formation and development. 

My argument considers that the dominant institutional logic (elite-patrimonial logic), 

which has defined the power structures of the political system, acts with an inertial force 

on the agency of the various actors involved in different social roles.  

I selected the case of Porto Alegre considering this is the pioneering model used 

as a benchmark of “success” for other Brazilian municipalities and for international 

contexts (Abers, 2000; Baiocchi, 2005; Fedozzi, 1997; Luchmann, 2014; Melgar, 2014; 

Souza, 2001a, 2001b; Wampler, 2000). Therefore, the argument that “the problem was 

with the transferability of the case” is eliminated here. Also, as it has been the main 

benchmark, a refocus of analysis may challenge the investigations of an entire field (Yin, 

2018). Still, at the beginning of this research in 2018, I was surprised by the news that PB 

in Porto Alegre no longer existed. That news made me question why a case of such 
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success has had an end and what might be the aspects involved in the durability of 

participatory governance arrangements.  

To identify all the aspects in the PB case in Porto Alegre (purposeful sample), I 

conducted a historical and institutional analysis (from the initial implementation period, 

1989, to the present day), highlighting the initial proposal - influential legislation, 

operating rules - bylaws, informal dynamics (such as minutes of meetings, investment 

plans, news reports on actions and discourse of those involved) and the transformations 

of PB over the years. In addition, I conducted interviews with some actors and scholars 

who were involved in or who studied PB to understand their interpretation of it. 

Considering PB is a bottom-up initiative underpinned by a challenging 

institutional logic, we may expect to encounter some local institutional entrepreneurs. 

Therefore, the dynamics and effects of long-standing institutional logics are, a priori, 

different from those analyzed in Municipal Councils. Thus, I intend to contribute to 

participatory governance literature by comparing different initiatives and designs of 

participatory arrangements. In addition, I also contribute to PB literature by presenting a 

different institutional analysis, as most studies discuss mainly the democratic aspects of 

it. Still, I hope to provide means for practitioners’ reflexivity when demanding or trying 

to implement new institutional arrangements in local contexts. 

 

7.2.PARTICIPATORY BUDGET LITERATURE AND THE CASE OF PORTO 

ALEGRE 

 

The historical perspective of PB literature shows that in its first decade of 

operation (1989-2000), scholars’ discussion related to broader aspects of PB organization 

and functioning, such as investment priority; changes in the internal organization of City 

Hall that adopts the PB; the profile and representativeness of PB members; the role of 

citizens and councilors; PB effects on transparency and accountability of local 

governments; and also comparisons between PB and other participatory arrangements 

(Souza 2001b). These studies were specially conducted in the Brazilian context, with 

more than 250 municipal governments adopting PB from 1990 to 2004 (Cabannes, 2004; 

Wampler, 2008). 

Searches on Scopus database for Participatory Budgeting in international 

literature list five articles related to Porto Alegre, Belo Horizonte, and Salvador during 

this first period (Table 4). 
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Table 4 - List of collected articles on Scopus database for Participatory Budgeting 

Title Authors Year Journal 

Participative budgeting in Belo Horizonte: 

democratization and citizenship  

Bretas, 

P.R.P. 

1996 

Environment and 

Urbanization 

8(1), pp. 213-222 

Participatory budgeting in Porto Alegre: 

Toward a redistributive democracy  

De Sousa 

Santos, B. 

1998 
Politics and Society 

26(4), pp. 461-510 

Participation, democratizing practices: 

participatory budgeting in Porto Alegre, Brazil  

Navarro, Z. 1998 
Development 

41(3), pp. 68-71 

Decentralization, clientelism, and social capital 

in urban governing: Comparing Belo Horizonte 

and Salvador  

Boschi, R.R. 1999 
Dados 

42(4), pp. 655-690 

Participatory budgeting in Brazilian cities: 

Limits and possibilities in building democratic 

institutions 

Souza, C. 2001 

Environment and 

Urbanization 

13(1), pp. 159-184 

Source: Scopus database (2021). 

In the late 1990s, initiatives emerged in other Latin American countries 

(Cabannes, 2004; Goldfrank, 2006) and in the 2000s, in Europe (Sintomer et al., 2008) 

and other regions (Uddin et al., 2017; Shah, 2007a; Sintomer et al., 2016). Since the 

2000s, some studies have involved comparisons between national and transnational 

experiences (Montecinos, 2011; Ruesch & Wagner, 2013; Dias & Alegretti, 2009, 

Sintomer et al., 2008; Ganuza & Baiocchi, 2012; Dias, 2013).  

Some of the papers collected in the Scopus database related to PB in Latin 

American countries can be found in Appendix I and in other geographical areas like 

Europe, North America, and eastern countries in Appendix II. 

Most of this international literature focuses on the description of cases in their 

most diverse contexts, and many present difficulties for transferability. Santos et al. 

(2018) argue Portugal has no tradition of public participation and, therefore, PB does not 

effectively work as they show in the cases of three local governments. Uddin et al. (2017) 

also postulate that some cultural aspects do not favor citizen participation in Japan, 

although there have been some attempts. In fact, as Baiocchi and Ganuza (2014) 

mentioned when transferred to other contexts, PB lost the “empowerment dimension” and 

therefore failed in most cases.  

Most of the literature, however, relates to the case of Porto Alegre. Even those 

studies regarding governments from other municipalities in Brazil or around the world 

somehow mention the pioneering case of Porto Alegre whether by comparing the 

initiatives or by using as a benchmark (Avritzer, 2008a, 2008b; Nylen, 2000a, 2000b, 

2003; Ganuza & Baiocchi 2012; Goldfrank, 2006, 2011; Oliveira, 2017; Wampler et al 

https://www.scopus.com/record/display.uri?eid=2-s2.0-0030478873&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=1&citeCnt=7&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0030478873&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=1&citeCnt=7&searchTerm=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=6508274735&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=6508274735&zone=
https://www.scopus.com/sourceid/20898?origin=resultslist
https://www.scopus.com/sourceid/20898?origin=resultslist
https://www.scopus.com/sourceid/20898?origin=resultslist
https://www.scopus.com/record/display.uri?eid=2-s2.0-0032273841&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=3&citeCnt=327&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0032273841&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=3&citeCnt=327&searchTerm=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=7801344199&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=7801344199&zone=
https://www.scopus.com/sourceid/23439?origin=resultslist
https://www.scopus.com/sourceid/23439?origin=resultslist
https://www.scopus.com/record/display.uri?eid=2-s2.0-0032410364&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=5&citeCnt=11&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0032410364&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=5&citeCnt=11&searchTerm=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=17233788700&zone=
https://www.scopus.com/sourceid/14090?origin=resultslist
https://www.scopus.com/sourceid/14090?origin=resultslist
https://www.scopus.com/record/display.uri?eid=2-s2.0-0040812660&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=6&citeCnt=20&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0040812660&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=6&citeCnt=20&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0040812660&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=6&citeCnt=20&searchTerm=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=56798226400&zone=
https://www.scopus.com/sourceid/25953?origin=resultslist
https://www.scopus.com/sourceid/25953?origin=resultslist
https://www.scopus.com/record/display.uri?eid=2-s2.0-0035013857&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=8&citeCnt=128&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0035013857&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=8&citeCnt=128&searchTerm=
https://www.scopus.com/record/display.uri?eid=2-s2.0-0035013857&origin=resultslist&sort=plf-t&src=s&st1=Participatory+Budgeting&nlo=&nlr=&nls=&sid=3b945546182b6764198499471dab5401&sot=b&sdt=cl&cluster=scosubjabbr%2c%22SOCI%22%2ct%2c%22BUSI%22%2ct&sl=38&s=TITLE-ABS-KEY%28Participatory+Budgeting%29&relpos=8&citeCnt=128&searchTerm=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=57193497502&zone=
https://www.scopus.com/sourceid/20898?origin=resultslist
https://www.scopus.com/sourceid/20898?origin=resultslist
https://www.scopus.com/sourceid/20898?origin=resultslist
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2018; Sintomer et al., 2016; Abers, 2000; Baiocchi, 2005; Fedozzi, 1997; Wampler, 2000; 

Souza, 2001a, 2001b; Melgar, 2014; Luchmann, 2014). According to most authors, one 

of the reasons for the great emphasis on PB from Porto Alegre was its real capacity to 

involve the citizen in the decision-making process of the public sector. The PB there 

represented a direct democracy arrangement that allowed citizens’ engagement and 

empowerment in the debate and deliberation on the allocation of public resources and, 

consequently, it promoted an increase in transparency and accountability while reducing 

inefficiencies, personal relationships, and corruption within public affairs (Shah, 2007b; 

Souza, 2001a; Luchmann, 2014; Melgar, 2014).  

However, PB in Porto Alegre also had some limitations. Marquetti et al. (2012) 

pointed out some issues, especially after the 2000s, such as: inadequate financial 

resources, financial crisis and delays in the execution of demands; restriction at a local / 

municipal level; dependence on political commitment; issues related to the technical 

functioning and the democracy of the process; the focus on short term issues; and limited 

concern on government budget to the detriment of income-generating programs for 

example. 

Besides discussing the cases, the theoretical debate is usually related to democratic 

aspects and theories. Part of the literature also discusses the institutional design of PB 

(Avritzer, 2008a; Baiocchi, Heller & Silva, 2008; Carlos, 2011; Wampler, 2011; 

Cabannes & Lipiets, 2018; Bartocci, Grossi & Mauro, 2019; Montambealut, 2019) 

focusing on the analysis of the influence of the initial design predetermining the actors’ 

actions (Avritzer, 2003). Considering an institutional perspective, Montambealut (2019) 

draws attention to the need for a deeper look at the processes of institutionalization of PB 

practices (from a historical and institutional perspective), especially in cases where PB 

persists even with changes in its ideological basis. By analyzing the case of Belo 

Horizonte, the author suggests that, despite the apparent stability and persistence of the 

PB in Belo Horizonte, it has undergone gradual changes in meaning over time, and it can 

no longer be characterized as a direct democracy governance arrangement. Although the 

author has presented the change and persistence of some practices in PB, she did not go 

further into its analysis. She did not mention that the more solid layers of budgetary 

institutions were not modified with the introduction of PB. That is one of the reasons why 

the mayors could change the meaning of it over the years.  

A few studies focus on the relationship between institutional logics and PB (He, 

2011; Cabbanes & Lipiets, 2018; Bartocci et al., 2019). He (2011) considers logics as the 
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actors’ understandings of how PB works. He identifies three logics within PB in China 

(administrative logic, political reform logic, and citizen empowerment logic). He argues 

that depending on the actor implementing PB, it may present these three different logics. 

Cabannes and Lipiets (2018, p. 69) argue the different PB experiments around the 

world may not have a linear understanding. PB may present a political project to 

“radically democratize democracy,” or it may be “an instrument of ‘good governance’” 

or even a “technocratic tool”.  

Bartocci and colleagues (2019, p. 68) “assume that institutional logics can be 

usefully used to interpret the actors, motivations, and processes related to the adoption of 

participatory practices such as PB and to explain the key features of its implementation”.  

I extend the discussion by arguing that different institutional logics influence the 

way actors exercise their agency and power through social roles. The long-standing 

institutional logics act with an inertial force on other recent institutional logics, making 

radical institutional changes difficult or even unfeasible. I also consider the coexistence 

of institutional logics within the institutional field level of public administration and not 

of their co-existence within PB.  

Still, although some researches have mentioned the need to analyze the 'power' 

variable within PB (Reiter, 2008; Montambeault, 2019; Montambeault & Goirand, 2016), 

they did not show how power structures have persisted in this apparent institutional 

change called Participatory Budgeting. The public budget itself did not present a great 

change during PB implementation. I present the Brazilian PFM processes in Appendix 

III, showing that only a few tasks were changed by PB. I also consider the great fame of 

PB is due to the momentum it was implemented. I believe the durability of new 

institutional arrangements and their new social roles are context-dependent, and these 

vary according to the internal consistency and external harmony to a larger social 

environment (Goodin, 1996). Therefore, I construct a historical analysis of the 

Participatory Budgeting in Porto Alegre to present a different institutional interpretation 

of the case. 

 

7.3.CONTEXT 

 

After the second world war, municipalities had an intense increase in population 

due to the modernization project implemented by the authoritarian government of that 

time, which had industrialization and urbanization as its main axes (Avritzer, 2002). Porto 
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Alegre, for example, had a population increase from 394,000 inhabitants to about 

1,125,000 in this period (IBGE, 1983).  

Most of the decisions regarding the place of settlement, 

transportation, and access to health and education services for 

this huge contingent of people were taken during the 

authoritarian period. These decisions meant the removal of the 

low-income population to the periphery of large cities in areas 

with precarious infrastructure, almost no basic sanitation, few 

schools, and health care units. (Avritzer, 2002, p.18). 

During the 1980s, Brazilian civil society was organized in the fight against the 

authoritarian state and in search of a democracy restoration (Dagnino, 2002). “The 

struggle for democratization in Brazil was fundamentally developed at the local level 

since Brazilian cities were the center of the construction of the authoritarian Project in the 

country.”. (Avritzer, 2002, p. 17). 

In this struggle, there was an increase in the emergence of civil associations, 

especially community associations, and mainly in large cities. This intensified the 

presentation of demands to the State as well as the attempts to negotiate on behalf of the 

communities. According to Baierle (1998), Porto Alegre already had an associative 

tradition since the 1950s. However, in this period of re-democratization, there was a 

process of change in the meaning of the relationships between these associations and the 

State. 

The process of building the Federal Constitution through a constituent assembly 

started in 1987 and already presented a certain opening for the construction of innovative 

participatory policies, which according to Souza (2001b), was an achievement of the 

progressive parties at the time (PT, PDT, PSB, PCdoB, and PCB).  

In addition to the increase in demands for a more active society and the 

achievements of progressive parties in defining the New Republic, Brazilian 

municipalities gained greater autonomy in administrative and budgetary processes after 

the Federal Constitution in 1988. Souza (2001b, p. 514) argues: 

Although the decision to decentralize political and financial 

power (…) was marked by conflicts, tensions, and 

contradictions, it favored the consolidation of democracy, 

having made Brazil a more ‘federal’ country. This was due to 

the emergence of new actors in the political scenario and by the 

existence of several sovereign power centers that compete with 

each other. 

 The definition of public policies as well as the decisions on the allocation of 

resources in the budget process started taking place mostly at the local level. The 



89 

 

Executive branch, with some influence from the Legislative branch, performs these 

functions. 

The administrative structure of local governments in City Halls comprises the 

social roles of the mayor, the vice-mayor, and several thematic secretariats and their 

respective secretaries. The multi-party presidentialism (or governism) is also applied at 

the local level. The mayor and the vice-mayor, for instance, do not need to be affiliated 

to the same party, but they are usually in the same coalition group.  

In Figure 6, I present a timeline of the terms contemplating its mayors, vice-

mayors, and their parties in Porto Alegre to facilitate the understanding of the timing and 

sequence of national and local events. The top line shows significant developments at a 

national level, while the bottom line shows canages in the party affiliation of mayors and 

vice-mayors in Porto Alegre. The latter is partly in red because these were the formative 

PT administration. 

Horn (1994) edited a book containing different studies on the financial, 

administrative, and human resources policies prior to the Workers Party (Partido dos 

Trabalhadores - PT) government in Porto Alegre and the transformations caused by 

Olívio Dutra’s management. In this book, Verle and Müzell (1994, p. 26) presented, for 

instance, that when Olívio assumed the City Hall in 1989, it was:  

(...) ‘inflated’ [with] low wages, dissatisfied civil servants, 

scrapped equipment, old vehicles, obsolete machines, an ability 

to invest close to zero; finally, the absolute incapacity of the 

municipal government to meet the minimum needs for 

maintenance of services, investment, and re-equipment. 

Cassel and Verle (1994, p. 28-29) gave more details of the chaotic situation that 

PT management encountered in its first administration:  

(...) supplier payments were six months late; those of 

contractors, eight months; a short-term loan – equivalent to 35% 

of the month’s tax revenue – was due; the storeroom was empty; 

public servants claimed payment of a delayed portion of their 

wages relating to the last month of the previous government; 

also, the public servants’ payroll in January would consume 

practically all the month’s income. 
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Figure 6 - Historical timeline of Porto Alegre from 1986 until current days 

 

Source: own elaboration. 
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Verle and Müzell (1994, p. 18) highlighted the issue of the overwhelming growth 

in the number of municipal public servants, which also occurred at other levels of 

government. Based on the data collected at the City Hall, the authors showed that “in the 

period from 1975 to 1992, there was a mismatch between the population growth in the 

city and that of the civil servants. While the population grew 25.2%, the number of public 

servants in the municipality increased by 86%”. In the authors’ words: 

A worrying aspect of the expansion of the City Hall’s staff 

during the 1980s lies in the fact that it took place at the same 

time as the drain on public revenue. Succeeding governments 

during this period made the decision to hire more employees 

despite not having the financial resources (because of their own 

fiscal policy) to support the remuneration of employees. It is a 

mixture of populism and fiscal irresponsibility that generated the 

loss of quality and scope of public services, not to mention the 

commitment of future generations to the past decisions. (Verle 

& Müzell, 1994, p. 19-20). 

The authors also showed the strategies adopted by Olívio Dutra’s government to 

reverse a large part of this scenario. However, I will not detail these aspects in the context 

section as I believe it will make more sense within the discussion of the analysis itself. 

Likewise, I will only mention that the Workers’ Party was based on a left-wing 

perspective, and its four administrations brought major changes to the local scenario of 

Porto Alegre, especially by developing Participatory Budgeting. The era of Participatory 

Budgeting under the PT’s management ended in 2004 when candidates from this party 

lost the municipal elections to candidates from right-wing parties. As we will see later, 

this ideological change in the municipality’s management led to serious changes in the 

processes and meaning of Participatory Budgeting. 

Figure 6 also presents other relevant aspects in Porto Alegre context. As 

mentioned above, the Real Plan caused great changes in government revenues and 

investment capacity. 

Also, the possibility of the mayor’s re-election for another term - established by 

the Constitutional Amendment n. 16 of 1997 - encourages patrimonial, clientelist, and 

personalist relationships that can weaken citizens’ actions. 

The Fiscal Responsibility Law also represented a milestone in the budget process 

in all three levels of Brazilian government (municipal, state, and federal). This is a 

“disciplinary law that instructed rules and guidelines regarding the limits on spending on 

personnel and indebtedness, in addition to providing for severe penalties for non-

compliance” (Silva & Bonacim, 2010, p. 148). According to these authors, before LRF, 



92 

 

“states and municipalities attempted to meet the requirements of Law 4320/64 which 

involved the preparation of budgets only for legal purposes and not as a tool capable of 

assisting in the administrative process and the management of expenses”. Besides, the 

responsibility of government officials “for not complying with LRF’s requirements 

changed the accounting character of public entities, essentially regarding 

disclosure/accountability” (Silva & Bonacim, 2010, p. 151). 

The leadership of the federal government also influences local contexts. The 

Workers’ Party governed the federal level for fourteen years (from 2003 to 2016), which 

ended with Dilma Rousseff’s impeachment. During PT’s government, there was the 

promotion of public social policies to fight poverty and hunger. We could not observe, 

however, many incentives for citizen participation in government decisions. At least, 

there were no attempts to overthrow these practices in public sector institutions or 

institutional arrangements, unlike what happened in Jair Bolsonaro’s administration. 

Currently, Brazil is experiencing a government of disservice to the democratic and 

participatory principles that have been trying to establish themselves for a long time. 

Porto Alegre has undergone similar experiences under the administration of 

Nelson Marchezan from PSDB (Partido da Social Democracia Brasileira – Brazilian 

Social Democracy Party). As I will show in the next section, this mayor based his 

speeches and practices against the development of Participatory Budgeting. At the 

beginning of his mandate (in 2017), he declared PB’s closure until the fulfillment of 

previously delayed demands. 

These types of practices and actions have been recurrent at the three levels of the 

Brazilian government. They further intensified my research questions “what are the 

challenges for citizen participation? Has citizen participation been a temporary fashion in 

Brazil? In the next sections, I bring some reflections on these questions. 

 

7.4. METHODOLOGICAL PROCEDURES 

 

I purposefully selected the phenomenon of “Participatory Budgeting” to explore 

and refine some ideas of Institutional Theory (Rapley, 2014). The idea of long-standing 

institutional logics influencing actors’ agency permeates this study from the beginning. I 

started questioning if the institutional persistence of long-standing authoritarian, 

centralizing, clientelistic, and personalistic practices in municipal public administration 

was the reason for the almost extinction of PB cases during recent and current times. After 
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looking deeper at the cases, I have observed the power dynamics that are structured into 

and exercised through social roles.   

The selection of Porto Alegre’s context is also purposeful. It is justified by its 

pioneering model and being a successful benchmark model for most Participatory 

Budgeting programs worldwide since their beginning (Avritzer, 2003, Navarro, 2003). 

As explained before, Yin (2018) classifies this case as a critical single-case whose 

analysis may influence the investigations of the entire field. Patton (2014, p. 551) calls 

the first case of a phenomenon as an index case which “often becomes the classic case in 

the literature on the phenomenon”. This is illustrated in the extensive literature on the 

case of PB in Porto Alegre. Most of this literature describes PB’s ‘success’ which I 

question by considering its components, and especially those related to citizen 

participation.  

To understand the history and dynamics of PB, first, I conducted an extensive 

review of the literature. In a second step, I carried out two ‘fishing expeditions’ (Bardin, 

1977) in May and July 2019 to identify the dynamics of PB nowadays. I also collected 

historical documents from journalistic sources, norms, and legislation that have been in 

the historical process since the beginning. In this first field work, I started searching for 

information at the City Hall’s library and the City Council’s library. In both places, I have 

been told they did not have any archives and that I would probably find something at the 

library of the Workers Party. Members of the Party, in turn, told me they had sent some 

documents to another city and that probably some party affiliates would have some 

private archives. 

Luckily, I was able to find and have access to the NGO Cidades’ archives, which 

is currently compiled in the History Research Center (Núcleo de Pesquisa em História) 

of the Federal University of Rio Grande do Sul. The NGO Cidades closely monitored the 

activities of Participatory Budgeting and produced studies about it. I had access to several 

documents, such as the minutes of the meetings, the investment plans for every year, 

journalistic news, studies with statistical data, as well as other studies and analysis of 

situations involving PB since its inception.  

In both expeditions, I tried to contact members from the Workers Party to gather 

information about the key actors of the process. It was possible to identify some active 

academic professors and scholars who have studied PB of Porto Alegre, as well as former 

members of non-governmental organizations and other entities (such as the POA - 

UAMPA Residents Associations Union, the POA - SIMPA Municipalities Union) that 
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got involved in the PB process at the time. While collecting data at the University, I could 

also have some contact with professors who experienced PB as citizens who told me some 

episodes of PB during the “golden” years (as they called it). They gave me a big picture 

of their understanding of the current situation of it. One of these professors showed me 

the documentary “Beyond Elections” produced by Michael Fox, who discussed 

democracy relating it to different governance arrangements in Brazil and other Latin 

American countries. The producer shows some interviews with people from the 

communities, with professors and other members.  

 I also tried to contact members of the local government to ask about the current 

activities on PB. The news I had in 2018 was that PB was no longer in operation; I was 

surprised when they said there was a small room for PB at the City Hall and a public 

servant responsible for its coordination. Also, there would be rounds of PB meetings again 

in July of 2019. Later, I gathered answers about these meetings during some interviews I 

conducted and that I will refer to in the Analysis Section. 

To understand the “success” of the case, I conducted some interviews with 

scholars and professionals who studied and/or experienced PB over the years. In general, 

my interview protocol was based on five big questions: “Whether the person considers 

PB in Porto Alegre as a case of success, and if so, why?”, “Why do they believe PB first 

emerged in Porto Alegre?”, I also asked them to search through their memories of the PB 

operation – the main actors or episodes they considered important. Fourth, I inquired 

whether they agreed on the way it worked. Finally, I questioned if they believed PB or 

another type of participatory governance would still work nowadays. These were the main 

questions, although I also used probing questions during the interviews. 

The interviewees were mainly academics but also members who represented 

affiliates of the Workers Party, members of the media, members of other non-

governmental organizations, and public servants during PT government.  

As I already presented some quotations of these interviews in the Municipal 

Council’s Chapter, I numerated the interviews in order to preserve their identities as I 

ensured in a Term of Confidentiality. In fact, I have submitted my interview protocols 

(Appendix IV and V), a Term of Confidentiality, and a Consent Form to the University’s 

Committee of Ethics which was approved under the Technical Advice Number 3.979.708 

(Annex I).    

Even though I do not present their names, I present their relation to PB historic on 

Table 5. 
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Table 5 – List of interviewees and their relationship to Participatory Budgeting in Porto Alegre 

Interviewee Involvement to PB 

Interviewee 1 
* Porto Alegre's citizen 

* Academic - Researched PB during all years during PT's governments 

Interviewee 2 
* Porto Alegre's citizen 

* Academic - during PT's governments and in recent years 

* PT's founder in Porto Alegre 

Interviewee 3 
* Academic -  in recent years 

* Journalist in Porto Alegre 

Interviewee 4 * Academic - during PT's governments 

Interviewee 5 
* Academic - during PT's governments and in recent years 

* Member of the Brazilian Network of Participatory Budgeting 

Interviewee 6 

* Porto Alegre's citizen 

* Academic - during PT's governments  

* Public servant during PT's governments in Porto Alegre 

Source: own elaboration. 

Besides conducting my own interviews, I also had access to the audios of 

Filomena’s (2006) master's interviews during my fieldwork. The author kindly shared the 

audio recording of his interviews performed in 2006, but I do not use the words and 

speeches of his interviewees. During my analysis, I only refer to Filomena’s study when 

mentioning some aspects present in his interviews. In his study, the author questions the 

influence of citizens on the governments’ actions, and he also questions the influence of 

the different coalitions within PT on PB. 

The documents raised and the interviews conducted aim to generate information 

about the practices, routines, and roles performed over the years, also compared with the 

discourses of the Executive (mayors, secretaries, and other managers) and other key 

actors of PB, to find the answers and discover beyond the appearances of what was being 

communicated (Minayo, 2001). 

All the data, documents, texts, and historical images collected on fieldwork were 

interpreted and analyzed based on the documentary method (Bohnsack, 2014). I do not 

analyze only the communicative knowledge related to our common-sense theories that 

generate ‘constructs of the first degree’. I try to look further to the “conjunctive or implicit 

and documentary meaning” (Bohnsack, 2014, p. 225). 

In the analyses section, I adopt theoretical coding. According to Thornberg and 

Charmaz (2014, p.159), “theoretical coding researchers analyze how categories and codes 

constructed from data might relate to each other as hypotheses to be integrated into a 

theory”. It does not mean theoretical coding is related to deduction; as the authors explain, 

it is a matter of abduction. As Schurz (2008, p.203-204) puts it, “in abduction problems 

we are confronted with thousands of possible explanatory conjectures (…)” and we 
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choose “a hypothesis that explains a particular empirical case or set of data better than 

any other candidate hypotheses, as a provisional hypothesis, and a worthy candidate for 

further investigation” (Thornberg & Charmaz, 2014, p. 162). Adopting this perspective, 

I also questioned at the end of my interviews if there was any other topic or issue about 

PB that was not mentioned during the interview and that they considered important to the 

construction of knowledge about the case. This strategy helped to continuously develop 

and construct my research questions or the worthy candidate hypothesis for an 

explanation of the case. 

 

7.5.PARTICIPATORY BUDGETING IN PORTO ALEGRE 

 

I start the analysis by retirning to the question I posed to interviewees: “Why Porto 

Alegre?”. The answers to this question helped me to understand the institutional context 

and formation (design) during PB implementation. In this subtopic, I could observe that 

even though the institutional formation of PB provided for the implementation of 

participatory practices that involved the citizen, and although there was a great effort from 

institutional entrepreneurs for the implementation of PB, even so, the elaboration of the 

project without changing the power structures did not fully challenge the dominant logics. 

As Navarro (2003) stated, the non-transfer in its entirety of the power of PB’s decision-

making and agenda control to the citizens allowed the project to be weakened when 

mayors of another ideological current assumed this social role of great strength and 

power.    

Secondly, I present some significant practices, rules, and narratives highlighting 

the persistence of the power structure in Brazilian public administration and the roles 

citizens and members of the government played over the years. In this subtopic, I intend 

to get the big picture of what happened during almost 30 years of PB and to identify the 

different institutional logics present in its institutional development.  

Much of the rules, practices, and narratives related to the demand for citizen 

participation during the PT’s governments. However, many of these practices ended up 

hybridizing with practices embedded in long-standing institutional logics. Such as the 

hybridization with the legalist-bureaucratic logic that made PB an inflated mechanism, 

with little capacity for renewal and easily weakened by the various adversities of the local 

context. There was also the hybridization with the patrimonial logic that has dictated the 

power structure in the Brazilian political system, and that was not supplanted with the PB 
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project. Besides, clientelistic relationships never ceased. At best, they changed their 

appearance. All this integrative hybridization weakened the implementation of the 

citizen-participatory logic and to the point of putting an end to a project as innovative as 

the PB in Porto Alegre. The integration approach for hybridization “may lead to the 

development of a new, blended organizational identitity, form, or rationale which melds 

elements that were previously distinct” (Battilana et al., 2017, p. 147) as it is the case for 

the Participatory Budgeting experience in Porto Alegre. 

Next, I detail the dynamics that reveal all these aspects. 

 

7.5.1. Why Porto Alegre? 

 

 There are two main understandings of the emergence of PB in Porto Alegre. One 

perspective is related to the demands of the democratic movements of the time. Much of 

the literature adopts this perspective. As Avritzer (2003, p. 17) explains, Baierle (1992) 

“was the first to point out the influence of community social movements in the 1980s on 

the explanation of PB”. Fedozzi (1997, p. 183) argues Participatory Budgeting was 

instituted “through a contractual, negotiation and consensus process between the 

Executive and the representative of associations”. Most of the participants of interviews 

also mentioned the importance of the popular movements, especially the Union of 

Residents from Porto Alegre (União dos Residentes de Porto Alegre – UAMPA). One of 

the interviewees also said there were organized groups within the low-income population, 

especially due to the Catholic Church’s action. He also says, 

These people [the poor people] already had a certain degree of 

participation, [and] some attempts by them, by UAMPA, to participate 

in the government of Collares (the governor before Olívio Dutra), which 

was not very fruitful. (Interviewee 1). 

Avritzer (2003, p. 20) also mentions that during the “formation process of Rio 

Grande do Sul state; there was a strong social-egalitarian civic culture that contributed to 

the formation of stronger associative elements than in the rest of the country in the 20 th 

Century”. The author explains that the popular and collective actions in Porto Alegre had 

a more demanding characteristic than in other capitals with an associative character. 

Therefore, all this associative density (as the author names it) is considered an important 

aspect of the emergence of PB in Porto Alegre. 
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However, one of my interviewees argues this perspective attached to the collective 

and democratic movement is a romanticized version of the origins of these progressive 

processes. As he says: 

Left-wing politicians are romantic. They like to emphasize the 

popular mobilization, the people’s revolts, the assemblies, the 

people claiming on the streets. (Interviewee 2).  

A second perspective contends for the importance of the political will of the 

governors. Much of the literature argues for the importance of PT (the Workers Party) 

and the strong center-left tradition in the politics of Porto Alegre. Avritzer (2003), 

Filomena (2006), and some interviewees argue that during the end of the 1980s - after the 

military dictatorship - progressive parties started winning the Executive elections in many 

cities of Brazil. Therefore, in many other capitals of the country, we could observe the 

Workers’ Party winning the leadership of the executive branch as in São Paulo city, for 

example.  

However, the Workers’ Party has had a particular operating logic (Filomena, 

2006), and it presented different paths in other capitals. The Party is internally divided by 

different “political forces or tendencies that articulate to form coalitions” (Filomena, 

2006, p. 28). Although PT has emerged nationally from “the desire for emancipation of 

the popular masses” as declared in their Foundation Manifesto in 1980, with the view of 

“politics as an activity that belongs to the masses who want to participate”, not all 

representatives of the Party were persuaded about the opening of the government. As 

Interview 2, who was an affiliate of the Party at the time of PB implementation, admits, 

the institutional logic guiding his decisions at the time was very conservative. In his 

words: 

(…) at that time, I was against it [PB]. Because (…) I was from 

a very orthodox group. I used to think, ‘now that we won the 

leadership of the City Hall, are we going to give up making 

decisions? Why?’ I didn’t have this idea of popular participation. 

In fact, at that time, few people had this notion, even within the 

leftist PT groups. (Interviewee 2). 

 This quotation reflects taken-for-granted ‘conservative’ values common to elite-

patrimonial logic and to the legalist-bureaucratic logic. This statement is important for us 

to understand that even among those actors who are supposedly more prone to 

participation (as the affiliates of a left-wing party), long-standing institutional logics 

influence their embedded agency. Baierle (2002, p. 155) had already written that “in the 

beginning, the main critics of PB were PT affiliates themselves”.  
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Therefore, the political will, as explained by some interviewees, came basically 

from the mayor and a small group attached to him and not the party. Interviewees 1, 2, 

and 3 believe that PB emerged:  

(…) by the hands of Olívio Dutra [the mayor] and some other 

members connected to the Catholic Church within the Party 

(Interviewee 2). 

(…) PB only existed because Olívio was the mayor. If it wasn`t 

for him, PB wouldn’t have existed. The same way the current 

mayor (Marchezan) says, “I don’t want to, so, it won’t be done”, 

Olívio used to say, “I want it then it will be done”. Even though 

there were people against him, even within the party. (…) So 

Olívio put a lot of effort into this. And he says so in his speeches. 

(Interviewee 3). 

(...) Olívio’s leadership was very important. He was incessant. 

(...) Young left-wing university students are presumptuous, you 

know? They think they know everything. So, Olívio insisted on 

it. And he used to hear people’s demands. He was more 

democratic [than the rest of the Party]. (Interviewee 1).  

These lines are related to what literature calls institutional entrepreneurship. 

Institutional entrepreneurs are central in the creation of new institutions (Lawrence & 

Suddaby, 2006), especially when they act with “sufficient resources (…) [and] see in them 

an opportunity to realize interests that they value highly” (DiMaggio, 1988, p.14). I 

highlight two important elements from this concept of institutional entrepreneurship: the 

idea of ‘sufficient resources’ and the ‘creation of new institutions.’. 

Whether the institutional entrepreneur comes from society or the government, 

they need to mobilize sufficient resources to create new institutions. That is, the actor 

may undertake different institutional work as ‘advocacy’, ‘constructing identities’, 

‘changing norms’, ‘constructing networks’, ‘theorizing’, or ‘educating’ (Lawrence & 

Suddaby, 2006). Besides, the role played by a mayor in the Brazilian public 

administration structure is highly empowered, as mentioned in Chapter 3, although they 

usually need support from their party and the Legislative branch. According to the 

interviews and some of the literature, the institutional entrepreneur Olívio Dutra 

mobilized political and regulatory support, as evidenced by Interviewee 2, 

It was a surprise at the party when Olívio arrived and said: ‘(…) 

now we are going to organize this discussion in the 

neighborhoods.’. We looked at each other and asked ‘how?’ 

(…). But of course, most of PT’s leaders were much influenced 

by Olívio. Therefore, when he came and said, ‘I want this,’ we 

had me and 4 or 5 more voting against and 40 others voting in 

favor of him. (Interviewee 2). 
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 Also, I believe a more organized society contributed so that Olívio Dutra could 

develop his agency more fluidly. He already had a connection with the union movements 

and the Catholic segments. 

(...) of all PT’s mayors at that time, Olívio was the one with a 

greater link to popular movements. (…) He had a strong 

connection with the union movement, and he got support from 

segments of the popular Catholic movement. (Interviewee 2).  

Although Olívio had great influence within the Workers Party and had a good 

connection with popular and pro-democratic movements, Navarro (2003) explained, PB 

emerged in an erratic way under an extremely idealizing perspective and threatened to 

not materialize due to lack of funds. Dias (2002, p. 38) explained, “in 1989, members 

from the City Hall started exercising what would become the Participatory Budgeting, 

but the experience did not have that name, and it had still a very embryonic format”. The 

first meetings to discuss the budget took place in August 1989 in five regions of Porto 

Alegre. Discussions at these early meetings dealt with problematizing the regions of the 

municipality that needed investment, defining citizens' preferences, and translating these 

preferences into the investment budget (Marquetti et al., 2012). Based on Fedozzi (2001), 

Filomena (2006, p. 38) states, “the first experiences to construct the budget came up 

against the resistance of technical staff - typical of the Executive branch – and the 

ignorance of popular actors about the tools for formulating the public budget.” In the first 

two years of PB, there was still little citizen involvement (Wampler, 2000).  

 Interviewee 1 complements this view,  

In the beginning, members from the government held the 

meetings, and very few people appeared. But they [Olívio and 

his group] heard people (…) And then, the politicians knew how 

to use the press, the intellectuals. They advertised PB in a very 

creative way. (Interviewee 1).  

The leading group of PB not only mobilized the press and the intellectuals and 

invested in much advertising, but they also did a great campaign to recover the financial 

capacity of the city, as Dias (2002) details in her study. I convey here some of her 

discussion to evidence some of the effort of PT’s administration to enable PB.  

The author cites some national legislative steps during PB implementation and 

how they influenced the way PB was designed and developed. The first and most 

important change was the promulgation of the Federal Constitution in 1988. This Citizen 

Constitution established democratic principles of representation and participation in 

different areas of the public sector. This same legislation enabled the creation of State 
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Constitutions and Municipal Organic Laws that also brought participatory governance as 

a basic principle. The State Constitution of Rio Grande do Sul, implemented in 1989, 

established in its preamble principles “of popular sovereignty, freedom, equality, ethics 

and the full exercise of citizenship, (...) and the practice of democracy to be real and 

constant in representative and participatory ways” (Rio Grande do Sul, 1989, n / p). A 

similar principle can be observed in the Organic Law of Porto Alegre (1990), “thinking 

focused on the construction of a sovereign, free, egalitarian and democratic society, 

founded on the principles of justice, the full exercise of citizenship (...)” (Porto Alegre, 

1990, n / p). 

Besides enforcing the principle of democracy and implementing the principle of 

participation, as Dias (2002, pp. 52-53) explains, the Constitution also promoted a tax 

reform and “restored political and financial autonomy to the municipalities, enabling 

them to (…) increase their tax revenues and manage their own resources”. However, as 

the author continues explaining, “when PT took office at the City Hall in 1989, they found 

a chaotic scenery in the municipal public finances, a phenomenon that was repeated in 

several Brazilian capitals.”. Most taxes were obsolete, and “the municipal revenue was 

practically entirely [around 98%] committed to the payroll due to the long period of 

military dictatorship that swelled the machinery of government, transforming it into a 

‘featherbedding’. (…). There was no budget for investments”.  In Olívio’s own words, 

“we assumed a practically bankrupt City Hall, with huge short-term debts and a scrapped 

revenue due to successive tax amnesties and an unfair and inconsequential tax policy” 

(Dutra, 1994, p. 7). 

It was unlikely to think of a project about investment decisions without financial 

resources. To make investments viable without increasing public debt, Olívio and his 

group had basically two options: to increase revenues or decrease expenses. The latter, 

however, was improbable for a labor party, as they struggled against the dismissal of 

employees or the reduction of wages. Therefore, they started a restructuring policy for tax 

revenues (Dias, 2002). 

Some improvements in the tax revenues stemmed from the tax reform established 

in the Federal Constitution (Dias, 2002). The Constitution established, for instance, the 

division of taxes at the three federal levels (federal, state, or municipal government), 

defining who has the right to collect and use them. For some taxes, such as ICMS (Tax 

on Circulation of Goods and Services), the states are responsible for its collection, but 
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they must pass on 25% of the total collected to the municipalities. The Constitution 

increased this percentage, and, consequently, the revenue had already increased in 1989. 

 Nonetheless, it was Olivio’s effort to change some municipal taxes, the reason for 

the viability of PB (Dias, 2002; Filomena, 2006). For instance, the governors revised the 

rates of the ISS (Tax on Services of Any Nature), making them “compatible with the rates 

of other capitals, raising them mainly in its incidence on the most profitable activities of 

the municipality.” (Dias, 2002, p. 55).  

They also undertook significant changes in IPTU (Tax on Urban Territorial 

Properties). They introduced the progressivity in the calculation of the tax and corrected 

the base of value for real estate properties. Progressivity “was introduced in 1990 (…) 

and increased the contribution quota to those economically favored, maintaining, or 

reducing the taxation to the others”. There was a reduction in “taxation on residential 

properties and increased charges in non-residential properties and land”. In addition, “the 

progressive system scaled the tax according to the value of the property or land”. 

However, the effects of these changes “were not significant. On the contrary, the effective 

collection of the tax was reduced by 9.2% in 1990”. Whether due to the increase in 

defaults resulting from the “radical measures taken [nationwide] by the Collor Plan 

(March 1990) or due to the values of the properties that were quite outdated in that period” 

(Dias, 2002, p. 56). Only in 1991, with the alteration of the base of value for real estate 

properties, was it possible to observe an increase in tax collection that “varied positively 

by 145.3% in relation to the 1990”. The tax that “in 1989 represented only 3% of the 

revenue, started to contribute with a percentage around 14 or 15%” (Dias, 2002, p. 57). 

All this economic recovery contributed significantly to the consolidation of PB as 

a viable experience. According to the author, “it would be impossible to maintain a 

decision-making structure linked to the participation of society with a few resources. (...) 

Apparently, one of the main incentives for participation is the verification of the results 

by the population”. (Dias, 2002, p. 57). 

Notwithstanding, the economic reinvigoration also intensified the dispute for 

resources among political actors, especially with the Legislative Branch. The Workers 

Party had a minority in the City Council and faced resistance to the implementation of its 

political project as an attempt to reject the revision of the IPTU calculation (Dias, 2002). 

The government opposition campaigned against the proposed revision, arguing 

that this would increase costs for taxpayers who were already penalized with a wide 

variety of taxes. This discourse had an immediate effect. However, after the 
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implementation of progressivity and the decrease in the value of the tax in many cases, 

the opposition discourse no longer had the same strength. (Dias, 2002). In addition, the 

government also articulated “segments of society (…) [and] mobilized significant popular 

support that crowded the City Council on the voting days of the Executive’s projects for 

IPTU” (Dias, 2002, p. 62).  

As one of my interviewees mentions: 

The councilors were ready to deny the increase in IPTU. Then, 

they saw people demanding its approval. I think they were 

surprised by the real world. Because it was an incredible thing, 

right? How to mobilize the population to increase a tax? It was 

almost a romantic moment in this relationship with the 

government. (Interviewee 6). 

These modifications did not happen in other capitals of the country, even under 

PT’s leadership in the Executive branch. 

Avritzer (2003) calls all these changes on taxes the ‘financial and administrative 

capacity’ of the municipality, and he says this is one of the conditions for PB success. I 

argue it was not a condition, but the agency of PT leaders was the reason for PB's strength 

in the beginning.  

Besides mobilizing political support and economic viability, PT leaders also found 

in PB a way to build their political project, even though they had a minority in the City 

Council:  

(...) PT had a minority in the City Council. What was the way PT 

found to have approval there? Using popular pressure. Who 

would vote against the budget that was decided by the 

participation of citizens? Many citizens used to attend the voting 

meetings in the City Council so they could put pressure on the 

councilors. (Interviewee 1). 

Therefore, it seems that the institutional design of PB was not purely based on 

altruism for the neediest people. It was also a good strategy to implement the PT way of 

doing things.   

Also commenting about the institutional formation (design) of PB, Avritzer (2003, 

p. 18) argues “the originality in terms of the design of PB was its ability to integrate 

proposals made by different actors” (Avritzer, 2003, p. 18). For example,  

(…) the regional assemblies were previous practices of the 

community movement, the PB council [COP in Portuguese 

acronym] was a proposal of the Workers’ Party, and some bodies 

such as the Community Relations Coordination (CRC) and the 

Planning Office (Gaplan) resulted from proposals of the 

municipal administration. (Avritzer, 2003, p.18). 
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Fedozzi (1997) and Souza (2000) bring in their respective studies a detailed 

description of all the rules, steps, and instances that existed in the initial structure of PB. 

Members from the government defined the parameters of institutional structures and 

practices together with those who appeared at the meetings (Fedozzi, 1997). In 1991, the 

government implemented the Investment Plan (IP), which was systematized in annual 

meetings and assemblies in 16 regions of the city. In addition, the government created the 

Planning Office (GAPLAN), which was a centralized office directly linked to the Mayor's 

Office. It had the authority to lead budget-related issues and to link municipal departments 

to PB. The justification for the creation of GAPLAN was to ensure that the decisions 

made by PB members were in the budget and that they would be submitted for the 

approval of the City Council and executed (Melgar, 2014).  

These initial actors started creating PB’s identity. This identity, however, does not 

reflect a pure implementation of the ideal type of citizen-participatory logic. Fedozzi 

(1997, p. 183) mentions that the PB process was “mediated by conflicts and contradictions 

(…) [and] that, in practice, [it] reserves to the Executive (…) a leading role, hegemonic 

in almost all phases and instances in which Participatory Budgeting unfolds, including in 

the creation of the rules of the game”. My interpretation of this situation is that the 

centralizing, authoritarian, and bureaucratic political structure of Brazilian public 

administration, which concentrates power in the role of the mayor, was not changed at 

all. Therefore, I do not believe that PB provoked a radical change in administrative and 

budgetary processes (as some authors argue) even during PT’s administrations. 

In fact, I call it a soft institutional design. PB did not change the deeper layers of 

public administration institutions as the power structures. As Melgar (2014, p. 123) 

declared: 

(…) Whereas under reformist administrations, these powers [of 

the executive branch] allowed the local state to vigorously 

promote participatory budgeting, with the shift to a new 

government determined to implant a different political project, 

these very same powers enabled the local state to weaken such 

initiatives despite resistance from activists. 

 Besides, although some scholars and interviewees comprehend the institutional 

design of PB in Porto Alegre in a positive way (Luchmann, 2002; Avritzer, 2003), one of 

the interviewees mentioned some issues related to its design, especially when he mentions 

the design of PB in another city where he became one of the coordinators: 

The way they did it [PB], for instance, the great popular 

assemblies defined the themes and elected delegates. The latter 
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had the mission of discussing the budget based on the themes 

chosen by the popular assemblies. (…) We did it differently. In 

our city, great decisions were made by the popular assemblies. 

The delegates, councilors, and other leaders had the task of 

elaborating, articulating, mobilizing, or organizing. The main 

task, which was to define the investments, was left to the 

population. (…) So, participation here was much higher if 

compared to Porto Alegre, in terms of percentages, the presence 

of people. (Interviewee 5). 

 The interviewee also mentions they did not stick only to PB while a government 

was aiming for openness and participatory democracy. As he says, they invested in 

“thirteen different participation arrangements within the government,” and PB was only 

one of them. For example, they strengthened the Municipal Councils; they held 

discussions on the Budget Guidelines Law (LDO) and the Multiyear Plan (PPA); they 

also held plenaries to evaluate public services. Therefore, the promotion of participation 

was not based on a unique mechanism. They endeavored a different institutional design 

for the city. Although they also experimented with other participative experiences in Porto 

Alegre, they were not so deeply implemented as PB.  

Besides, if we look deeper at the public budget (as I propose in Appendix III of 

this study), PB promoted a change in a small aspect of it. The structures and central roles 

of the budget cycle have not been fundamentally changed. The Executive branch 

continued to play the primary role of budget preparation and execution, passing on a small 

part of the preparation process for interaction with citizens. There seems to have been 

institutional rule-keeping work, although new social roles have been created in this 

project. In Appendix III, I detail the activities performed at each stage of the budget cycle 

and show the permanence of its power structures. I also show other legislations that 

promoted citizen participation, as the Fiscal Responsibility Law (LRF) and the City 

Statute Law, to evidence in general, the citizens never fully empowered the process. 

In fact, citizens do get a new social role. As they had the right to participate, 

propose, voice, and vote on social demands. Nonetheless, this new social role had a little 

power imbued on it as a consequence of the persistence of long-standing authoritarian 

and centralizing features. Another important aspect is that Participatory Budgeting 

stimulated the participation of the ordinary citizen. However, most of the 

accomplishments were achieved through their organization.  

In a study conducted by the NGO Cidade (2008), they highlighted some other 

aspects within the public administration that could be improved if citizens (through PB) 

had the power to also discuss them. First, they argue PB should discuss the full budget 
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and not only the investments. For example, the public bidding system could be discussed, 

and citizens would access the real cost of the public works; PB could also discuss the 

concentration of income and properties and seek strategies to alter inequalities. As we can 

see, there was some reflexivity among the actors involved or analyzing PB; however, as 

the decision-making power was centralized in the role of the mayor, little could be done 

about it. Therefore, there was a persistence of long-standing hybridized logics based on 

‘non-participatory’ features. 

Nonetheless, the city of Porto Alegre has suffered many transformations during 

the years of Participatory Budgeting.  

 

7.5.2. Participatory Budgeting Development 

 

During the first years, as shown, the local government and citizens were creating 

and learning about what PB could be. The beginning was uncertain and erratic, especially 

because the historical “practice of budgeting in Brazil (…) has never been taken seriously 

in the fulfillment of its basic purposes. On the contrary, the public budget (…) is a faithful 

reflection of the patrimonial practices that preside over Brazilian State” (Fedozzi, 1997, 

p.109).  

 Even the politicians in the Legislative and Executive branches themselves do not 

usually understand the public budget. “It is commonly referred to as the black box of 

public administrations, in an analogy that denotes the absence of transparency and the 

impossibility of access by those who do not have the power or knowledge about it” 

(Fedozzi, 1997, p. 111). In this sense, when the government establishes that the citizens 

will help to define the public works in the budget, this becomes an important innovation 

in public administration.  

 In fact, citizens started witnessing the fulfillment of their demands. Interviewee 6 

comments an episode about this. He says: 

They started paving the streets, the equipment and machinery for 

construction began to arrive. (…) I even remember a very cool 

image of the first paved streets in Bom Jesus neighborhood. 

When they ended the paving, Olívio passed through the street, 

and the whole community came after him, looking at that 

achievement. And so, people started spreading the news 

throughout the city. (Interviewee 6). 
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Therefore, the discourse of inversion of priorities claimed since the electoral 

period by PT politicians started materializing and legitimizing itself “against a majority 

opposition in the City Council”. (Filomena, 2006, p. 38).  

 However, some scholars and interviewees argue PB only became what we know 

as PB after 1992. Before that, the values, rules, and model practices were not so clear and 

robust as Goodin (1996) suggests. According to most of the interviewees, the second PT 

mayor (Tarso Genro) was the promoter of PB as a participative democracy. 

I believe PB has become what it is symbolically today, especially 

from the subsequent administration of Olívio, led by Tarso. (…) 

Because Tarso (…) comes from an intellectual tradition that has 

always privileged this perspective of an alternative model of 

democracy and that other groups within PT did not have 

(Interviewee 2). 

 Interviewee 6 complements: 

When Tarso took office, he used to say, ‘we can bring in the 

middle class, the traders, the businessmen [to PB discussions and 

meetings] (…) So let’s create the mechanisms.’. So, in addition 

to the regional meetings, they started to hold thematic meetings, 

and all of this was done with a restructuring of the government. 

 A second institutional entrepreneur kept the innovation and improved it. To my 

best knowledge, little is discussed in literature about the continuity of institutional work 

aimed at maintaining innovation.  

Fedozzi argues (1997, p. 158), “PB caused disruptions and internal 

rearrangements in the planning administration structure”. Social actors began to 

appropriate of their role as citizens and to understand the “administrative terms and 

procedures, as well as to recognize in the public political spaces of the Executive branch, 

the legitimate forums for dialogue between the State and society, compromising and 

integrating with these forums” (Filomena, 2006, p. 39). 

 In 1993, the government promoted the first constituent assembly of the city named 

“Porto Alegre Mais – Cidade Constituent.” At this assembly, the government invoked 

people to discuss medium to long-term planning for the entire city:  

Have you ever thought about assembling the whole population 

to discuss the city? (...) It was an impressive thing. The first 

conference of the city (...) They discussed the city from top to 

bottom. Going through guidelines, programs, recommendations. 

The city has been redesigned. (...) A strong democracy. And for 

a while, this worked very well. Then there were other 

conferences but never like that first. (...) I even think it helped 

people better understand these budget mechanisms. (Interviewee 

6). 
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 This type of initiative shows the attempt to implement a citizen-participatory logic 

in which social actors co-produce to improve the quality of citizens’ life. 

The party also invested in much advertising. Journalistic news generated by the 

City Hall itself (Jornal de Administração Popular) presenting results of projects that had 

been deliberated on PB assemblies and calling citizens to attend assemblies were 

common. News such as “Help to construct the city for everyone,” “We have changed the 

way we do the accounts” (1991); “Public Works in the present with an eye on the future” 

(1992), “With small and large public works, we now live better in Porto Alegre”, “The 

city gets better and faster” (1994), “Participatory Budgeting: this is how we construct a 

real city”(1995) were recurrent and daily throughout the period in which the Workers 

Party's mayors led the city. 

In the same period, PB of Porto Alegre started gaining international fame. 

Academics all over the world begin to study and analyze PB’s dynamics, mainly its 

democratic-participative dimension (Filomena, 2006, Santos, 2003). The case even 

caught the attention of major international organizations. According to Baiocchi and 

Ganuza (2015, p. 195), “the first time it truly attracted global attention 

was in 1996. That year it was one of forty-two best practices recognized by the UN 

Habitat Prize, awarded in Istanbul.” In 1997, the World Bank mentioned in their study 

called “Decentralization in Latin America: Learning through Experience” the experience 

of PB in Porto Alegre. They also suggested in their report ‘Entering the 21st Century: 

World Development Report 1999/2000’ that Porto Alegre was a benchmark case for the 

implementation of institutional arrangements to partnerships. In their words, “Cities need 

to be proactive in establishing formal but friendly institutional arrangements to encourage 

partnerships that will bring dynamism to development. The much-appraised experience 

of Porto Alegre, Brazil, offers an example of how such a process can be initiated (World 

Bank, p. 153)”. 

The Urban Management Program of the United Nations in Latin America and in 

the Caribbean (PGU-ALC) also promoted several studies for practitioners. Still, “in 

2001, the World Social Forum was held in Porto Alegre for the first time. Hundreds 

of thousands of international activists visited the city through its first four editions.” 

(Baiocchi & Ganuzzi, 2015, p. 195).  

Despite all the popular and international ‘success’ of PB, interviewees presented 

some aspects that helped to reduce its longevity which I understand as the hybridization 
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to other long-standing ‘non-participatory’ institutional logics, which weakened and even 

distorted the citizen-participatory institutional logic.  

 

7.5.2.1. Hybridization with a legalistic-bureaucratic logic 

 

The legalistic-bureaucratic logic presupposes that the “legal and procedural 

correctness prevails over performance and results” (Meyer & Hammerschmid, 2006, p. 

100). Procedural compliance is the source of legitimacy within this logic. The main 

prerogative is that it serves the public interest. 

A first sign of hybridization with this legalist-bureaucratic logic emerges when 

actors defend the prevalence of formal rules even in exceptional situations that demand 

greater attention and empathy. Navarro (2003) gives us an example of what he calls 

“routinization of the rules” which makes PB processes more rigid and difficult the access 

of some social groups. He tells about the case of Vila dos Papeleiros, a neighborhood:  

located downtown, in an area irregularly occupied by a 

population of approximately 170 extremely impoverished 

families living from the collection of solid waste (…). The place 

had no access to water, sewage, or toilets. Despite their 

extremely precarious living conditions, in 1999, the residents 

organized a part of the population and even elected a delegate in 

a meeting of PB claiming a waste sorting unit to their area. As 

expected, their claim was not met (due to the area’s numerically 

small population compared to other participating sub-regions), 

confirming that the mechanism does not present solutions for the 

emergency (Navarro, 2003, p. 116).  

In this case, the mayor ordered the installation of water distribution points and public 

toilets, the semi-paving of streets, and he provided an emergency sewage collection 

network. Many PB members disliked this government decision, as it was contrary to what 

had been decided by them. The government did not act flexibly in response to their 

demands. Flexibility could have embraced more members to PB cause and not drive them 

away.   

Fedozzi (1997) presents the annual cycle of the Participatory Budgeting of Porto 

Alegre (Figure 7). This cycle shows another example of the hybridization of a 

participatory logic to a bureaucratic one.   

 

  



110 

 

Figure 7 - Annual Cycle of Participatory Budgeting in Porto Alegre 

 

Source: Translated from Fedozzi (1997, p. 139). 



111 

 

All the dynamics of rules and procedures that organized PB also made the process 

slower. The more urgent and immediate demands had difficulties to be solved through 

the participatory process. This set of procedures also hampered PB’s renewal in many 

senses. 

There was a lack of creativity (...) in recreating PB under 

conditions of scarce resources. We only did PB when we had the 

money; when we ran out of it, we didn’t know what to do. If you 

take a look at the current Portuguese experience (…), it is very 

modest, not only about the money but the system as well. (…) 

Their scale is much smaller. (Interviewee 2). 

In this perspective of rethinking PB on a smaller scale, another interviewee said 

that PB could have stimulated the generation of income for those low-income citizens 

and, also, give special attention to the needs of minorities:  

One thing, perhaps, would be (…) a change in the very 

functioning of PB (…). It should be able to stimulate ways for 

people to find job opportunities, like production cooperatives or 

consumer cooperatives. This lacked at the origin of PB (…). 

They should have also looked at the minorities’ issues 

(Interviewee 1). 

However, there seems to have occurred a ‘bureaucratic insulation’ (Nunes, 2017) 

within PB. That is the protection of the technical and procedural nucleus against the 

interference of other organizations.  

During the last PT administration, the government realized the need for change in 

PB to continue with this political project. The mayor of the time, João Verle, commented 

in his introduction to the book “Construindo um Novo Mundo” that in 2001, the 

government organized a seminar called “Participatory Budgeting: experience under the 

world’s perspective”. The purpose of the seminar was to reflect “on the limits of PB 

process (…) in order to propose modifications and adjustments that would allow an 

update of the process” (Verle, 2002, p.10). 

Navarro (2000, 2003) also warned about a “relative exhaustion of the process,” 

and he commented that at the moment the government realized PB needed a renovation, 

they should have promoted a political reversal, that is, 

(...) transferring PB’s control entirely to citizens, making it 

completely independent of any presence of the government. (…) 

Thus, PB could be institutionalized, making its existence 

formally based on effective social control and completely 

subordinating governmental action to a logic commanded by 

citizenship, instituting direct democracy in its fullness. (Navarro, 

2000, p. 228-229). 
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Nonetheless, this reversal did not happen, and the opposition politicians who 

headed the City Hall in the subsequent years ended up changing PB’s meaning. All the 

interviewees separate PB during PT’s administration and after it. The second period has 

a different character. 

Interviewee 1 declares: 

The other governments, from other parties, kept PB working, but 

with a different characteristic. (…) Citizens had to prepare the 

budget, for example, already combining amendments with the 

councilors. (Interviewee 1). 

Interviewee 3 explains:  

During Fogaça administration, there was a distribution of 

secretaries to the allied parties. [a common practice to pay the 

support from coalition parties]. And PTB [Partido Trabalhista 

Brasileiro] was responsible for PB. Because they always had 

secretariats linked to public works. (...) So, throughout Fogaça/ 

Fortunati term, PTB got responsible for PB. (...) Even with 

Marchezan, PTB continued leading PB. However, in 2019 PTB 

started moving away from the government. This year they are 

totally out. So, PB is no longer with PTB. I’m not saying this is 

bad. Because the way they managed PB wasn’t cool. (…) It was 

a more clientelistic way (Interviewee 3). 

Interviewees spoke little of the post-PT era, especially because most of them no 

longer followed its progress. Melgar (2014) did in her study analysis of this period. She 

commented, for example, that the change in the meaning of PB was not immediate in the 

first term of the mayor José Fogaça because it had a great political cost at the time. 

However, José Fogaça and his allied and successor José Fortunati led the City Hall for 

three terms, from 2005 until 2016. They weakened PB activities gradually by reducing, 

for instance, the “level of completion of PB projects and the reduction of funds allocated 

for public investments in the budget” (Melgar, 2014, p. 130). 

The non-governmental organization called Observatório da Cidade de Porto 

Alegre (ObservaPOA) elaborated analysis of the public works that were overdue, those 

that were in progress, and those that were completed from 1990 to 2010. We can find this 

information on their website, and we can observe most public works of the first decade 

were completed, and the delay is concentrated in the last years of the second decade. 

Regarding this aspect, interviewee 1 declares: 

Mainly in the second mandate of the MDB, PB no longer had an 

important political role within the municipal administration. So, 

the same way PB was losing space and political power, the 

public works defined within PB were also losing space 

(Interviewee 1). 
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Interviewee 3 points out that when she asked some community members from 

Restinga neighborhood how was their relationship with PB, she said:  

The person told me the following situation: ‘what we got here 

was to demand a reform of the square’, which is far from being 

their priority. (Interviewee 3). 

Gradually, people in the communities began to move away from PB because they 

did not agree with the way the process was being conducted. 

Another example of PB’s loss of political space was the building works to prepare 

Porto Alegre as a hub for the 2014 Soccer World Cup in Brazil. Porto Alegre, as other 

eleven venues, funded facilities and stadiums retrofit to run the event, but decisions were 

restricted to public authorities (at the local, state, and federal level), private construction 

companies, and FIFA. It revealed in many cases, as the project to retrofit Maracanã in 

Rio de Janeiro, evidence of corruption. In 2014, part of Brazilians did not support the 

World Cup in Brazil due to the expected public expenditures to the event and risk of 

corruption in a moment when Brazil was drowning in a serious economic and political 

crisis. As interviewee 1 explains: 

The public works for the World Cup [in Porto Alegre] were not 

defined by PB. And people from PB were against some of these 

works. And they used to say, ‘if they are going to do these works, 

they will use the resources (…) where the resources will come 

from? 

The bureaucratization and lack of capacity to renew PB also generated and was 

influenced by internal conflicts within the Workers’ Party. Interviewee 1 explains: 

There was an internal dispute between political groups within PT 

itself. The group closest to Tarso and those close to Olívio. When 

Tarso wins the municipal elections for the second time, he leaves 

his mandate to run for the state government. As he had promised 

that he wouldn’t abandon his mandate, the middle class saw this 

as a kind of betrayal. And this also caused internal wear and tear.  

Another internal conflict happened to José Fortunati within PT. The party had an 

agreement that the current mayors would not attempt to run a second mandate and that 

the candidates for subsequent elections would always be composed by the vice-mayor 

and some other chosen leadership within the party. In PT’s third mandate in Porto Alegre, 

Fortunati was Raul Pont’s vice. Consequently, he would be the next candidate for mayor 

along with some other leadership. However, 

When it comes time for Fortunati to replace Raul, an agreement 

among PT’s coalitions says, ‘no, Fortunati will not replace 

Raul’. So, they announced another candidacy, and Fortunati left 

the party. (Interviewee 2). 
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The same interviewee still argues PT is a very versatile party. Although this has 

positive aspects because it encompasses members from an orthodox left to liberal 

democracy, these different perspectives generate conflicts even with the national party. 

 

7.5.2.2.Hybridization with the elite-patrimonial (political) logic 

 

In addition to the hybridization of the citizen-participatory logic with the 

legalistic-bureaucratic logic, there was also a hybridization of elite-patrimonial logic 

throughout the development of PB. The hierarchical and centralized structures of power 

and its social roles remained dictating decisions. It was also possible to observe the 

occurrence of bargaining practices that are peculiar to the elite-patrimonial logic.  

As mentioned above, the Executive branch has never ceased to be an exponent in 

the budget process. The members responsible for the Planning Office (GAPLAN) and for 

the Community Relations Coordination (CRC) – bodies created at the City Hall to deal 

with PB processes – played a central role in the conduct of processes and definition of 

investments.  

Interviewee 1 explains:  

PB had three phases. The decision-making phase in which the 

Executive had a lot of influence, as they defined the money and 

the value of the investment. Members from the City Hall also 

had an important role in defining the demands. Because they 

negotiated everything beforehand – the choices people could 

make. (…) In a second moment, - the preparation of the budget. 

The elected representatives, as the councilors and delegates, 

were responsible for. But this was basically elaborated by the 

people of the City Hall. And there were also the technicians (…) 

because the works had to follow certain criteria. (…). PB did not 

have its own operating structure. Its own employees or 

resources. And there was still a third phase – the execution 

phase. There were several mechanisms to control the execution 

of the public works. Social control used to work relatively well. 

(Interviewee 1). 

Navarro (2000, p. 228-229) also pointed out that “PB is largely induced by the 

government, which encourages the setting up of meetings, stimulates participation 

through the community leaders (…) they prepare the logistics of each event, all the 

advertising, and they allocate resources for setting up the budget”. All these actions, 

according to the author, subordinate citizenship to the process”. This is a non-intrusive 

power-execution strategy that “attempts to legitimize and rationalize the decision” made 

by other actors in the organization (Pfeffer, 1981, p. 137). 
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 Another important aspect that demonstrates the hybridization of a participatory 

logic with a long-standing patrimonial logic was the hiring of leaders from communities 

to the government. The possibility of professional growth through “participation in 

community movements was doubly attractive: economically and politically” (Navarro, 

2003, p. 115). 

 As Interviewee 1 said:  

There comes the point in which people who participate in PB 

want to continue participating. Because PB is also a source of 

power and social recognition, right?  

This has some effects on the context, such as the creation of another type of 

clientelism, the dissatisfaction of those who are unable to participate in the process, or 

intensification of disputes between those who have always been excluded from PB, as the 

Legislative branch.  

Navarro (2003, p. 119) argued that although PB mitigated the “typical patronage 

patterns of the past, it gradually reinstated, however, another type of clientelism, this time 

of ‘partisan’, which, unfortunately, has been blocking the potential of the process”. As 

the author continues, this partisanship inhibits the universal potentiality and “prevent 

other interests from entering such spaces, disputing their demands and societal 

arrangements, or establishing procedural forms that can effectively achieve social 

representativeness and, therefore, irreproachable social legitimation.”. (Navarro, 2003, p. 

120).  

(…) the delegates and members of the PB council (COP) started 

playing a role almost like a ‘neighborhood councilor’. He was 

the mediator. I don’t know (…) if it didn’t become a strong 

clientelist instrument over time. Because the delegates used to 

say, ‘I’m the facilitator with the government’ (…)”. (Interviewee 

6). 

 This kind of relationship the government established with the citizens also 

intensified the dissatisfaction of the opposition in the Legislative branch. The councilors 

were excluded from the PB process since the beginning and their difficulty of proposing 

modifications on the budget, together with the popular pressure over them, made them 

feel constrained, and they ended up renouncing their political role for a certain time (Dias, 

2002). 

 Over time, however, the councilors started discovering some ‘gaps in which they 

could dialogue with the population” (Filomena, 2006, p. 39). Some opposition parties 

began to form new grass roots alliances like with the Pentecostal evangelical churches. 
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Other parties began to invest in campaigns for environmental policies (Filomena, 2006; 

Dias, 2002). Even some academics started comprehending PB differently. Rosenfield 

(2002) talks about the partisanship and the inefficiency regarding the universalization of 

the mechanism. Tavares (2000) treats PB as a strategy for installing a parallel power 

sustained by the mobilization and manipulation of popular organizations in order to 

replace legitimate structures such as the City Council. Beras (2003) also puts PB as an 

instrument of domination. 

 According to Interviewee 2, these alliances were possible because other organized 

segments of society started incorporating popular spaces and influencing citizen 

mobilization. He gives an example of the Pentecostal churches that 

(...) are currently hegemonic in the periphery (…) [and] offer 

another form of popular organization (Interviewee 2) 

Thus, at the beginning of the 21st century, there were practically two ‘political 

cultures’ in the city: those in favor of PT and those against the party (Filomena, 2006). 

After sixteen years, in 2004, the opposition gained strength and won the municipal 

elections. As one of the interviewee's comments, José Fogaça’s speech declared that he 

would keep PB. Filomena (2006) also said that José Fogaça used words from PT’s own 

speech in his electoral campaign. Previously, all PT opposition candidates made speeches 

against PB. The interviewee says: 

(...) PT only lost the municipal election when for the first time, 

the opposition candidate assigned the continuity of PB as the 

mains banner of his campaign. It was a big change compared to 

the previous opposition candidates, who always put the end of 

PB as a guideline. (…) He [Fogaça] said, ‘I will continue and 

strengthen PB’, and he won. (Interview 2). 

The conduct of PB under the opposition government has changed its meaning over 

the years, as mentioned above. Besides, some interviewees also warned that clientelism 

had been increased within PB after these other parties assumed the leading of the City 

Hall: 

If there was clientelism when PT headed PB, when these parties 

took over, clientelism was maintained and even intensified. 

(Interviewee 1). 

Interviewee 3 even remembers an episode involving a councilor from PTB in 

2012. She says: 

There was a video in 2012 of him [the councilor] promising to 

pave the streets of a community in exchange for votes. This was 

not new. But they proved it. In fact, it really happened. He 
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promised one day, and the next day he was there. And it doesn’t 

happen in PB. PB has a functioning logic that does not allow it. 

I think members from PTB thought that as they were responsible 

for the secretariat of the works, they could do that. (Interviewee 

3). 

It is interesting to note that the interviewee says that the councilor’s attitude was 

not new. As she says, the novelty was the fact that people were able to prove the clientelist 

situation. These lines show that clientelistic practices were common mainly in this period. 

All these hybridizations with political logic as well as to the bureaucratic logic 

weakened and obstructed the institutionalization of the citizen-participatory logic in Porto 

Alegre. 

  

7.5.2.3.Weakening of citizen-participatory logic  

 

When the implementation of a new institutional arrangement underpinned by a 

challenging institutional logic is not “internally consistent and externally harmonious 

with its larger social environment” (Goodin, 1996, p. 39), its durability may be doomed 

to a short period of time. 

I have identified three inconsistencies along with PB’s development: the increase 

in the proportion of demands, the exhaustion of voluntarism, and the difficulty to keep 

PB’s viability in a changing environment. 

Some of the interviewees mentioned that when demands started to have a greater 

proportion, ‘things started getting out of control’. As the streets were already paved with 

a minimum of lighting and the basic sanitation system was almost completely regularized, 

society started demanding bigger projects. As Interviewee 1stated: 

People want to live in a minimally dignified way. They want to 

ensure they are not going to be expelled from their homes (…). 

They want good transportation, lighting, a school nearby. Once 

these problems are solved, they start thinking about others. 

 Interviewee 2 complements this idea and says: 

(…) people’s desires have no limits. (…) It’s not a negative 

thing. But it comes up against the state’s ability to satisfy popular 

demands. 

Interviewees commented, for example, on the implementation of the Third 

Perimeter, which was a road construction work. It aimed to connect the North and South 

areas of the city without passing through downtown and consequently optimize the flow 

of vehicles in the urban traffic. This public work was financed by Inter-American 
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Development Bank and debated for more than a year in PB meetings and assemblies. A 

project of this proportion is different from paving streets. The Third Perimeter required 

international funding, and it did not use the public budget resources. This type of project 

does not depend only on citizen’s decisions but also on the government’s ability to raise 

financial resources. At the same time, this strategy also increases public debt, and so it 

involves greater planning.    

While demands took on greater proportions and bumped into the State’s ability to 

meet them, there also seemed to be an exhaustion of voluntarism on the part of the 

citizens. Mainly after bureaucratic and patrimonial processes started intermingling the 

PB’s dynamics.  

Interviewee 4 explains voluntarism has a high cost for poor people.  

Community involvement is costly for the community. They have 

the cost of commuting and the cost of their time. They have 

several other costs for their involvement. When the rich and 

middle class need some infrastructure, they don’t need to 

mobilize to spend their time or money. But poor people need it. 

This is one of the (…) great issues of Brazilian society: the extent 

of social inequality (…) it’s an injustice.  

 This inequality may generate exhaustion of voluntarism and consequently 

threaten the continuity of participatory arrangements. 

 Besides, the external environment was also changing over the years. While we 

had some other federal legislations stimulating governance principles and increasing 

enforcement for citizen participation, some other legislations altered some obligations of 

municipalities, consequently affecting PB resources. The Fiscal Responsibility Law 

(LRF) in 2000, for example, established the need for transparency of fiscal management 

and encouraged people's participation through public hearings in the process of preparing 

budget plans. The City Statute Law of 2001 predicted the principle of “democratic 

management through popular participation and representative associations of the various 

segments of the community in the formulation, execution and monitoring of urban 

development plans, programs and projects” also through public hearings. 

However, some constitutional amendments made municipalities responsible for 

health and education obligations that limited resources for investments. 

In 1994, constitutional amendments linked municipal budget to 

education and health. So, there was little left to be decided. When 

PB was implemented, the municipalities didn’t have many 

responsibilities for education and health. (…) (Interviewee 4). 
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 While municipal expenses in education and health increased; eventually, the 

federal government delayed the transfer of funds and consequently delayed the public 

works. 

The government of President Fernando Henrique Cardoso 

delayed the transfer of funds. Then, with the crisis already in 

place, together with the delay in transfers, condemned the city. 

It delayed many public works, generated financial difficulties, 

and failed to increase public servants’ salaries. (Interviewee 1). 

Most interviewees commented that they had not identified a strong attempt to 

promote municipal revenues in the last years of PT’s governments as had happened in the 

initial period under Olívio Dutra’s government. Therefore, the amount destined for PB 

declined. 

Still, when Marchezan took office in 2017 (Figure 6), the national context 

disfavored the Workers Party (especially after Dilma Rousseff’s impeachment). 

Therefore, the political costs of stopping PB activities were extremely low. It was not 

even a campaign agenda, as one of the interviewees' comments.  

In this sense, even before the beginning of his mandate, Marchezan already 

announced in a PB assembly in 2016 that: 

He would not fulfill all PB demands. He already shows that he 

had no commitment to it. (…). And there is more because 

Marchezan doesn’t enter into dialogue. Now, for example, he 

doesn’t answer 70% of the press. (...) How can such a person 

hear population’s demands and achieve them? He understands 

that his will is what matters. So, his profile is one aspect. The 

second aspect is that PB is so much linked to PT here in Porto 

Alegre. So, I have no doubt that at the beginning, his idea of 

stopping PB was to remove PT’s mark from his government. As 

much as in recent years it no longer had a relationship with PT 

as it was mostly linked to PTB, as I explained. Even so, he didn’t 

want to have this brand in his administration. (Interviewee 3). 

 When Marchezan began his mandate in 2017, he participated in another PB 

assembly and he said that: 

(...) there would be no deliberative assemblies that year. He 

would not accept new demands until the old ones were fulfilled. 

He said people should choose the demands that should be met 

and those that no longer had to be met (…).  That promoted a 

division within PB because those who were attached to PB’s 

principles said ‘we are not going to give up demands because if 

we chose them, it is because they are important. There is no more 

or less important.’ So, some communities accepted to choose, 

and others did not. (Interviewee 3). 
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 This situation remained the same until 2018. However, 2019 would be the 

commemorative date of PB’s 30th anniversary. For this reason, the mayor once again 

promoted some assemblies and held a commemorative event for the 30 year anniversary 

of PB. According to interviewee 3, all this movement only occurred due to the attempt to 

show to external actors that the ‘so famous’ Participatory Budgeting still existed. 

 According to the same interviewee, at the commemorative event of the 30 years, 

it was a shameful episode:  

(...) there were very few people participating. (...) The 

communities refused to participate because they had neither 

participated in the construction of the event nor had space to put 

the real situation of what was happening. From the communities, 

there were those people who were linked to the government in a 

certain way. But, from what I know, they are not the historical 

leaders of PB. (…). The mayor did not participate as well. If I 

am not mistaken, neither the vice participated. The vice used to 

attend some PB meetings. The mayor was no longer going. In 

one of the meetings he [the mayor] participated, he was cursed, 

booed. (…) and there was much contestation of his speech at the 

assembly. Then, he decided he was not going anymore. 

(Interviewee 3). 

 Finally, all interviewees said that the current situation of PB, especially with the 

covid-19 pandemic, is that there are no more activities and yet, the government not even 

give any satisfaction to the population.  

 Even with all these considerations regarding PB in Porto Alegre, all interviewees 

understand that this was a case of success. 

 

7.6.DISCUSSION 

 

The institutions present in the Brazilian public administration were somehow 

challenged and changed with Participatory Budgeting. Although it was a small part of the 

budget decided conjointly to society, still a new institutional logic based on governance, 

transparency, accountability (the citizen-participatory logic) had been advanced against 

other pre-existing institutional logics in the organizational field. The ordinary citizen 

could really participate in a collective and democratic decision-making process. 

In my point of view, the implementation of this challenging logic was possible 

due to two complementary aspects: the great effort and agency of at least two institutional 

entrepreneurs, left-wing politicians in the powerful social role of mayors, and the real 

engagement of a debating and mobilized society that practiced an altruistic voluntarism, 
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and which had its source of legitimacy in society itself at least for a certain period. The 

institutional work of these entrepreneurs and their cabinets of creating participatory 

arrangements was so incisive that it was able to leave the effects of electoral cycles in 

‘stand-by mode’ for sixteen years.  

Differently from what is observed in Municipal Councils, the citizen-participatory 

logic ‘penetrated’ the institutional barriers of the Brazilian public administration, but not 

without contradictions. There was no implementation of a pure logic of the ideal type of 

citizen participation. PB’s own projects did not challenge, for example, the inherent 

power structures of a hybrid logic of patrimonialism and bureaucracy. On the contrary, it 

reinforced the conflicts between important social actors of the democratic regime (the 

Executive and the Legislative branch).  

The role played by members of the Executive branch, especially the mayor, gained 

even more strength. Their decisions and actions were legitimized by society. On the other 

hand, the role played by members of the Legislative branch weakened and suffered 

pressure from these same social actors. 

Bertels and Lawrence (2016, p. 340) already explained when new institutional 

logics emerge, they lack “clearly defined practices and routines that represent legitimate 

instantiations of [their] values and beliefs”. This facilitates the inertial movement of long-

standing institutional logics. 

The creation, for example, of new rules, internal bodies (such as GAPLAN and 

CRC) in the administrative structure of the City Hall, as well as the assembling of many 

procedures in PB’s dynamics generated a ‘bureaucratization’ of processes, i.e., the 

proliferation of rules and procedures that make administrative public organizations 

inefficient. This set of procedures begin to permeate and hybridize with participatory 

arrangements as the latter were incorporated into the States’ own administrative structure. 

The concept of ‘bureaucratization’ is used with a negative connotation in the Brazilian 

context and is quite different from the concept of bureaucracy defined by Weber. 

This bureaucratization process seems to be enacted in all structures linked to the 

state. As Abrucio and Loureiro (2018, p. 23) stated, paradoxically to the growing criticism 

of bureaucracy currently, “the existence of the bureaucratic model is indispensable for 

today’s society and a necessary condition for a democratic order.”. As with Municipal 

Councils, we need to think of ‘popular spaces’ for participation instead of ‘invited 

spaces’. Otherwise, we will always be susceptible to the dictates of bureaucracy. 
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Participatory Budgeting was also not exempt from valuing technical-bureaucratic 

knowledge. Rationalization and professionalization are two intrinsic elements of 

bureaucracy, and their valorization was reproduced within PB rules and practices. As 

Fedozzi (1997) explained all the demands selected within PB assemblies and meetings 

should pass on technical feasibility study, carried out by public servants in the Executive 

branch.  

In addition to this hybridization with elements of a legalistic-bureaucratic logic, it 

was possible to observe recurrent patrimonial practices carried out by various social 

actors. Governors sought social alliance and partnerships with other social actors who 

would enforce PB and guarantee the continuity of PT’s administration. According to the 

interviews, it was usual to see community leaders holding public positions of trust within 

the City Hall during the Workers Party’s administrations, and mainly in the subsequent 

right-wing administrations. 

This was one of the great disappointments of citizens, who support the left-wing 

ideology, in relation to PT. Eventually, they used the same strategies as right-wing parties 

to ensure their permanence in power. This happened at both local and the national level. 

Here, it seems to repeat something that I had already identified in my master's study 

(which involved other contexts, phenomena, and research questions): the understanding 

discussed by Souza (2009) that once actors conquer a position of power, they begin to 

reproduce the same practices of domination against which they once stood up. 

Although there was an attempt to keep the party in the City Hall’s leadership, as 

PT is made up of coalition groups within the party itself, conflicts between these currents 

also began to influence PB processes. The unequal distribution of power in the 

administrative structure of Brazilian State encourages these types of conflicts. Actors 

vested in the social role of the mayor tried usually to balance these conflicts by 

distributing governmental secretariats (departments) among the coalition group of the 

party. 

Another example that evidences the embedded ‘culture of exchanging favors’ in 

Brazilian public sector is this allocation of secretariats to allied parties in the coalition 

group. After the series of PT’s terms ended, José Fogaça (the mayor from 2005 until 

2012) transferred PB to the responsibility of his allied PTB. Under PTB’s leadership 

however, clientelistic relationship increased as evidenced by most of my interviews. 

There is also the emergence of ‘interested practices’ (personalist) by social actors 

who envision in these new spaces of power, possibilities for political and professional 
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career development. Actors see the possibility of ascending social class and aspire to the 

privileges and prestige that exist within elites. (Faoro, 2012). 

Also, citizens should be organized to achieve some demand. Even if some citizens 

organized themselves, there were no guarantees for the achievement of their demands as 

we observed in the Vila dos Papeleiros case. Therefore, the new social role that emerged 

for the ordinary citizen did not gain enough power to overlap or to counterbalance existing 

power structures in dominant long-standing institutional logics.  

It is still important to mention that voluntarism is expensive for the poor. While 

middle and upper classes do not normally need to organize themselves to meet their 

demands, the poor people have a lot of costs for participating. This reinforces the need, 

not only for citizen involvement in the decision-making process, but also for the 

development of conditions for less costly participation. 

The emergence and hybridization of these elements in the context of participatory 

arrangements together with a lack of a cautious revisability (Gooding, 1996) began to 

give evidence of an exhaustion of the challenging logic. As Goodin (1996, p. 40) mentions 

“we certainly do want our institutions to be open to alteration where appropriate, by the 

same token we want them to be resistant to sheer buffeting by changes in social 

circumstances that have no bearing upon the assumptions upon which those institutions 

were predicated”. However, the lack of revisability, creativity, renewal, and agency by 

the main actors implicated in doubts, insecurity, and mistrust to the point of allowing an 

old narrative (a right-wing one) to establish itself in power.   

Howsoever, this is one of the most sustained cases of PB that we know, and it has 

enacted many benefits for both local population and the whole world. Especially because 

it represented the real possibility of involving the citizen in the public decision-making 

process. The question whether it is possible to think of a project that involves citizens and 

generates improvements in people’s quality of life for a longer period remains.  

 

8. WHAT IS NEXT FOR CITIZEN PARTICIPATION? 

 

 I have found that there are many challenges for the two cases analyzed. As much 

as there are laws promoting some aspects of citizen-participatory logic, in practice, ‘non-

participatory’ features from other institutional logics prevail and they are hybridized. 
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Even considering all the challenges, all interviewees mentioned the importance of this 

type of organization in the public sector. 

When I questioned the interviewees whether Municipal Councils can still be 

considered an effective path for citizen participation even in the face of such a 

controversial environment as is required by federal law, the answers I had were that 

Municipal Councils should be the path. The separation of public policies by themes could 

facilitate the development of projects with specific resources destined for the area. One 

of the interviewees also mentioned the importance of Municipal Councils in cross-cutting 

themes involving women, black people, the elderly people, and homosexuals. 

 In addition, during the Plenary Session of the 8th State Health Conference, I could 

identify in the speeches the importance that representative members from all segments 

give to the Municipal Council in defending our Unified Health System (SUS). Although 

the discourse of those representing the government is, in general, more bureaucratic, even 

so, there seemed to be a consensus among those actors that the council is an instrument 

capable of guaranteeing public health rights through a more democratic process. It is 

important to point out here that most of my interviews as well as the above-mentioned 

Conference happened before the COVID-19 pandemic. By that time, I could already 

observe the importance of this arrangement for the population in general. In my view, 

these councils have an even more important role at this time of pandemic as they may 

help to ensure control and advice on the implementation of vaccines, as well as providing 

guidance to the population regarding basic care procedures and prevention of contagion.  

 Although there is, in general, this understanding of the importance of Municipal 

Councils, all the interviewees do not believe that they are being effective in the reality of 

Brazilian municipalities. On the contrary, they show situations that evidence the disregard 

of governments with this legitimate arrangement. The greatest implication of this 

situation is that Municipal Councils become spaces of ratification and legitimacy of 

governments and no longer of collective debate and deliberation on public policies. At 

the same time, mayors and their secretaries make decisions in the absence of Municipal 

Council’s members, increasingly demonstrating the persistence of non-participatory 

values within society. The Municipal Councils have become an open space for the 

manifestation of a deep-rooted patrimonialism. I believe that even more worrying than 

neglect is the attempt to disrupt or extinguish these arrangements in municipal 

government as mentioned above. 
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 I have also questioned my interviewees about the possibility of implementing 

Participatory Budgeting in current days. Once again, their answer was positive, although 

they also acknowledged we may face many challenges. One of the interviewees claimed 

that PB is a project of the political left and left-wing parties are now weak in the national 

context. Therefore, even if the Workers Party or some other left-wing party wins a 

municipal election, a set of factors needs to be considered for PB implementation. Actors 

would need to exercise an even stronger agency than that of Olívio Dutra at the beginning 

of PB in Porto Alegre. This was mainly because at that time Olívio could count on the 

enthusiasm of popular movements which are no longer active. Popular mobilization for 

participation is weakened. We seem to be living in the limbo of citizen participation in 

the midst of a schizophrenic and authoritarian federal government.  

 Some interviewees cited the possibility of rethinking PB in other contexts and in 

other proportions. They have mentioned the studies conducted by Nelson Dias about the 

atlas of PB around the world. Dias classifies diverse experiences as PB: 

(...) When a school board decides to call citizens for participating 

on the decision-making processes, he classifies as PB. This is not 

idea of PB that we understand (…) but he shows it is possible. 

(Interviewee 3). 

 Although these different experiences may not represent PB as in its origins in 

Porto Alegre, they evidence that it is possible to involve citizens in decision-making 

processes. 

Another interviewee believes that the lack of resources in Brazilian City Halls 

today is a major bottleneck. In addition, he points out the difficulty of mobilizing society. 

We are not able to summon a large number of organizations and 

social movements to participate in government actions. They do 

not want to participate. The distrust is very strong (...) and very 

well founded. (Interviewee 2). 

The same interviewee mentions the influence of Pentecostal churches in the 

periphery which makes popular mobilization even more difficult. In his words: 

It is currently difficult to mobilize people in the periphery. 

Pentecostal churches have much influence on it. And they 

present some self-organizing characteristics that disqualify the 

dialogue to the State. (...) There is a revolution in the Weberian 

dilemma as the prophet and the politician are the same person. 

(…) How do we solve that? Because you can fight the ideas of a 

political opponent, but how do you fight the ideas with God’s 

interlocutor? (…) So, you see certain difficulty of organizing 

popular empowerment projects in this new context of the poor 

people. They no longer need to participate on PB assemblies to 

solve their problems, they solve it through religious worship. 
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Regarding another relevant aspect Interviewee 3 calls attention in how to 

operationalize PB considering the immediacy of current generations. 

PB requires time. For instance, you attend an assembly today and 

present your demand. After the assembly, the demands go to 

other decision-making forums and meetings. Then, they [the 

demands] go to the City Hall. After, to the Legislative branch’s 

approval. (...) So, you do not go there today by tomorrow they 

will be already building things. (…) A demand from today may 

perhaps start being carried out the following year. While this 

happened to a generation of people who never had anything, it 

was ok to wait for one year or even five years. Now, considering 

the younger generation who are used to immediacy, with the 

internet, with ‘one-click’ and everything happens on the spot. I 

think this is not a group that will have patience to participate. 

(…) I think this also interferes in the possibility of rethinking 

PB.  

Interviewee 2 asserts governors who wish to implement any type of participatory 

governance arrangement should consider the incorporation of technologies into the 

process. He mentions the case of Belo Horizonte’s PB which implemented the ‘electronic 

PB’ but is not so effective. The study of Montambealut (2019) also demonstrated this 

inefficacy of electronical experience.  

Although most of the interviewees presented a positive perspective relating to PB, 

Interviewee 4 said that it no longer makes sense to think about PB in the Brazilian context 

as most of City Hall’s budgets are limited to three social policies (health, education, and 

social assistance). In her words: 

I do not think PB makes sense anymore. (...) The way Brazilian 

federalism was reconstructed with constitutional amendments 

and the new responsibilities given to municipalities of 

implementing education, health, and social assistance has 

jeopardized public budget. (...) it would be better if communities 

had greater representation on Municipal Councils (…). But I do 

not think of a project of allocation of resources in the current 

Brazilian context. (Interviewee 4). 

This statement strengthens my concerns and research questions on the possibility 

of rethinking participatory governance arrangements.  

In general, I hope my study helps practitioners to be reflexive on the challenges 

involved in citizen participation in current days. Besides, by detailing some institutional 

aspects, I also expect to help social actors to reflect on the possible paths for the 

implementation of this important value (citizen participation) within the public sector. In 

short, I hope this study may be a lit flame that will not let citizen participation become 

out of fashion in Brazilian public administration. 
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9. CONCLUSIONS 

 

To answer the research questions ‘why do participatory governance mechanisms 

fail?’, ‘What are the challenges for citizen participation?’ ‘Has citizen participation been 

a temporary fashion?’ I have analyzed two distinct participatory governance 

arrangements: Municipal Councils and Participatory Budgeting. 

My thesis is that participatory governance arrangements fail or have a short 

durability due to the persistence of ‘non-participatory’ features in long-standing 

institutional logics which legitimate actors’ exercise of power and their social roles, 

keeping the citizen out of the core decision-making process. By analyzing the two 

participatory governance arrangements with different institutional designs, I tried to 

verify the paths and effects of their institutional implementation and development. 

In fact, I observed in both arrangements the persistence of long-standing 

institutional logics and their inertial force jeopardizing the implementation of a citizen-

participatory logic. 

The analysis of Municipal Councils involved a more current perspective that 

showed that the persistence of competing hybridized logics of corporatism and 

managerialism, as well as the hybridization of bureaucratic and patrimonial 

(authoritarian) logic, distorted the ideals of citizen participation and weaken the attempts 

to implement a mechanism based on the citizen-participatory logic. 

The manifestation of these logics occurs within a hierarchical structure of power 

which centralizes on the social roles of the mayor, the secretariats with specific sectoral 

responsibilities, and the chairman of the Municipal Councils the definition and 

conduction of more or less participatory rules and practices. Therefore, the waves of 

reform in Brazilian public administration as well as the electoral cycles have great 

influence in the dynamics of Municipal Councils.  

The main implications or effects in this scenario are that Municipal Councils 

become spaces of ratification and legitimacy of patrimonial practices promoted by 

governments, professionals, or NGOs. The power structure encompassing the case of the 

Child and Adolescent Rights Councils facilitates the capturing of the processes by NGOs’ 

members who use the councils in their personal or organizational benefit and disregard 

the ordinary citizens demands. We can observe similar scenarios within Municipal Health 

Councils. However, the implications seem to be worse as the State is the direct provider 

of health services.  
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In the case of the Participatory Budgeting in Porto Alegre, I could also detect the 

persistence of ‘non-participatory’ features throughout its historical development. But 

unlike the Municipal Councils in which the hybridization happened between long-

standing institutional logics that in turn weakened and practically nullified the competing 

citizen-participatory logic, PB’s case evidenced a blended hybridization of the citizen-

participatory logic to other logics. PB’s own institutional design has not questioned or 

altered the power structures centralized on the role of the mayor. In fact, PB reinforced 

this characteristic and shielded it with citizen participation processes. During the process, 

other characteristics were unfolding and showing the hybridization of this citizen-led 

logic.  

The main implications were the intensification of conflicts between the members 

of the Executive and the Legislative branch, conflicts within the political party itself, a 

tightening of the process, an exhaustion of voluntarism, as well as the distortion of the 

participatory logic as actors started reproducing patrimonial practices and making the 

continuity of the project unfeasible. 

Both cases are considered as possible paths for citizens participation currently. 

However, each of them faces several challenges. In general, the Municipal Councils need 

to get closer to citizens and the Participatory Budgeting needs to be rethought in new 

contexts.  

In reality, the citizen’s role itself needs to be rethought. In the two experiences 

analyzed, the ordinary citizen is set aside. At the same time, when citizens organize 

themselves, they come up against the legislation that defines every type of association as 

Non-Governmental Organizations. 

Despite the challenges, I do not believe that citizen participation is just a fashion 

that is coming to an end. On the contrary, I see citizen participation as an instrument 

capable of reversing the current authoritarian scenario. But it takes a lot of will, 

voluntarism, and agency. These aspects are not rooted in the daily life of Brazilians. It 

seems that once again the government has the responsibility of raising awareness among 

citizens or perhaps other actors such as the university itself. 

There is still the question of whether it is possible to have the existence of a direct 

deliberative and participatory democracy without the government’s tutelage, i.e., free 

from undue political interference as suggested by Navarro (2003). 
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 Public managers and other practitioners need to consider the limiting and 

challenging aspects when designing new projects. Legislation can help overcome these 

challenges, although it may be a slow and incremental process. 

 Other questions arose throughout the analysis that, in my understanding, deserve 

further in-depth studies such as i) the limits of volunteerism, what are its costs, its 

durability, its motivations, its challenges, as well as its adjectives. There seems to be an 

altruistic voluntarism, but also an interested voluntarism; ii) how is it possible to think 

about citizen participation with the immediacy of young generations? Citizenship requires 

time, and it may be very expensive especially for poor people; iii) this study prompts the 

fateful question: who is the citizen and what is citizenship? Still, can a citizen only be 

found in organized society?; looking at the different possibilities of citizenship bring us 

greater insight into the possibilities; iv) also, looking at these participatory arrangements 

under other theoretical lenses, such as the theory of mutual-constitution can evidence 

other perspectives and understandings about citizen participation; v) aspects of 

temporality (such as wave movements and electoral cycles) also showed a strong 

relationship with institutional persistence and the literature has not paid much attention 

to these aspects; and vi) it is also possible to mention the levels of agency (that is, 

situations that require a greater or lesser degree of engagement) depending on the level of 

compatibility among conflicting logics in the analyzed environment. 
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APPENDIX II 

LIST OF SOME PAPERS COLLECTED ON SCOPUS DATABASE RELATED TO 

PARTICIPATORY BUDGETING IN EUROPE AND ASIA. 

TITLE AUTHORS YEAR JOURNAL 

Participatory budgeting in Europe: 

Potentials and challenges 

Sintomer, 

Y., Herzberg, 

C., Röcke, A. 

2008 

International Journal of 

Urban and Regional 

Research 32(1), pp. 164-

178 

Participatory budgeting in midwestern 

states: Democratic connection or 

citizen disconnection 

Franklin, A.L., Ho, 

A.T., Ebdon, C. 
2009 

Public Budgeting and 

Finance 29(3), pp. 52-73 

Making citizen participation work: The 

challenging search for new forms of 

local democracy in The Netherlands 

Geurtz, C., van de 

Wijdeven, T. 
2010 

Local Government 

Studies 36(4), pp. 531-

549 

The sustainability of participative 

budgets: The case of the Logroño 

«citizens' budget 

Rodríguez, 

C.J.F., Nebot, C.P. 
2010 

Revista de Estudios 

Politicos (148), pp. 159-

189 

Young People, Big Ideas: Participatory 

Budgeting Fixes a River 

Solli, R., Demediuk, 

P., Adolfsson, P. 
2011 

International Journal of 

Environmental, Cultural, 

Economic and Social 

Sustainability 7(1), pp. 

193-205 

We can get something more complete: 

Participatory budgeting to enhance 

sustainability 

Demediuk, P., Solli, 

R., Burgess, S. 
2011 

International Journal of 

Environmental, Cultural, 

Economic and Social 

Sustainability 7(1), pp. 

179-191 

Trying to operationalise typologies of 

the spectacle: A literature review and a 

case study 

Uddin, S., Gumb, 

B., Kasumba, S. 
2011 

Accounting, Auditing & 

Accountability Journal 

24(3), pp. 288-314 

Civic engagement through participatory 

budgeting in China: Three different 

logics at work 

He, B. 2011 

Public Administration and 

Development 31(2), pp. 

122-133 

Defining and achieving normative 

democratic values in participatory 

budgeting processes 

Rossmann, 

D., Shanahan, E.A. 
2012 

Public Administration 

Review 72(1), pp. 56-66 

The deliberative turn in participation: 

The problem of inclusion and 

deliberative opportunities in 

participatory budgeting 

Ganuza, E., Francés, 

F. 
2012 

European Political 

Science Review 4(2), pp. 

283-302 

Making the case for anonymity in e-

participation1 an evaluation of real 

name policy in gütersloh’s second 

participatory budget 

Ruesch, 

M.A., Märker, O. 
2012 

eJournal of eDemocracy 

and Open Government 

4(2), pp. 301-317 

Does participatory budgeting improve 

the legitimacy of the local 

government?: A comparative case 

study of Two Cities in China 

Wu, Y., Wang, W. 2012 

Australian Journal of 

Public Administration 

71(2), pp. 122-135 

https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=7402047794&zone=
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Participatory budgeting in Italy: An 

analysis of (almost democratic) 

participatory governance arrangements 

Bassoli, M.  2012 

International Journal of 

Urban and Regional 

Research 36(6), pp. 1183-

1203 

Children and participatory budgeting in 

Portugal: Redefinition of citizenship 

and of citizenship education (Book 

Chapter) 

Tomás, C. 2013 

School and Community 

Interactions: Interface for 

Political and Civic 

Education pp. 213-226 

Citizen participation in the budget 

process and local government 

accountability: Case studies of 

organizational learning from the United 

States and South Korea 

Kim, S., Schachter, 

H. 
2013 

Public Performance and 

Management Review 

36(3), pp. 456-471 

Framing citizen participation: 

Participatory budgeting in France, 

Germany and the United 

Kingdom (Book) 

Röcke, A. 2014 pp. 1-227 

Participatory Budgeting as if 

Emancipation Mattered 

Baiocchi, 

G., Ganuza, E. 
2014 

Politics and Society 42(1), 

pp. 29-50 

Participatory Budgeting in Europe: 

Democracy and public 

governance (Book) 

Sintomer, Y., Röcke, 

A., Herzberg, C. 
2016 pp. 1-251 

Participatory budgeting: A comparative 

study of Croatia, Poland and Slovakia 

Džinic, 

J., Svidronová, 

M.M., Markowska-

Bzducha, E. 

2016 

NISPAcee Journal of 

Public Administration and 

Policy 9(1), pp. 31-56 

What Mr. Rossi Wants in Participatory 

Budgeting: Two R’s (Responsiveness 

and Representation) and Two I’s 

(Inclusiveness and Interaction) 

Barbera, C., Sicilia, 

M., Steccolini, I. 
2016 

International Journal of 

Public Administration 

39(13), pp. 1088-1100 

From a text to practice and back again. 

Making knowledge(s) work for 

participatory budgeting in Poland 

Koltun, A. 2017 

Central European Journal 

of Public Policy 11(1), pp. 

13-27 

Participatory Budgeting and the Poor: 

Tracing Bias in a Multi-Staged Process 

in Solo, Indonesia 

Grillos, T. 2017 
World Development 96, 

pp. 343-358 

Democracy, governmentality and 

transparency: participatory budgeting 

in action 

Brun-Martos, 

M.I., Lapsley, I. 
2017 

Public Management 

Review 19(7), pp. 1006-

1021 

Participatory budgeting as a form of 

dialogic accounting in Russia: Actors’ 

institutional work and reflexivity trap 

Aleksandrov, 

E., Bourmistrov, 

A., Grossi, G. 

2018 

Accounting, Auditing and 

Accountability Journal 

31(4), pp. 1098-1123  

Russian Central Government 

Budgeting and Public Sector Reform 

Discourses: Paradigms, Hybrids, and a 

“Third Way” 

Khodachek, 

I., Timoshenko, K. 
2018 

International Journal of 

Public Administration 

41(5-6), pp. 460-477 

Citizen participation and the 

redistribution of public goods 
Hong, S., Cho, B.S. 2018 

Public Administration 

96(3), pp. 481-496 

https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=36189557800&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=56597693100&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=23983231800&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=57194632660&zone=
https://www.scopus.com/authid/detail.uri?origin=resultslist&authorId=57191228029&zone=


156 

 

Why the poor do not benefit from 

community-driven development: 

Lessons from participatory budgeting 

Saguin, K. 2018 
World Development112, 

pp. 220-232 

Deliberative democracy and trust in 

political institutions at the local level: 

evidence from participatory budgeting 

experiment in Ukraine 

Volodin, D. 2019 
Contemporary Politics 

25(1), pp. 78-93 

Participatory process in public 

organisations for regional development: 

The case of Latvia 

Jekabsone, I.  2019 

Public Policy and 

Administration 18(3), pp. 

85-94 

Towards a hybrid logic of participatory 

budgeting 

Bartocci, L., Grossi, 

G., Mauro, S.G. 
2019 

International Journal of 

Public Sector 

Management 32(1), pp. 

65-79  

Participatory Budgeting in Germany–A 

Review of Empirical Findings 

Schneider, 

S.H., Busse, S. 
2019 

International Journal of 

Public Administration 

42(3), pp. 259-273 

Deliberative participatory budgeting: A 

case study of Zeguo Town in China 
He, B. 2019 

Public Administration and 

Development 39(3), pp. 

144-153 

Participatory budgeting in a local 

government in a vertical society: A 

Japanese story 

Uddin, S., Mori, 

Y., Adhikari, P. 
2019 

International Review of 

Administrative Sciences 

85(3), pp. 490-505 

Participatory budgets in Brazil and 

Portugal: comparing patterns of 

dissemination 

Falanga, 

R., Lüchmann, 

L.H.H. 

2020 
Policy Studies 41(6), pp. 

603-622 

Features and drivers of citizen 

participation: Insights from 

participatory budgeting in three 

European cities 

Manes-Rossi, 

F., Brusca, I., Orelli, 

R.L., Lorson, 

P.C., Haustein, E. 

2021 
Public Management 

Review 

Source: Scopus database (2021). 
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APPENDIX III 

BRAZILIAN PFM SYSTEM PROCESSES AND THE PARTICIPATORY BUDGET 

OF PORTO ALEGRE 

 

Note 1 – The list of programs was provided by the federal government (so it was still basically line budget 

yet). 

Note 2 - Local governments started to elaborate their own programs based on Ordinance 42/99. 

Note 3 – the concept of participation in legislation was still very diffuse. 

Note 4 – Law 10.257 / 2001 established the need for public hearings to discuss PPA, LDO and LOA. 

Rules and Practices 

Before 1988  

(Basically 

Law 4.320)  

Constitution 

1988 

PB in Porto 

Alegre (1989) 
LRF 2000 

Budgeting system 
Line item 

budgeting 

Line item/ 

program-based 

budgeting1 

Line item/ Program-

based budgeting 

Line item/ 

Program-based 

budgeting 2 

BUDGET ELABORATION 

Budget elaborating Executive branch 

Executive branch 

(stimuli to 

participation)3 

Executive branch 

(stimuli to 

participation in some 

stages) 

Executive branch 

(stimuli to 

participation) 

Revenues and expenditures estimation Executive branch Executive branch Executive branch Executive branch 

PPA (multiyear plan) No Executive branch Executive branch Executive branch 

Public Hearings4 No Yes Yes Yes 

LDO (Budgetary Guidelines Law) No Yes Yes Yes 

Public Hearings No Yes Yes Yes 

LOA (Budgetary Law) Yes Yes Yes Yes 

Revenues Executive branch Executive branch Executive branch Executive branch 

Current Revenue Executive branch Executive branch Executive branch Executive branch 

Capital Revenue Executive branch Executive branch Executive branch Executive branch 

Expenditures Executive branch Executive branch Executive branch Executive branch 

Current Expenditures Executive branch Executive branch Executive branch Executive branch 

Costs Expenditures Executive branch Executive branch Executive branch Executive branch 

Current Transfers Executive branch Executive branch Executive branch Executive branch 

Capital Expenditures Executive branch Executive branch Executive branch Executive branch 

Investments Executive branch Executive branch Executive branch Executive branch 

Public works Executive branch Executive branch 

Delegated (but with 

a ceiling defined by 

the executive 

branch) 

Executive branch 

Services in special programming regime Executive branch Executive branch Executive branch Executive branch 

Equipament and facilities (installations) Executive branch Executive branch Executive branch Executive branch 

Permanent Material  Executive branch Executive branch Executive branch Executive branch 

 Participation in the Constitution or Capital 

increase of employers  
Executive branch Executive branch Executive branch Executive branch 

Financial Reversals Executive branch Executive branch Executive branch Executive branch 

Capital Transfers Executive branch Executive branch Executive branch Executive branch 

Fiscal Transparency No No Yes Yes - Art. 48 e 49 

Fiscal goals No No No Yes 

Public Hearings No No No Yes 
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Rules and Practices 

Before 1988  

(Basically Law 

4.320)  

Constitution 1988 
PB in Porto 

Alegre (1989) 
LRF 2000 

BUDGET APPROVAL 

Discussion, voting and 

approval of the Budget Plans 
Legislative branch Legislative branch 

Legislators vote after 

PB assemblies 
Legislative branch 

Amendments Legislative branch Legislative branch 
Political cost to 

legislators 
Legislative branch 

BUDGET EXECUTION 

Budget Execution Executive branch Executive branch Executive branch Executive branch 

Contingency Executive branch Executive branch Executive branch Executive branch 

Carry-Over Deficit Executive branch Executive branch Executive branch Executive branch 

Indebtedness Executive branch Executive branch Executive branch Executive branch 

Cancellation of expenditure 

credits 

Executive branch Executive branch Executive branch Executive branch 

Non-execution of budget 

credits 

Executive branch Executive branch Executive branch Executive branch 

Authorization to open 

additional credits 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

Authorization to contract 

operating credits, even if it is 

for the anticipation of 

revenues 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

Executive branch (it 

needs legislative 

authorization) 

BUDGET EVALUATION 

Evaluation control of budget 

execution 

Legislative branch and 

Audit Bodies 

Legislative branch, 

Audit Bodies, and 

Society 

Legislative branch, 

Audit Bodies and 

Society (Municipal 

Councils and Delegates 

of PB) 

Legislative branch, 

Audit Bodies and 

Municipal Councils 

External Audit Audit Bodies Audit Bodies Audit Bodies Audit Bodies 

Social Control No Some initiatives Yes Municipal Councils 

Scrutiny 
Legislative branch and 

Audit Bodies 

Legislative branch and 

Audit Bodies 

Legislative branch 

and delegates of PB 

Legislative branch, 

Audit Bodies and 

Municipal Councils 
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APPENDIX IV 

 

INTERVIEW PROTOCOL – MUNICIPAL COUNCILS 

 

Brief introduction and explanation of the research and ethical aspects. 

 

1. Could you tell me a little about your experience as a member of the Municipal Health 

(or the Child and Adolescent Rights) Council in your municipality? 

1.1. What is your role on the Municipal Council? 

1.2. Do you represent any organization? 

1.3. How did you join the Municipal Council? Was it an indication of the mayor 

or the organization you represent, or was it through elections?  

1.3.1. If election, why did you apply for the voluntary job? 

1.3.2. If indication, have you already had any experience with volunteer 

work before? 

1.4. How long have you been on the Municipal Council? Why? 

1.5. What is your perception of your social role and the way you play it on the 

Municipal Council? 

1.5.1. Do you think your voice is heard? 

1.5.2. Do you think you have decision-making power in discussions? 

1.5.2.1. If not, what are the obstacles? 

1.5.2.2. If so, what makes it easier? 

1.5.3. What is your percepction of your social role in your organization 

when comparing to your role in Municipal Councils? 

1.5.3.1.Can you give me examples? 

1.6. How do you see the social role of other members of the Municipal Council? 

1.6.1. Is there a group that works more or differently? 

1.6.1.1. If so, why do you think this happens? 

1.6.1.2. Do you think civil citizens representatives should have a 

higher percentage in the composition of the Municipal Council? 

2. Can you tell me a little more about how the Municipal Council works? 

2.1. Who are the main actors? 

2.2. What is the role of government members on meetings? 

2.2.1. Do you agree with the way it is developed? Or do you think it 

should be different? 

2.2.2. Can you give me some example? 

2.2.3. Is there any kind of relationship/influence from other levels of 

government (state/ federal) in the Municipal Council? 
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2.2.4. How is the relationship of the Municipal Council with the City 

Hall? 

2.2.5. How is the relationship of the Municipal Council with the City 

Council? 

2.2.6. When the leadership of City Hall chagens, dows the performance 

of the Municipal Council changes? 

2.3. Wha tis the role of health professionals in meetings? (only for Municipal 

Health Councils) 

2.3.1. Do you agree with the way it is developed? Or do you think it 

should be different? 

2.3.2. Can you give me some example?  

2.4. What is the role of citizens in these meetings and/or assemblies? 

2.4.1. Do you agree with the way it is developed? Or do you think it 

should be different? 

2.4.2. Can you give me some example? 

2.4.3. Does society seek the Municipal Council for demands?  

2.4.3.1. How do these demands reach the Municipal Council? 

2.4.3.2. How does the Municipal Council respond to these 

demands? 

2.4.3.3. Can you give me some example? 

2.5. What are the main actions/decisions you need to take? 

2.5.1. Do Municipal Council members participate in Other activities 

involving public health (or child and adolescent rights)? 

2.5.2. Do you thing decisions made by Muniicpal Council have na 

influence on budget decisions as a whole? 

2.5.3. Do you think goverment members influence the decisions made by 

Municipal Council? Can you give me some example? 

2.6. Is there any kind of partnership between the Municipal Council and other 

public or private organization? 

2.6.1. If so, can you give me some example? 

2.7. Do you agree with the way the Municipal Council is organized? 

2.7.1. If not, what would you change? Why? 

2.7.2. In your opinion, what are the main strengths and weaknesses of 

Municipal Councils? 

3. Is there anything else you think is importante to the Municipal Council that was not 

asked during our interview? 
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APPENDIX V 

 

INTERVIEW PROTOCOL – PARTICIPATORY BUDGETING 

 

Brief introduction and explanation of the research and ethical aspects. 

1. Do you consider the PB in Porto Alegre a success story? Why? 

1.a. If so, is it still the same today? 

1.b. If not, what went wrong?  

1.c. If not, what would be success for you?  

1.d. If not, do you consider PB had any positive aspects?  

 

2. Why do you think PB emerged in Porto Alegre?  

2.1. Was there any demand from Society or was it a Project fully developed by 

the local government? 

2.2. What do you think was the government’s intention with the project? 

2.3. Do you think the initial proposal remained constant/stable throughout the 

program? 

 2.3.1. If not, what has changed? 

2.3.2. Who proposed these changes (the government, citizens, third 

parties)? 

2.3.3. Why do you think these changes happened? 

2.3.3.a. Have there been any critical incidents? Or was it a more 

natural process of project development? 

3. Could you tell me a little bit about your involvement in the Participatory Budgeting? 

 3.1. How long have you participated in the PB? Why? 

3.2. Did you have any role in the PB or did you attend the assemblies/meetings 

as a listener?  

3.3. Did you represent any entity/organization? 

3.4. How did you feel about developing your role? 

 3.4.1. Did you think your voice was heard? (specially to citizens) 

3.4.2. Did you feel that you had decision-making power in the 

discussion?  

 3.4.2.a. If not, what were the obstacles? 

 3.4.2.b. If so, what facilitated this? 
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Let's do an exercise: can you get your memory back to meetings and assemblies? 

4.1. Who were the main actors in the PB? 

 4.1.1. Who supported? who didn't support? 

 4.1.2. How were delegates and other representatives chosen? 

4.1.3. What was the role of the government (executive branch) in these 

meetings/assemblies?  

4.1.3.a. Do you agree with that? Or do you think it should be 

different?  

4.1.3.b. Could you give me some example? 

4.1.3.c. Was there any kind of relationship/ influence from other 

levels of government (state/ federal)? 

4.1.4. What was the role of the government (legislative branch) in these 

meetings/assemblies?  

4.1.4.a. Do you agree with that? Or do you think it should be 

different? 

4.1.4.b. Could you give me some example? 

4.1.4.c. Was there any kind of relationship/ influence from other 

levels of government (state/ federal)? 

4.1.5. What was the role of citizens in these meetings/assemblies?  

4.1.5.a. Do you agree with that? Or do you think it should be 

different? 

4.1.5.b. Could you give me some example? 

4.1.6. What was the role of GAPLAN?  

4.1.6.a. Do you agree with that? Or do you think it should be 

different? 

4.1.6.b. Could you give me some example? 

4.2. What were the decisions the actors made?  

4.2.1. Did PB members participate in other activities involving public 

decisions or were they just decisions involving investment in public 

works? Could you give me some example? 

4.2.2. Do you think the decisions made by PB members had any 

influence on budgeting as a whole? Could you give me some example? 
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4.2.3. Do you think government influenced decisions or was it totally 

decided and deliberated by delegates/ citizens? Could you give me some 

example? 

4.3. Do you think the way PB was organized worked?  

4.3.1. What were the strengths and weaknesses of the Porto Alegre PB 

experience? 

4.4. From your experience, would you advise other cities to implement PB? 

4.4.1. How would you do it? Would you do anything different? 

5. Would you have any suggestion of some people you think were important in the 

development of the PB and who can help me better understand the whole process? 

5.1. Do you have any material or material suggestions I need to see to better understand 

the process? 

5.2. Is there anything else that wasn't asked that you think was important during the PB? 

6. Protocol Self-Assessment: Did you have any trouble remembering the process? 
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intuito de avaliar não só resultados da atuação destes mecanismos, mas também a dinâmica de

implementação, a interação de agentes de dentro e fora dos governos e o arcabouço institucional em torno

destes mecanismos.

O objetivo do trabalho é evidenciar a influência e os efeitos de múltiplos aspectos institucionais (regras do

jogo!) em duas iniciativas de reforma da governança participativa em governos locais brasileiros. Uma

primeira com orientação nacional (caso dos conselhos municipais) e outra com orientação local (orçamento

participativo).

Em outras palavras, a forma como instituições vigentes alavancaram ou obstacularam o desempenho destas

iniciativas de empoderamento do ciadão.

Objetivo da Pesquisa:

As perguntas presentes nos protocolos de entrevistas não envolvem aspectos pessoais do entrevistado.

Portanto, o risco de abordar traumas e/ou outros riscos psicológicos ou morais são muito baixos. A lista de

potenciais participantes da pesquisa na coleta de dados dos estudos de caso não inclui população em

condição fragilizada. Os riscos de identificação dos entrevistados também são baixos, uma vez que a

pesquisadora garante a eliminação de quaisquer aspectos que possam fazer referência ao entrevistado.

De maneira geral, esta pesquisa beneficiará governantes, cidadãos e outros stakeholders que buscam, nos

dias atuais, uma atuação conjunta para gerar melhorias para as organizações do setor público de governos

locais. O intuito é que os membros envolvidos possam refletir sobre os diferentes aspectos que podem

afetar o desenvolvimento tanto do Orçamento Participativo quanto de Conselhos Municipais, ou ainda outros

mecanismos de governança participativa que se pretenda implementar a nível de governo municipal.

Avaliação dos Riscos e Benefícios:

A pesquisa é de grande valor por não se ater a informar se mecanismos de governança participativa

"funcionam ou não". A ideia é verificar a influência (positiva ou negativa) do conjunto de normas e regras

que compõem o ambiente institucional onde tais mecanismos atuam. A partir de tal entendimento, é possível

de fato avaliar a efetividade destes mecanismos, controlando para variáveis institucionais hostis. Além disso,

e até de forma mais importante, uma nova referencia para o projeto e desenvolvimento destes mecanismos

estará disponível, tendo em vista o entendimento de onde estão e como funcionam barreiras institucionais.

Comentários e Considerações sobre a Pesquisa:

14.040-901

(16)3315-4811 E-mail: coetp@ffclrp.usp.br

Endereço:
Bairro: CEP:

Telefone:

Av. Bandeirantes 3.900
Monte Alegre

UF: Município:SP RIBEIRAO PRETO

Página 02 de  04



USP - FACULDADE DE
FILOSOFIA, CIÊNCIAS E

LETRAS DE RIBEIRÃO PRETO
DA USP - FFCLRP/USP

Continuação do Parecer: 3.979.708

Sem comentários adicionais.

Considerações sobre os Termos de apresentação obrigatória:

Sem recomendações.

Recomendações:

Tudo ok.

Conclusões ou Pendências e Lista de Inadequações:

Considerações Finais a critério do CEP:

Este parecer foi elaborado baseado nos documentos abaixo relacionados:

Tipo Documento Arquivo Postagem Autor Situação

Informações Básicas
do Projeto

PB_INFORMAÇÕES_BÁSICAS_DO_P
ROJETO_1492413.pdf

07/04/2020
16:29:49

Aceito

Outros Carta_Resposta.pdf 07/04/2020
16:29:19

LIVIA MARTINEZ
BRUMATTI

Aceito

Cronograma Cronograma_Detalhado.pdf 26/03/2020
11:36:31

LIVIA MARTINEZ
BRUMATTI

Aceito

Projeto Detalhado /
Brochura
Investigador

ProjetoDetalhado_PlataformaBrasil.pdf 10/02/2020
15:28:26

LIVIA MARTINEZ
BRUMATTI

Aceito

TCLE / Termos de
Assentimento /
Justificativa de
Ausência

TCLE_ConselhosMunicipais.pdf 10/02/2020
15:04:30

LIVIA MARTINEZ
BRUMATTI

Aceito

TCLE / Termos de
Assentimento /
Justificativa de
Ausência

TCLE_OrcamentoParticipativo.pdf 10/02/2020
15:04:04

LIVIA MARTINEZ
BRUMATTI

Aceito

Folha de Rosto FolhadeRosto_Assinada.pdf 10/02/2020
15:01:20

LIVIA MARTINEZ
BRUMATTI

Aceito

Situação do Parecer:
Aprovado

Necessita Apreciação da CONEP:
Não
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RIBEIRAO PRETO, 18 de Abril de 2020

Patrícia Nicolucci
(Coordenador(a))
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