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The Nature, Characteristics and Leadership of the Public Service of Brazil 

A Report of study visit1 

1. Introduction  

Brazil has witnessed remarkable progress in the last 20 years, especially since the first 

administration of President Lula in 2003.  Prior to the Lula administrations, Brazil had 

abysmal records in all key development indicators – low growth rate (average growth 

rate of 2.6 between 1991 and 2000); high levels of unemployment, poverty and 

inequality. It had the unenviable record of being the most unequal country in the world, 

with a Gini coefficient of .61.  Brazil has turned this record around; it has dramatically 

reduced unemployment, lifted millions of people out of poverty, and has reduced income 

inequality to .52 in 2011.  “Poverty (people living with US$2 per day) has fallen 

markedly, from 21% of the population in 2003 to 11% in 2009. Extreme poverty (people 

living with US$1.25 per day) also dropped dramatically, from 10% in 2004 to 2.2% in 

2009” (World Bank, 2013).  These statistics are one of the best in the world in terms of 

how fast the levels of poverty were reduced.  The government of Brazil currently 

provides social grants to 20 million people. Another remarkable achievement of Brazil in 

recent times is that its Human Development Indicator (HDI) improved by 47% in 20 

years.  

                                                             
1
 This Report is written by Dr Omano Edigheji.  Thanks to Nompumelelo Madonda for her inputs.  We are 

grateful to the Director-General, Prof. Richard Levin, whose extensive comments have enriched this 
report.  The leadership of Commissioners Phumelele Nzimande and Richard K. Sizani, under whom the 
developmental state project is being implemented, is acknowledged.  We gratefully acknowledge the 
support of UNDP offices in South Africa and Brazil for making the study visit a success.  
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These achievements are partly due to an improvement in the public sector and 

expansion of public services that have benefited millions of people.  Brazil has recorded 

a sustained economic growth rate and has emerged as one of the leading emerging 

economies in the world.  It is the seventh largest economies in the world, with a gross 

domestic product (GDP) of $2.223 trillion in 2012.  Today, Brazil is a member of the G-

20 countries, and with Russia, India and China, it formed BRIC, now BRICS, when 

South Africa joined this club of emerging global economies.  In addition, Brazil, India 

and South Africa formed IBSA.  All of these reflect the positive development strides that 

Brazil has made since the Lula administration. 

What factors account for the recent development success of Brazil?  Part of the 

answers lie in the nature and character of the Brazilian state.  More specifically, its 

public service and administrative leadership are key factors in explaining its recent 

development success that has attracted the attention of scholars, policymakers and 

development agencies across the globe.  In a Review of Human Resource Management 

in Government of Brazil, the Organisation for Economic Co-operation and Development 

(OECD) (2010) acknowledged, “The Brazilian public sector has played a crucial role” in 

the country’s “remarkable performance in economic, social and financial terms” (OECD, 

2010: 11).  It credited the public sector with playing a pivotal “role in promoting stability 

and setting up the conditions for economic and social development, even more during 

the two successive Lula administrations.  Due, in part, to its recent development 

performance, some scholars now labelled Brazil as a developmental state (Evans, 

2011).  This contrasts sharply with Brazil of up to the late 1990s, when in both 

independent and dependent variables, Brazil did not qualify as a developmental 

state.  In a comparative analysis of 12 developing countries, Edigheji (2007) showed 

that Brazil had a low degree of state autonomy as its public service lacked meritocratic 

recruitment and an absence of predictable career path for civil service, as well as an 

absence of a pilot agency or superministry.  Surely, Brazil did not have a professional 

and competent bureaucracy at the time. 

Similarly, the Brazilian state scored low in the other independent variable of a 

developmental state, namely having cooperative ties/relationships with non-state actors, 
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that is, it did not forge a “concrete set of social ties that bind the state to society and 

provides institutionalized channels for the continual negotiation and re-renegotiations of 

goals and policies” (Evans, 1995: 12).  To be sure, the Brazilian state did not embed 

itself in society.  On the dependent variable side – development outcomes – using 

growth and equity, Brazil was in the same development column as countries such as 

Nigeria and Kenya.  In fact, it was the most unequal country in the world, with the worst 

Gini coefficient of .61.  

Brazil, therefore, offers valuable lessons for developing countries, including South 

Africa, especially those that want to be on the path to sustained growth, change the 

structural composition of employment, import and exports, and those that want to 

fundamentally reduce the levels of poverty and inequality.  It is in light of this that the 

Public Service Commission (PSC) of South Africa undertook a one-week study tour to 

Brazil from 3-8 October 2013.  

The PSC’s delegation comprised Dr Omano Edigheji (Chief Technical Adviser: Public 

Service Reforms, who also serves as the Study Leader), Mr D.S. Mkhwanazi 

(Commissioner), Ms L.V. Sizani (Commissioner), Mr J.P. van der Merwe (Chief Director: 

Governance Monitoring), and Ms Nompumelelo Madonda (Deputy Director: Programme 

Evaluations). Mr Khepi Shole, Associate Resident Representative of the United Nations 

Development Programme, South Africa, accompanied PSC’s delegation.  

The aim of the study tour was to understand the nature and character of the Brazilian 

public service that has been instrumental to its recent development success, with the 

aim of drawing relevant lessons for South Africa.  Put differently, what are the reforms 

that have transformed the public service to enhance its capacity to be an instrument of 

the country’s development?  This was the overarching question that guided the study 

visit by the delegation of the PSC.  Specifically, the delegation sought to know about the 

Weberian attributes of the Brazilian civil service, that is, whether or not there is merit in 

the recruitment of civil servants, and whether or not public servants have predictable 

careers and long-term reward career paths.  Over and above that, the delegation sought 

answers to the nature of coordinating structure within government, as well as the nature 
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of participatory arrangements that enable citizens and organised groups to make inputs 

to and influence government’s policies.  

This is part of a larger project being undertaken by the PSC around the theme of a 

developmental state.  Similar study visits will be undertaken to China, Malaysia, South 

Korea and Mauritius, which have all been acknowledged as developmental states.  This 

study is therefore framed within the developmental state framework.  As a 

consequence, the delegation focused on the institutional dimensions that underpin the 

developmental success of Brazil in the last 20 years or so.  Specifically, what is the 

nature and characteristics of public service in Brazil that have contributed to its social 

and economic development in the more recent past?   

The specific questions that guided the work of the delegation were as follows: 

• What are the processes of recruitment of public servants?  The aim is to 

know whether or not recruitment into the public service in Brazil is merit-

based.  

Other questions that informed the work of the delegation include:  

• What are the academic qualifications of public servants (administrative 

and executive)?  

• What academic disciplines did these officials major in?  

• What are the terms of appointments?  

• Are senior civil officials appointed on a short-term or permanent basis?  

• Is there a clearly defined career path for civil servants?  

• What is the size of the public service versus the population?  

• What is the political-administrative interface? 

• What structures/organisations exist for government to coordinate its 

policies and programmes? 

• What is the relationship between state and non-state actors? 
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This report is not intended to evaluate the public service in Brazil but to provide a report 

of the study tour based on responses from the interviewees made up of senior and top 

public servants drawn from key ministries, namely Ministry of Planning, Budget and 

Management; Ministry of Environmental Affairs; government agencies, namely  

Comptroller-General Office (CGU); and government think-tank and institutions, viz. 

Institute of Applied Economics Research (IPEA) and the Diplomatic Academy (Rio 

Branco Institute) – the institution responsible for recruitment and training of diplomats, 

and which has the longest history of professional and career public service in 

Brazil2.  Therefore, this report is mainly descriptive in nature.  The purpose of this report 

is not to demonstrate the links between the nature, characteristics and leadership of the 

Brazilian civil service to the country’s development performance.  The impacts of 

inclusive economic and political institutions on social and economic development have 

been well documented in scholarly and policy work.  The task of this report is only to 

highlight the nature and characteristics of the State in Brazil without necessarily 

demonstrating the links to developmental performance (although some of such links are 

implicit in the report).  

In presenting this report, there will be no attribution to specific interviewees, which is, 

among others, intended to maintain confidentiality.  However, reference might be made 

to institutional affiliation of interviewees; in this way, the reader will have a sense of the 

institutional location of individuals that were interviewed.  The interviews were in a 

seminar form, where the delegation introduced itself, explained the purpose of the study 

visit, and proceeded to frame the questions.  Thereafter, the interviewees responded to 

the questions, some in the form of PowerPoint presentations.  In the course of the 

presentations and responses, the delegation asked a range of specific questions for 

clarification or as follow-ups.  

The interviews by the PSC delegation are complemented by secondary materials 

provided by the interviewees as well as other secondary sources, especially the OECD 

Reviews of Human Resource Management in Government – Brazil 2010 – Federal 

Government (OECD, 2010).  

                                                             
2
 Appendix 1 contains the names and institutional affiliations of all those interviewed.  
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Though Brazil is a federation with three levels of government, namely federal, states 

and municipalities, the report focused on the federal level.  This, in part, is because the 

interviewees are senior and top public servants of the federal government, and 

therefore, provided responses to issues which they have first-hand knowledge and 

experiences.  Focusing the study tour on the federal civil service falls squarely within 

most work on developmental states, since most of the analyses are at the national level 

government.  In spite of the focus at the federal level in Brazil, the PSC should be able 

to draw relevant lessons for the public service in South Africa (national and provincial 

public service) and for the municipal sphere of government that is now being added to 

the mandate of the PSC.  The trick would be to draw relevant lessons from the nature 

and features of the public service, as well as its leadership, which enhance both the 

organisational and technical capacities of the State.  

The subsequent sections of this report address some of the key features of the federal 

civil service of Brazil.  In addition, the report covers some democratic governance 

attributes of the Brazilian state, especially participatory mechanisms that exist to enable 

citizens to influence public policy.  Furthermore, it addresses how the federal 

government is promoting transparency in order to enhance both the efficiency and 

effectiveness of the government.  

2. Creating a career-based, competent and professional public service in Brazil: 

A background 

The practice of professional, competent and career-based public service began in the 

1980s under the authoritarian regime, though it was not institutionalised.  This was 

because during the authoritarian regime, the main positions in government were 

occupied by the military and technocrats.  The attempt to build a professional public 

service at the time took place in the context of patronage politics.  A number of civil 

servants were recruited based on patronage.  These two factors, authoritarianism and 

patronage politics, discredited and delegitimatised reforms to professionalise the 

Brazilian public service.  This was the context of the public service during the transition 

to democratic government in the late 1980s.  As part of democratisation and its 
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accompanying public service reforms, the National Constitutional Assembly made 

provisions that all existing civil servants be retained in the democratic 

dispensation.  The implication of this is that when the country transited to democracy, 

Brazil did not have a truly professional civil service.  Various reforms to professionalise 

the federal public service subsequently took place, including under President Cardoso’s 

administration.  In particular, the Cardoso administration tried to professionalise the 

public service by, among others, introducing open and competitive examinations as a 

basis of recruitment into the civil service.  This merit-based recruitment was introduced 

in the economic cluster ministries, especially the Ministry of Planning, Budget and 

Management, and the Ministry of Finance.  As part of the reforms, his administration 

cleaned up the payroll and also produced a range of statistics to inform the 

development process.  Similarly, the idea of public service career began to emerge at 

this time, and agencies such as the Comptroller-General’s Office and the Public 

Prosecutors were established to fight corruption.  These two agencies were staffed with 

professional and career civil servants.  What the above shows is that professionalisation 

of the federal public service in Brazil began in the economic cluster ministries and in the 

judiciary.  The professionalisation and creation of a career public service has a longer 

history in the diplomatic corps, with the Diplomatic Institute (Rio Branco Institute) being 

responsible for a rigorous public recruitment of diplomats since its establishment in 

1946.  In effect, there have been pockets of professionalisation of public service in 

Brazil since 1946.  

Nevertheless, the reforms by the administration of President Cardoso did not establish a 

truly professional civil service.  This was partly because the reforms were predicated on 

the New Public Management (NPM) principles and those appointed through patronage 

and merit coexisted.  In addition, the public service reforms under President Cardoso 

entailed agentification, which is carving out specific functions from line ministries and 

creating specialised units or organisations and having executives carrying out those 

functions.  Like in most developing countries, agentification eroded the capacity of the 

Brazilian state.  Also, under the Cardoso administration, thousands of 

professionals/technocrats were contracted through international agencies such as the 

UNDP and seconded to the public service in Brazil instead of being hired as career civil 



8 

 

servants on a permanent basis.  It is estimated that the UNDP alone hired and 

seconded about 7,000 people to work for the government of Brazil.  This one 

interviewee told the PSC delegation that there was an undermining of the administrative 

law of Brazil in terms of recruitment of civil servants and procurements of goods and 

services.  Moreover, the public service reforms undertaken by the Cardoso 

administration strived for a lean public service that would do more with fewer resources, 

including less public service employees.   

It was only through the civil service reforms implemented by the administrations of 

President Lula that professionalisation and creation of a career civil service became 

institutionalised.  Public selection of civil servants was reinstated in the first 

administration of President Lula.  However, the salaries were low.  Consequently, a 

number of people left the public service. To stem this tide, and as part of the public 

service reforms, the Lula administration increased the wages of public service 

employees, often times more than private sector wages (this will be discussed 

later).  This had unintended consequences: the size of the civil service grew markedly 

between 2003 and 2011 (see Table 1).  This growth was partly a response to demands 

for increased and quality public service by citizens, as well as the need to enhance the 

capacity of the State.  In light of the new demands for quality service and the 

introduction of new public service programmes, a need arose to recruit and appoint 

highly qualified public servants to undertake professional functions.  Only auxiliary 

services were left with personnel without qualifications.  Another significant change 

under Lula’s presidency was a “shift towards a more qualified workforce, and a changes 

in the level of salaries and pensions” (OECD, 2010: 22).  This will be the subject of the 

subsequent sub-sections.  
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2.1. Percentage of Civil Servants with Four-year degrees 

 

Brazilian public civil workforce by 

government level, 2003-2011

Gov. level / Year 2003 2005 2007 2009 2011

Growth

2003-2011  

(%)

Federal 727.547 783.358 931.919 930.322 1.001.225 37,6

Municipalities 2.946.374 3.078.439 3.267.346 3.378.278 3.302.474 12,1

States 3.547.812 3.957.992 4.475.947 4.913.606 5.305.149 49,5

Total 7.221.733 7.819.789 8.675.212 9.222.206 9.608.848 33,1

 

Table 1: The Size of the Public service of Brazil  

Source: IPEA (2013) 

Brazil is a federation made up of federal states and municipalities (5,564 municipalities), 

each State and municipality with its own public services that are independent and 

autonomous.  As can be seen from Table 1, the total size of the public service in Brazil 

was 9.6 million in 2011, representing 5.3 million municipalities, 3.3 million States and 1 

million Federal. Also, Table 1 shows that between 2003 and 2011, there were 

consistent increases in the size of the public service in Brazil at all levels.  In general, 

the public service grew from 7.2 million in 2003 to 9.6 million in 2011, which is an 

increase of 33.1%.  These increases were driven mainly by the need to ensure access 

to services – the key policy areas under Lula’s presidency were education, health, 

security and infrastructure – and to enhance the capacity of the State to deliver quality 

services to citizens.  A number of new positions were created in these strategic policy 

areas.  Put differently, three factors were the main drivers for the growth of the size of 

the public service, namely increasing access, ensuring quality service, and enhancing 

state capacity.  

Of the 1 million federal civil servants, 20,000 are in temporary positions with a maximum 

of five years. These temporary positions are linked with new projects.  
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2.2. Percentage of Civil Servants with Four-year degrees 

One of the major public service reforms introduced under Lula’s presidency is to 

increase the entry level qualifications for civil servants.  There is a positive correlation 

between higher qualifications and the performance of a workforce.  Human capital 

development, which is partly reflected in academic qualifications, has a powerful 

positive impact on productivity, efficiency and effectiveness of a workforce and of 

organisations.  It is therefore important to look at the academic qualifications of federal 

public servants in Brazil, given its likely effects on the capacity of the State.  

% of workforce with 
upper education 

Gov. level / Year 2007 2009 2011

Federal 44,1 48,0 50,5

Municipalities 41,5 42,7 47,2

States 27,6 30,1 32,4

Total 34,6 36,5 39,4

 

Table 2: Percentage of civil servants with four-year degrees 

Source: IPEA (2013) 

Table 2 shows the percentage of public servants with four-year degrees or more.  It 

shows that the percentage of Brazilian public servants with a four-year degree and 

above increased from 35% in 2007 to 39.4% in 2011.  Similar increases occurred at the 

three levels of government.  In 2011, the percentage (proportion) of public servants with 

a four-year degree is higher at the federal level (50.5%) compared to 47.2% 

(municipalities) and 32.4% (states). In effect, public servants at the federal level are 

more qualified.   

A top official interviewed by the delegation suggests that most senior and top 

bureaucrats attended public universities, which are the best universities in the 
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country.  (These include the University of Sao Paulo.)  According to him, they tend to 

major in Law, Economics, Political Science, Public Administration and Management.  

Two factors drove the need to have more qualified civil servants; these are the need to 

professionalise the public service and the demand for quality public goods by citizens. 

The result is that there are increasing numbers of federal civil servants with master’s 

degrees and PhDs, especially at the DAS positions (this was evident from the 

interviewees conducted).  According to a top official of the Ministry of Environmental 

Affairs, “It is more frequent to find a top bureaucrat with a master’s degree and in some 

cases PhDs, but usually master’s degrees”.  This is evident from those interviewed by 

PSC’s delegation, as most either have master’s degrees or doctorates. 

The employment of highly qualified civil servants, coupled with the adoption of ICT, is 

contributing to the reduction of the numbers of support/administrative staff.  As an 

example, previously, in the IPEA, each analyst would have a PA/secretary.  This is no 

longer the case, as now a section with about ten or more analysts have one or two 

PAs/secretaries.  The point is that there are fewer support staff in the federal civil 

service now than in the 1990s or early 2000s.  

 

2.3. Participation of Women in the Public Service 

Women participation(%)

Gov. level / Year 2003 2005 2007 2009 2011

Federal 31,3 32,9 37,5 35,1 34,9

Municipalities 57,0 56,9 57,8 57,1 56,0

States 62,0 63,0 63,7 64,0 64,4

Total 56,9 57,6 58,7 58,5 58,4

 

Table 3: Women representation in the civil service of Brazil 

Source: IPEA (2013) 
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Table 3 shows the percentage of civil servants in Brazil that are women.  The majority of 

public servants in Brazil are women.  In 2003, when Lula assumed the presidency, 

women constituted 56.9% of all civil servants.  This marginally increased to 58.4% in 

2011.  Compared by levels of government, the states have the highest level of women 

as a percentage of their workforce, with the lowest being the federal government.  One 

reason for the high representation of women, according to an interviewee, is that the 

majority of students in universities are women.  What is more, women tend to qualify at 

better rates than men in universities.  In turn, there is a larger pool of women graduates 

who register their interest in becoming bureaucrats by sitting for public 

examinations.  Accordingly, the meritocratic recruitment (discussed below) is enabling 

more women to enter the public service.  Because women are highly qualified, they are 

therefore able to compete favourably with their male counterparts in the entrance 

examination, which is the main criterion for recruitment into civil service.  

The PSC delegation was however unable to ascertain women representation at senior 

and top management positions in the civil service.  

 

3. Recruitment into the Brazilian Public Service 

3.1. Recruitment of career civil servants 

The main method of recruitment of career civil servants into the federal public service in 

Brazil is through an open, competitive examination. In this examination, “Staff enters the 

public service through a competitive selection into a specific and narrow career and 

often cannot change to another career without passing another entry-level competitive 

examination” (OECD, 2010: 13).  The OECD further notes, “Over a number of years, the 

government has undertaken considerable efforts to strengthen human capacity in the 

public service by increasing the level of qualifications at the entry and emphasising 

continuous training with qualifications plans for employees, strengthened learning 

networks, and modern methods of learning and development” (OECD, 2010: 23).  
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Table 4 shows that in 1995, about 5,500 public servants were recruited into the federal 

civil service through an open, competitive examination.  The number of those recruited 

through this method declined to about 4,000 in 2002.  However, with the beginning of 

the Lula presidency in 2003, there was a drastic increase of public servants appointed 

through merit – competitive examination, as about 14,000 public servants were 

recruited on merit, reflecting the beginning of the institutionalisation of meritocracy as 

the key entry criterion of entrance into the public service.  This peaked in 2008 with over 

18,000 civil servants recruited into the federal civil service on merit but declined to 

16,000 in 2011.  To be sure, appointment into the career cadres of the federal civil 

service is based mainly on competitive entrance examination.  This is mainly a multiple-

choice test.  Candidates are tested on a range of subjects relevant to the civil 

service.  According to the OECD (2010), the test focused mainly on academic skills and 

basic knowledge.  

Recruitment into federal government public 

service through public examination, 1995-2011
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Table 4: Civil servants recruited into the federal civil service through entrance examination 

Source: IPEA (2013) 

The examinations are administered by both statutory agencies and private sector 

organisations but are coordinated by the Ministry of Planning, Budget and 

Management.  Statutory agencies that administer the entrance examinations on behalf 

of the Ministry include the National School of Public Administration and the National 

School for Finance. 
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Specifically, the Secretariat of Public Management in the Ministry of Planning, Budget 

and Monitoring is responsible for the entrance examinations.  The system is operated 

as follows: any ministry requiring recruitment sets the profiles of the positions.  It 

subsequently seeks the approval of the Ministry of Planning, Budget and Monitoring for 

such positions, including the job profiles.  Once approved, the recruitment process will 

begin, including advertisement of the positions in national newspapers and on the 

website of government as well as identification and appointment of agencies that will 

administer the examination.  The advertisements contain minimum education 

qualifications for each position.  Except those of little means, applicants pay fees for the 

entrance examinations.  

The Ministry of Planning, Budget and Monitoring outsourced the examination to 

statutory agencies and private sector institutions/organisations.  There are about 20 

organisations that administer the examinations.  

The tests are multiple-choice.  In some cases, those that pass the entrance examination 

may have to write more specific and analytical examinations, which are administered by 

relevant ministries working closely with the Ministry of Planning, Budget and 

Management.  This might be followed by interviews.  To enter the diplomatic corps, that 

is, to join the Foreign Ministry, the selection process is even more rigorous as there are 

up to four stages of examination, beginning with the entrance examination, and ending 

with interviews.  This rigorous process is to enable the State to appoint the best and 

brightest in Brazilian society into the civil service in particular and the public service in 

general. 

One reason that the government does not rely on interviews as the first and main 

criterion for recruiting career civil servants is that it is believed that interviews are 

subjective and that interview panels are likely to be biased and could favour particular 

applicants for factors other than merit.  As a consequence, the Brazilian state resorted 

to open, transparent, competitive entrance examinations as criteria for selection and 

appointment.  One top official informed the PSC delegation that results of job interviews 

are likely to be contested in courts.  With that said, to avoid litigations, the federal 
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government prefers to use the open and transparent entrance examination as the 

primary recruitment process.  

Thousands of people apply each time vacancies are advertised, even for a few 

positions.  According to one interviewee, for 100 positions advertised, there might be up  

to 100,000 applicants, meaning 1,000 applicants to one advertised position.  The 

examinations are generally very difficult, and very few candidates are employed in each 

round of recruitment.  In the case of the Ministry of Foreign Affairs, 30 people are 

recruited annually out of about 5,000 applicants.  To highlight how difficult the entrance 

examination is, an interviewee informed the PSC delegation that in Brazil, “you don’t 

write the public service entrance examination to pass. You write until you pass”.  What 

this means is that in most cases, candidates write the entrance examination several 

times before they are finally successful, and this takes a number of years.  Nonetheless, 

most applicants are never employed because of limited positions.  

Each applicant spends an average of a year to prepare for the entrance 

examination.  There are private institutions/schools that specialise in preparing 

candidates for the entrance examination.  The government offers scholarships to 

prospective candidates to attend classes in preparation for the entry level examination 

into public service.  

In the main, open, transparent and competitive examination has been the only means to 

be recruited as a career civil servant since 2003.  Table 4 reflects the annual 

recruitment into the federal public service of Brazil from 1995 to 2011.  

 

3.2. Recruitment of Senior and Top Management, and Commissioned Officers  

Unlike recruitment into the career positions in the public service that is based on merit 

through passing the competitive, open entrance examination, appointments into the 

DAS system (Direcao e Assesoramento Superiores) and commissioned positions are 

through discretionary processes by political and administrative leaders of the public 

service.  Seventy thousand of the current 1 million federal civil servants fall within this 
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category – appointed through discretionary processes.  This represents 7% of federal 

civil servants.  

The DAS system (Direcao e Assesoramento Superiores) “comprises about 22,000 

positions including most of the management and senior management positions and also 

less senior positions” (OECD, 2010:13).  Those in these categories can be recruited 

from within or outside public service.  These appointed positions are not part of the 

“career” civil service and are not permanent positions, although as noted above, they 

comprise most senior and top management positions.  These discretionary 

appointments allow political leaders to appoint candidates of their choice, including from 

outside public service without going through the competitive entrance 

examination.  Through this, the various political parties that are part of the governing 

coalition bring in their people into government.  Appointees to these positions come and 

go with the political and administrative leaderships that appoint them.  

There are six ranks in the DAS system, DAS 1 to DAS 6.  DAS 1 is the lowest 

management position – a Division Chief/Head (equivalent to Director in South Africa), 

while DAS 6  – the Vice-Minister (equivalent to a Director-General in South Africa) is the 

top management position in the civil service.  Although political authority in each 

ministry and agency make discretionary appointments into these positions, they are 

required by law to appoint 75% of DAS 1 to DAS 3 from within the public service.  In 

effect, it means that only 25% appointees into DAS 1 to DAS 4 positions come from 

outside the public service.  This also means that 75% of appointees to DAS 1 to DAS 3 

must be career civil servants who already passed the entrance examination.  However, 

for DAS 4, appointments from outside the public service increased to about 50%.  This 

is higher for DAS 5 and DAS 6. 

In practice, such as in the CGU, 90% of top managers are technocrats appointed from 

within the civil service.  Similarly, ministries such as Finance, Trade and Industry, 

Foreign Affairs, and Planning, and agencies such as the Comptroller-General’s Office 

(CGU) are increasingly being professionalised with appointments of career civil servants 

into the DAS positions.  It is estimated that 95% of positions are occupied by 
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technocrats as part of the professionalisation of the public service.  However, there are 

pockets of ministries such as the Ministry of Transport, where appointments of career 

civil servants into the DAS positions are not widespread, as outsiders fill these 

positions.  This is partly because the Ministry of Transport has not employed enough 

Engineers.  Notwithstanding the foregoing statements, non-career bureaucrats (that is, 

those from outside the public service) appointed into the DAS and commissioned 

positions are not more than 6,000.  This is less than 1% of the total federal civil servants 

of 1 million employees.   

Career civil servants who occupy DAS positions are on secondment, and they do so on 

a temporary basis.  Once their secondment ends, they return to their career 

positions.  Those on secondment to DAS positions receive salary supplements.  One 

interviewee indicated that even with salary supplements, the salary of those in the DAS 

positions are still lower than those of their counterparts in the private sector.  As such, it 

is difficult to attract people from the private sector to these positions.  

Educational qualifications and experience as career public servants are increasingly 

becoming significant factors in appointments into the DAS positions.  During the Lula 

administrations, a large number of DAS positions were occupied by members of the 

Workers’ Party, most of whom did not have the relevant academic qualifications and 

were not career civil servants.  According to one interviewee, most came from social 

movements – unions, churches and grassroots organisations.  A common background 

of struggle against dictatorship helped to create a sense of a shared project among the 

DAS levels officials (the administrative leadership).  However, under President Dilma 

Rousseff’s administration, which began in January 2011, there was a shift from 

appointing Workers’ Party activists to appointing technocrats/career civil servants into 

the DAS positions.  In general, three phases in terms of how the DAS positions have 

been staffed can be identified, namely: 

• First phase: political cadres (those from social movement) filled these positions. 

• Second/transitional phase: DAS positions were filled by political cadres and 

technocrats. 
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• Third phase: filled with technocrats (with master’s degrees and above). 

Therefore, in the current phase, technocratic expertise is a major consideration for 

appointment into the top echelon of the federal civil service.  To demonstrate this, a top 

civil servant noted, “the people that came with Lula are not there in the top positions 

anymore”.  The professionalisation has also been driven by the fact that the Workers’ 

Party does not have enough political cadres to feed the federal administration 

continuously, according to one top official.  That being the case, the government has to 

appoint professionals who are not necessarily members of the ruling party or those with 

social movements background.  This is also against the backdrop that the Workers’ 

Party has to deploy its cadres to municipalities.  The point is that in a space of 10 years, 

the Workers’ Party has shifted from relying on deployment of its cadres to appointments 

of technocrats into the civil service.  

Common educational backgrounds and the recognition that most passed the entrance 

examinations are helping to create a common identity among the new crop of those in 

the DAS system.  

Today, the key trend and criteria for appointing senior and top managers in the civil 

service are education qualifications and civil service experience.  The trend is to appoint 

technocrats into the DAS and commissioned positions as part of the efforts to 

professionalise the civil service.   

 

4. Promotion and Career Paths for Civil Servants 

Brazil has a long history of appointing public servants on a permanent basis – public 

servants being appointed for life, i.e. until retirement.  And they have security of tenure 

because once appointed, a career civil servant cannot be easily fired.  This practice was 

however not always observed, especially during the authoritarian/military regime, as 

civil servants were fired at will by the military regimes.  However, as part of the efforts to 

professionalise the public since the two successive administrations of President Lula, 

the practice of appointment of public servants on a permanent basis until retirement has 
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been restored.  This is in contrast with the New Public Management (NPM) paradigm 

that has informed public sector reforms across the globe, since the 1980s, that civil 

servants are appointed on short-term and performance-based contracts.   

As noted previously, recruitment into the public service in Brazil is mainly through an 

open, transparent public examination.  Once appointed, career civil servants have 

security of tenure until retirement.  This is part of the efforts to professionalise and 

create a career public service.  Therefore, any public servant appointed into the career 

corps can aspire to the top of the various ranks.  As correctly observed by the OECD, all 

public servants, except those in the DAS system and commissioned functions, are hired 

at entry level, and they move up in their job categories as they acquire seniority.  This 

means that seniority is a key criterion for promotion in the Brazilian public service, at 

least at the federal level.  “It is impossible to move across L job categories without 

passing the entry-level competition in the new job category with all entry level applicants 

at entry-level.  Performance requirements are minimal for staff to move up within their 

careers” (OECD, 2010: 27).  What this means is that, if a public servant wants to move 

from one ministry/department to another or from one job category to another, he/she 

has to start at the entry level in the new ministry irrespective of his/her current 

position.  He/she can only be appointed into the new position through competitive 

examination that is open to outsiders.  Career civil servants are appointed on a 

permanent basis and cannot be easily dismissed, even with a change of government.  

All of the above factors provide for predictable career paths.  To be sure, once 

employed, career civil servants can aspire to the highest position in the organisation 

based on performance.  Nevertheless, unlike classical developmental states, there is no 

practice of deploying retired civil servants to state-owned enterprises (SOEs), the 

private sector or politics – what is referred to in the Japanese context as the ‘descent 

from heaven’.  Therefore, in Brazil, career paths are currently limited only to tenure in 

the service.  No civil servant can move to the private sector on unpaid leave.  Any civil 

servant that wants to go to the private sector has to resign, and if he/she wants to return 

to the civil service after stints in the private sector, he/she has to take the competitive 

entrance examination all over again.  
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The Brazilian state provides incentives for public servants to advance their educational 

qualifications, in part, to enhance their skills.  However, to be promoted, a civil servant 

has to attend government’s approved courses and has to perform in his/her current job 

(every three to four years, senior and top bureaucrats have to undergo training of about 

120 contact hours), although the performance criteria of career civil servants are not 

clearly spelt out (ultimately, all career civil servants are promoted) – it is a bit 

fuzzy.  Obtaining a master’s degree is becoming a key requirement for promotion in 

agencies such as the CGU, especially for appointments within the DAS ranks.  Because 

of the fuzziness of the promotion, senior officials of the Ministry of Planning, Budget and 

Management indicated, “there is no clear performance management in the federal civil 

service”.  This point is corroborated by the OECD when it observed, “Performance 

management plays minor role in people’s career and compensation within their job 

category despite improvements to performance assessment system” (OECD, 2010: 

13).  Worse still, the OECD observed that human resource management focuses on 

ensuring efficiency by focusing on controlling compliance with basic rules and standards 

of merit and integrity and maintaining tight controls on costs.  In the view of the OECD, 

“the system of staff management is now inflexible and fragmented with little room for 

strategic management or a focus on competency and performance” (OECD, 2010: 

23).  The OECD went further to observe, “specific performance management policy and 

practices have not necessarily always been coordinated across public administrations 

and capacity for their implementation has sometimes been lacking” (OECD, 2010: 30).  

As already noted, this competitive and open recruitment process coexists with 

discretionary appointments of the DAS system by the executive authority (political 

leaders) and administrative leaderships.  In some cases, Sectional Heads make 

discretionary appointments of officials in the DAS who are below them.  Out of the 1 

million federal civil servants, 70,000 are appointed on a discretionary basis.  This 

represents 7% of public servants at the federal level.  

These discretionary appointments have been met with criticisms.  These include the fact 

that except for the percentage of the DAS officials that must be appointed from within 

the civil service, there are no transparent criteria for appointment using the discretionary 
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processes.  Political leaders and administrative heads can appoint whoever they like to 

these positions.  

Discretionary appointments might seem to run in contrast to the principle of predictable 

career path of public servants.  It should be recalled that predictability means, among 

others, that any public servant can aspire to the highest position.  In the case of Brazil, 

the DAS positions, represented by senior and top management positions, are not part of 

the career/professional civil service; they are political appointments and are temporary 

positions.  From the literature on the developmental state, this might create tensions 

within the service and could undermine the capacity of the State to act as a collective 

and coherent entity.  In addition, from the DS literature, discretionary appointments 

could lead to patronage.  The reasoning is that instead of civil servants working hard to 

get to the top, they might seek to achieve the same goal through patronage.  For that 

reason, discretionary appointments could serve as disincentives to hard work as well as 

as disincentives to engender a sense of espirit de corps among civil servants.  

How is Brazil managing these apparent contradictions?  According to most of those 

whom the PSC delegation interviewed, the discretionary appointments have not served 

as disincentives to hard work but have led to the creation of a common identity.  They 

argued that this is because most career civil servants want to improve their performance 

so that their work can be noticed by political and administrative leaders of the public 

service in order to be appointed into DAS positions.  Civil servants are motivated to 

work hard because of this, and consequently enhance the performance of the public 

service.  They further observed that because about 90% of the DAS positions are 

appointed from among career civil servants, the DAS positions have not undermined 

meritocracy.  An evaluation of this conclusion is beyond the scope of this report.  

 

5. Compensation: rewarding careers for civil servants 

Career public servants are relatively well paid in Brazil – receiving an attractive salary 

package at the entry level.  This is higher than the salaries of their counterparts in the 
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private sector.  This has not always been the case because prior to the first 

administration of President Lula, public servants were poorly paid.  But as part of the 

efforts to professionalise the public service, a policy of wage increases for civil servants 

salaries was implemented.  

These high salaries of civil servants, coupled with the retirement benefits and life-long 

careers, are some of the factors contributing to the attraction and retention of some of 

the best and brightest of Brazilians into the civil service.  These are coupled with the 

fact that civil servants are highly respected in the Brazilian society because they are 

seen as the best and brightest in the country.  In fact, those who were interviewed 

report that the public service positions are the first jobs of choice for Brazilian 

graduates.  The federal civil service of Brazil is therefore a prestige-laden 

bureaucracy.  Because of the attractiveness of the public service as a result of the 

aforementioned factors, people (including graduates) are applying and taking up lower 

positions than their qualifications and experience require.  They would rather take on 

lower positions than join the private sector.  “People want to join the public service 

because government pays more than the private sector”, observed one interviewee.   

However, while the entry level positions are very attractive salary-wise, as civil servants 

progress, their salaries do not increase much.  What is more, the salaries of the DAS 

are lower than those of their counterparts in the private sector.  The monthly salary of a 

Vice-President (equivalent to a DG in South Africa) is about $6,000.  As a consequence, 

even when the DAS are opened to outside candidates, they are not able to attract 

outside candidates.  As one of the interviewees puts it, “the lower salaries at the DAS 

levels are not competitive, and it is making it difficult to attract people from the private 

sector.  It is therefore easier to invite career civil servants to occupy these positions 

because they have their regular salaries plus a supplementary allowance of about 50% 

or 60% of their salaries.”  This partly explains why most of the appointments into the 

DAS positions are from within the civil service.  This has two contradictory 

impulses.  On the one hand, it is contributing to the professionalisation of the civil 

service.  On other, the low salaries of those in the DAS system are making it difficult to 

attract people from outside the civil service.   
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In general, the higher salaries at the entry level, security of tenure, and relatively 

generous pension scheme, as well as the respect that civil servants receive from the 

general populace, are some of the incentives for attracting and retaining public 

servants.  In light of this, the turnover rate of civil servants is said to be relatively low.  In 

addition, because of the stringent entrance examination, there is low job hopping by civil 

servants.   

 

6. Political – Administrative Interface 

The political-administrative interface is a bit opaque because it is dependent on a 

number of factors.  As noted previously, ministers have the discretion to appoint 

anybody of their choosing to senior and top echelons of the civil service.  This 

minimised tensions and conflicts between ministers and their administrative heads, 

partly because they have a common background (social movements background) or 

come from the same political party.  Nonetheless, this does not completely eliminate 

conflicts between ministers and top bureaucrats.  One source of tension is when a 

minister perceives his/her bureaucrat as a competitor, that is, the administrative head 

(Vice-Minister – equivalent of DG in South Africa) is seen to have ambitions of 

becoming a minister.  This has resulted in conflicts between ministers and top 

bureaucrats.  Also, differences around policy have resulted in conflicts resulting in top 

bureaucrats being fired or resigning.  During Lula’s presidency, many top bureaucrats 

clashed with their ministers and consequently left the service.   Under the current 

president, this trend has continued.  This year alone (2013), about seven Vice-Ministers 

have left the public service.  Senior and top bureaucrats resigned due to other 

factors.  Some have resigned to take up positions in the private sector, while others 

have gone abroad for further studies.  One reason why it is always the top bureaucrat 

(Vice-Minister) who has to leave when there are clashes is that it is the minister whi has 

the political mandate.  To be sure, a confluence of factors (family reasons, 

disagreements with ministers, cracks in the coalition government resulting in a political 

party leaving the coalition, further studies abroad, taking up a senior position in the 
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private sector, fatigue by top bureaucrats who joined the civil service from the first 

administration of President Lula, and so on) explained the relatively high turnover rate of 

top bureaucrats in the federal civil service of Brazil.  

The point needs to be made that the high turnover rate is in the DAS system, not among 

regular career civil servants, where there is relatively low turnover rate.  

One source of tension between the political leadership and top bureaucrats is that 

through the DAS system and commissioned positions, the former can appoint middle to 

junior officials on a discretionary basis.  The OECD rightly observed, “The fact that 

discretionary appointments can be made down to mid-level and even relatively low-level 

positions in the DAS system and in commissioned positions blurs the interface between 

the political and the administrative levels” (OECD, 2010: 31).  It went further to highlight 

the adverse implications for the public service as follows: 

Overall, the system hampers the growth of a professional cadre of non-political managers specialised 

in the public administration and loyal to the credo of public servants that could coexist with 

discretionary appointments for more political positions at the top levels.  There is no systematic 

system of appointments that provides a sound basis for choosing the most qualified and competent 

managers, and raises suspicions that potentially undermine trust in the professionalism and 

objectivity of the public administration (OECD, 2010: 31).   

 

7. Coordinating structures in government – enhancing the organisational 

capacity of the State 

One of the critical reform elements implemented under Lula’s presidency was to 

enhance the organisational capacity of the State.  Towards this end, ensuring greater 

coordination among ministries was vigorously pursued.  During Lula’s presidency, the 

office of the Chief of State to the president served as the superministry, although the 

Ministry of Planning, Budget and Management, and the Ministry of Finance played 

some coordinating role.  However, the Office of the Chief of Staff played a pre-eminent 

role.  The Chief of Staff was first among equal cabinet ministers.  The Office played a 

central role in driving key government programmes, including infrastructure 
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development.  Under President Lula, his Chief of Staff, Dilma Vana Rousseff (who is 

now the current president), was a defacto prime minister – the second most important in 

government after the president.  The Ministry of Finance and the Ministry of Planning, 

Budget and Management also played some coordinating role.  The Chief of Staff does 

not have its own staff, but it has 5,000 positions filled by staff seconded from ministries 

and government agencies.  It has 14 Secretaries (DG level), reflecting its influence in 

government.  

Under Rousseff’s presidency, there are no clear cut superministry.  Coordination of 

government programmes and activities are diffused among these three organisations: 

the Office of the Chief of Staff; the Ministry of Planning, Budget and Management; and 

the Ministry of Finance (with 27,000 career positions). 

One interesting aspect of the government of Brazil is that the Ministry of Planning, 

Budget and Management, and not Ministry of Finance, is responsible for the national 

budget and allocation of funds.  Also, the Ministry of Planning, Budget and Management 

is responsible for human resource management – recruitment, discipline, and so on.  In 

addition, it is responsible for IT, procurement, contracts, and professionalisation of the 

federal civil service.  These roles give the ministry critical leverage in coordinating 

government policies and programmes, although it is observed that the Ministry of 

Planning, Budget and Management did not maximise these roles to assert more 

influence in government.  It was observed that the Minister of Planning has the 

instruments but not the power.  It seems that the Ministry of Finance is the junior partner 

among these three coordinating structures of the federal government.  However, during 

Cardoso’s presidency and the recent global economic crisis that began in 2008, the 

Ministry of Finance played a central coordinating role.  
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8. Building and Strengthening of democratic institutions 

8.1. Participatory processes and structures 

As noted in the preceding section, democratisation and the professionalisation of the 

bureaucracy took place simultaneously.  With respect to the former, building and 

strengthening democratic institutions to enhance the capacity of the State were part of 

the major reform agenda implemented, especially from the early 2000s.  In this report, 

focus will be on a few of such governance reforms that complement the 

professionalisation of the civil service.  

To strengthen democratic institutions, a wide array of participatory processes and 

institutions were established at all levels of government (federal, states and 

municipalities).  By law, municipalities are required to establish Local Policy Councils 

composed of representatives of government and civil society organisations 

(CSOs).  Currently, each municipality has about 20 policy councils.  These policy 

councils’ decisions influence public policies by municipalities.  Mechanisms are put in 

place to ensure compliance.  As an example, in the health sector, the establishment of 

an inclusive Health Policy Council is a requirement for municipalities to receive a health 

grant from the federal government.  

At the federal level, there is a range of participatory processes and institutions, where 

the federal government and non-state actors work together and discuss public 

policy.  There are six types of consultative mechanisms, including meetings, 31 councils 

(with about 21,000 people participating), conferences, public hearings and the 

Ombudsman.  Most of these are “hearings rather than deliberative mechanisms”, 

according to a top official of the Ministry of Environmental Affairs. 

Among the councils is the Economic and Social Development Council established in 

2003, with representation drawn from government, labour, and civil society 

organisations (CSOs).  Members are invited in their individual capacities and not as 

representatives of organised groups.  Its decisions are not binding on government as it 
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is an advisory council.  Be that as it may, the council played a critical role during the 

global economic council that had adverse effects on Brazil, as it helped to craft a 

national development agenda in response to the economic crisis.   

One of the major problems of these participatory mechanisms is that there is no 

coordination among them.  Because of that, they lead to fragmentations.  

 

8.2. Promotion and institutionalisation of mechanisms for transparency 

The reorganisation of the State, which has resulted in the professionalisation of the civil 

service and the democratisation process, has entailed the need to promote 

transparency in the public sector in general and in the civil service in 

particular.  Towards this end, a number of laws have been enacted, and institutions 

such as the Comptroller-General’s Office (CGU) have been established.  The CGU was 

established 15 years ago as the internal audit and anti-corruption agency of the federal 

government, with 2,689 civil servants.  Its main functions are as follows: 

• Prevention measures and promotion of transparency. 

• Audit Actions (internal audit control).  

• Disciplinary actions against erring civil servants and companies that have 

corrupted government officials.  

• Ombudsman functions. 

The CGU carries out three types of audits, namely annual audit of accounts; program 

audits by priorities – efficiency and effectiveness; and random selection of municipalities 

for audit. 

The main corruption prevention measures undertaken by the CGU are as follows: 

• Increased Transparency. 

• Incentive to public oversight. 

• Management Strengthening. 
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• Education for Ethics and Citizenship. 

• Public Spending Observatory. 

• Private Companies Integrity. 

• Implementation of International Conventions Against Corruption.  

•  Improved Legal Framework. 

The CGU undertakes the following forms of audits:  

• Annual Account Audits (it presents the audited account to 

Congress/Parliament). 

• Programme Audits: 

o By priorities (including their efficiency and effectiveness).  The aim 

of this type of audit is to evaluate the execution of public 

programmes.  It considers whether the money has really reached 

the targets and whether the object was really well executed.  The 

CGU has to go to the site/community where the programme was 

executed to check and inspect if the money expended on the 

programme was well spent and if the programme has benefited the 

targeted group or community.  

o By random selection of municipalities (this audit is as above, but 

because the CGU cannot evaluate all programmes or the 5,564 

municipalities, it randomly selects municipalities for thorough 

audits). 

• Investigative and Special Audits. 

• Joint Operations with Federal Police (these happen if in the course of a 

normal audit, the CGU feels that a crime has been committed by the 

organisation being investigated; it then calls in the police to be part of the 

investigation). 

A number of agencies follow up the results of CGU’s audits, namely (a) Ministries and 

Managers, Federal Courts of Accounts, and Senate Chambers of Deputies; (b) Police, 
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Office of the Public Prosecutor, Auditor-General; and (c) Disciplinary Board.  All of these 

follow-ups have led to the outcomes captured in Figure 1.  
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Figure 1: Follow up of the results of the Audits and their Outcomes 

Source: CGU (2013) 

Even NGOs that receive grants but do not use them for the intended purposes are 

blacklisted and listed on the Transparency Portal.  

As a result of the activities of the CGU, 4,000 civil servants have been dismissed since 

2004 due to corruption; 2,613 companies have been barred from undertaking 

government contracts; and another 2,000 companies have been temporarily suspended 

in the same period, either due to corruption or failure to implement contracts.  And the 

number of public servants convicted for corruption increased by 113%.  One interesting 

aspect of this is that dismissed public servants or those convicted cannot secure future 

government employment or contracts.  In like manner, the blacklisted companies cannot 

secure future government contracts.  Their names and profiles are in the Transparency 

Portal that is accessible to all branches and levels of government, as well as to 
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members of the public.  The portal is run and maintained by the CGU.  This has greatly 

improved transparency in Brazil. 

To highlight the degree of transparency in the civil service of Brazil, the salary of 

individual public servants, as well as all information related to them, are uploaded on the 

Transparency Portal and can be accessed by members of the public.  As an example, 

the name of public servants staying in government apartments can be found on the 

portal.  One advantage of this, according to a senior CGU official, is that the portal 

enables the state and citizens to undertake lifestyle audits of not only civil servants but 

also public officials in general.  As he puts it, if a citizen sees that his/her neighbour who 

is a civil servant has a number of cars and is living a luxurious lifestyle, that citizen can 

easily go to the transparency portal on the government website and check the salary of 

the individual civil servant.  Moreover, if he/she finds out that the lifestyle of his/her civil 

servant neighbour is above his/her salary, the citizen can contact the CGU to launch an 

official investigation.  

Also, in furtherance of transparency, bids for contracts at all levels of government are 

done on the Internet; this, they call electronic bidding.  Electronic bidding for all 

government procurements has increased from 69% in 2007 to 92% in 2012.  Again, 

members of the public can access the information.  Public access to information 

enables citizens to know which contract has been awarded, and for which project.  This 

enables them to monitor the implementation of government projects and 

programmes.  Furthermore, this public access to bidding information enables losing 

bidders to easily obtain the relevant information to challenge the results of a bid.  One 

would expect that electronic bidding would disadvantage SMMEs.  However, on the 

contrary participation of SMMEs in bidding for government contracts/procurements has 

increased from 57% in 2007 to 75% in 2012 due to electronic bidding.  Moreover, 

electronic bidding enabled the government to save about $4 billion dollars in its first 

year of operation.  Other advantages of electronic bidding in Brazil are as follows: 

• It has increased competitiveness. 

• It simplified the procurement process. 
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• It increased transparency, and in real time.  

• It lowers operational cost for both government and business owners.  

As one official of the Ministry of Planning, Budget and Management puts it, “the primary 

reason for the promotion of transparency is not about corruption, but about 

strengthening state capacity and management”.  Transparency, she observed, 

increases the quality of public service provisions and also leads to efficiency of the 

State. 

  

9. Lessons  from Brazil for other emerging countries 

The Brazilian experience of the public service and administration offers some valuable 

lessons for other emerging economies such as South Africa.  One such important 

lesson is the professionalisation of the public service, which was institutionalised as 

from the 2000s.  This has been instrumental to enhancing the capacity of the Brazilian 

state.  The remainder of this section highlights the key features of public administration 

that have been central to its professionalisation, which have engendered a competent, 

capable and professional bureaucracy.  

Recruitment of career public servants: Open, transparent and competitive 
entrance examination  

As part of the reforms to build a professional, competent and capable public service, 

recruitment of career public servants is through passing an open, competitive entrance 

examination.  Therefore, every career civil servant enters at the entry level.  

However, appointments of the DAS positions (most senior and top managers) and 

commissioned officers are done through discretionary processes.  This enables political 

leaders and administrative officials to appointment managers of their 

choice.  Appointments into the DAS and commissioned positions are opened to 

outsiders. However, in reality, most of these positions are filled by career civil servants, 

and not by outsiders.  Additionally, some ministries, especially Finance, Planning, and 

Foreign Affairs appoint only technocrats.  Currently, of the 1 million federal civil 
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servants, only 6,000 are appointed from outside the public service, partly because of the 

requirement that a certain percentage of those appointed to the DAS and commissioned 

positions must come from within the civil service.  Also, there is a trend towards 

appointment of technocrats rather made appointments into these positions based on 

political considerations.  

It is noteworthy that discretionary appointments have the potential to undermine 

professionalism of the public service as well as generate tension between public leaders 

and top bureaucrats. 

Predictable career path for civil servants 

Brazilian bureaucrats have predictable career paths.  They are appointed on a 

permanent basis and have security of tenure.  Once appointed, they can hardly be 

dismissed unless for serious offences.  Nonetheless, unlike the classical developmental 

states of East Asia, Brazil does not have a culture of seconding public servants to the 

private sector as part of their career trajectory.  Promotion is based on seniority, 

meaning that moving up the ladder within one’s job category is based on seniority, and 

such positions are not advertised and are not open to outsiders.  

However, criteria for promotion are unclear since everybody is promoted at the end of 

the day.  This could serve as a disincentive for performance.  Engendering a 

transparent performance system is one of the key challenges that currently faces 

Brazil’s public administration.  This is a pitfall that would-be late developers have to 

avoid.  

Prestigious public service 

To a large degree, Brazil has been able to create a prestige-laden 

bureaucracy.  Federal public servants, especially the administrative leadership, are well 

respected in society.  As a consequence, civil service jobs are the jobs of choice for 

university graduates.  This has been achieved through the competitive entry 

examination that enables the government to attract the best and brightest into the civil 

service.  Furthermore, entry level positions attract relatively higher salaries than in the 
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private sector.  Currently, graduates are taken up at lower level positions in the civil 

service because of this as well as because of the security of tenure and a good pension 

that they will command. 

Highly qualified public servants 

One area that countries such as South Africa need to draw a lesson from Brazil is to 

ensure that their public servants are well qualified.  In 2011, 50.5% of federal civil 

servants had a four-year university degree.  Increasingly, a number of federal civil 

servants, especially senior and top managers, are obtaining master’s degrees and 

doctorates.  The majority of the administrative leadership at the federal level have 

higher degrees and are therefore well qualified.  One of the consequences of this is that 

the number of support staff is diminishing because of the adoption of information and 

communications technology (ICT) and the appointments of more qualified civil servants. 

Political – Administrative Interface 

This is another area that late developers need to draw a lesson from Brazil.  As 

Chalmers Johnson noted, a political climate where political leaders reigned while 

administrative leaders ruled is crucial in a developmental state context.  This, among 

others, means that political leaders have to set the broad development agenda while 

insulating the administrative leaders to devise the right policy tools to achieve the set 

goals.  To achieve this, bureaucrats, especially those at senior and top management 

positions have to buy in to the development agenda of political leaders as well as 

understand the political environment.  A “shared project” between both sets of leaders is 

therefore crucial for development success.  Brazil has been able to achieve this to a 

degree since the Lula administration.  This was initially through the appointment of 

those from social movements and labour party background into senior and top 

management positions.  This common background was indispensable in creating a 

shared project.  However, as part of the continued reform of the bureaucracy, currently, 

most senior and top management positions in the bureaucracy are occupied by career 

bureaucrats in spite of the fact that political leaders are free to appoint anybody of their 
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choice.  Ministers and agency heads are electing to appoint technocrats with experience 

to senior and top management positions.  

There are occasional tensions between ministers and administrative leaders, which in 

some cases have resulted in the administrative head resigning or being 

dismissed.  Some of the tensions are around policy.  However, the tensions are not 

widespread. 

To be sure, the tensions were more common during the first administration of President 

Lula.  While ministers and the administrative leaderships of ministries had a shared 

development project, this did not on occasion stop tensions arising, some of which were 

around the approach to achieve the development vision.  Also, the common background 

of struggle did not eliminate conflicts between ministers and senior bureaucrats 

because, at times, they somewhat conflate their common struggle background, which 

made them equal to their official positions in government, which placed ministers above 

top bureaucrats.  Notwithstanding these, the tensions have not resulted in a high 

turnover of senior and top bureaucrats. 

Embedding the State in society 

The democratisation in Brazil has entailed the building and strengthening of democratic 

institutions.  As a result, a variety of participation processes and institutions have been 

established to enable citizens to participate in the development process.  At the local 

level, most of the policy councils are institutionalised as they are established by 

law.  However, at the federal level, most of the participatory processes and structures 

are ad hoc and are therefore not institutionalised.  This is a problem that late developers 

need to avoid if they are to create a shared project between the State and non-state 

actors.  In general, the participatory processes and institutions have contributed to the 

legitimatisation of the development agenda in Brazil, especially at the municipal level.  

Superministry 

It can safely be concluded that currently Brazil does not have one superministry but a 

number of superministries.  During Lula’s presidency, the Office of the Chief of Staff to 
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the president served at the superministry.  Nonetheless, this is no longer the case 

as three organisations, namely (a) Office of the Chief of Staff to the President; (b) The 

Ministry of Planning, Budget and Management; and (c) The Ministry of Finance serve as 

superministries.  
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Appendix 1 

List of Institutions Visited 

 

Name  Position Institution 

1. Ambassador 
Mphakama Mbete 

Ambassador  South African Embassy: Brazil 

2. Mr Pule Lipholo 1st Secretary South African Embassy: Brazil 
 

3. Dr Francisco Gaetani Vice-Minister/Executive 
Secretary 

Ministry of the Environment 
 

4. Ambassador Gonçalo 
Mourão 

Director-General Rio Branco Institute 

5. Minister Sergio 
Azevedo 

Deputy Director-General Rio Branco Institute 
 

6. Minister Rodrigo de 
Azeredo Santos 

Coordinator-General 
Education 

Rio Branco Institute 

7. Dr Roberto Nogueira Researcher  Institute for Applied Economic 
Research (IPEA) 

8. Dr Roberto Pires Researcher Institute for Applied Economic 
Research (IPEA) 

9. Ms Rovane Battaglin 
Schwengber 

Associate Researcher International Centre for Policies 
for inclusive growth (IPC-IG) 
 

10. Mr Pedro Lara de 
Arruda 

Research Associate International Centre for Policies 
for inclusive growth (IPC-IG) 
 

11. Ms Angela Nascimento Secretary of Affirmative 
Actions 

Secretariat for Policies to 
Promote Racial Equality 
(SEPPIR)  

12. Mr Luiz Barcelos Coordinator Secretaria de Politicas de 
Promoção da Igualdade Racial 
(SEPPIR) 
Secretariat for Policies to 
Promote Racial Equality  
 

13. Mr Alexandro Pinto Evaluation Director Ministry of Social Development 
and Fight Against Hunger 

14. Mr Paulo de Martino 
Jannuzzi 

Secretary for Evaluation 
and Information 
Management 

Ministry of Social Development 
and Fight Against Hunger 

15. Mr Carlos Higino 
Ribeiro de Alencar 

Vice-Minister of the Office 
of the Comptroller-
General 

The Office of the Comptroller-
General 
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16. Dr Sergio Nogueria 
Seabra 

Secretary of Corruption  
Prevention and Strategic 
Information (CGU) 

The Office of the Comptroller-
General 
 

17. Ms Roberta Solis 
Ribeiro 

Chief International Affairs 
Advisor 

The Office of the Comptroller-
General 
 

18. Ms Loreni F. Foresti Secretary Ministry of Planning, Budget 
and Management 
 

19. Ms Aline Zera Soares Secretariat of Logistics 
and Information 
Technology (SLTI) 

Ministry of Planning, Budgeting 
and Management 

20. Ms Fernada Lobato Secretariat of Logistics 
and Information 
Technology (SLTI) 

Ministry of Planning, Budgeting 
and Management 

21. Mr Mauro Forlan Secretariat of Logistics 
and Information 
Technology (SLTI) 

Ministry of Planning, Budgeting 
and Management 

22. Ms Debora Reis José Secretariat of Logistics 
and Information 
Technology (SLTI) 

Ministry of Planning, Budgeting 
and Management 

23. Mr Antonio Aguiar Secretariat of Logistics 
and Information 
Technology (SLTI) 

Ministry of Planning, Budgeting 
and Management 

24. MD Alexandre Kalil Director-Directorate of 
development and 
Institutional Performance 
 
Secretariat of Public 
Management  

Ministry of Planning, Budgeting 
and Management 

25. Mr Jorge Chediek Resident Coordinator 
System of The United 
Nations – Brazil 

UNDP – Brazil  

26. Mr Daniel Augusto 
Furst Gonçalves 

South-South Cooperation 
Specialist  

UNDP – Brazil  

27. Ms Juliana Wenceslau Monitoring and 
Evaluation Officer (UNDP 
Brazil Hostess) 

UNDP – Brazil 

28. Mr Pedro Veloso  ABC – Ministry of Foreign 
Affairs 

29. Ms Mônica Borges Translator  Contracted out by UNDP – 
Brazil  

30. Mr José Guilherme Translator Contracted out by UNDP – 
Brazil 
 

 


