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“The Brazilian nation should
feel emotion 1in facing the
drama of education in this

country.®

Col. Sérgio Pasquali, former
General Secretary of the
Ministry of Education and

Culture

(who felt this emotion himself)
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ABSTRACT

THE SUBJECT. This thesis 1lies in the field of public
policy and 1ts purpose is to interpret the decision-making
process of education funding by the Brazilian federal
government during the period 1964-84. The descriptive
approach 1is meant to leave room for original information
on a recent aspect of the educational issue in Brazil.

THE MAIN ARGUMENT. As from the mid-fifties the impetus of
the country's industrial economy raised the standard of
development as the leit motiv of policy-making.
Traditional, 1liberal views of public responsibilities in
education services on the grounds of humanistic and

democratic values were increasingly replaced by
considerations of education as an investment for economic
development. The economic approach to education was to be

central to the decisions on finance allocation to
education and implied a preliminary attention to the

rationalization of education administration. The 1964
authoritarian regime implemented this policy by
concentrating the decision—making process in the

bureaucracy, since the nature of education funding was
seen as a technical matter.

THE CONTENTS. The thesls scans some aspects of the
federal bureaucracy's historical background on which the
policy stepped (and eventually stumbled)> and the origins
of policies on education funding. Two crucial elements of
the decision—making process are then investigated: the
stance of the military towards education and the reflexion
of the expansion and crisis of the Brazilian economy on
the provision of tax finance to education. At its height,
the research goes into several vital decisions for the
education funding to find out how they were actually made
and on which reasons they were based, whether giving or
denying education a special budgetary treatment. Finally,
a look at  the poor results of planning and ration-
alization in relevant points of the policies unveils the
importance of some cultural and social components of the
organizations involved.

THE CONCLUSIONS. The thesis concludes that, as far as
Brazilian experience suggests, the economic justification
for funding education and rationalizing its spending 1is
fragile and of 1little effect, since the allocation of
public resources proves to be a political not a technical
process, The cause 1loses rather than gains as the
decisions are entrusted to economic bodies.



TABLE OF CONTENTS

List of Tables......'vuvuvu.n et e e e

ccccc

INTRODUCTION. ....... e e e s e e
INT. 1. The subject and its relevance......... v,
INT. 2. The stucture of the chapters...............
INT. 3. Some Caveats. .. vttt inerieesan
INT. 4. A first introductive excursus: the
institutional framework of the Brazilian
education system. ... ... i i i i
INT. 4 Constitutional aspects............ .. ...,
INT. 4. 2. Other administrative aspects.............
INT.5. A second introductive excursus: a panorama

CHAPTER ONE:

.
.
F' S
:

of the federal public expenditure on

education in Brazil.......... .. o0

.....

DETERMINANT ELEMENTS FROM THE PAST...

From the Jesuit era to the Pombal's reforms..

A scene from the XIXth Century..........

The nationalist and liberal ideals

of the 1920'......¢c¢vvev v e et e e

The Vargas legacy...........c000n e

. 1.

. 2.

uuuuu

-----

The expansion of the federal government

structure. ... v i v i e et e e

The role of the Administrative Department

of the Public Service (DASP).......

ccccc

12

14

14

23
25

26
27
30

33

42

43

50

56

62

63

69



1.5. The federalization of higher education
institutions.......... .. .o i e

CHAPTER TWO: THE FORMATION OF THE POLICIES
ON EDUCATION FUNDING........ e .

2.1, The 1964 regime and its political strategy...
2,.1.1., The regime, from 1964 to 1984

(an interpretive outline). . ... ..o v v v p. 79
2.1.2. The political and administrative strategy..

2.2. The genesis of the policies on education
funding....... oo e e .
The approach until the early sixties.......
The 1966-73 key—-period....... ...
The external influence........ .o
3. 1. The Brazil-USA early links for economic

[N TR \C I S T \V

development........... R
Theoretical influential trends...........
The 1961-63 inter—American conferences...
The MEC—USAID agreementsS....... ..o oeuuun
Assessing the influence of the MEC-USAIDs

Significant influence from other agencies

OSSN VI VI )
L R S

2.3. From the humanistic to economic approach:

the change..... et e e e e e e .

2.4. The rationality of planning and expenditure

on education ... .. i et e N

2,5, Conclusions....... et e e e e e e e e e e

B

v T

74

78

79

94

99
99
103
113

113
114
119
122
127
128

130

138

150



CHAPTER THREE: THE MILITARY AND EDUCATION:
AN INCIDENTAL INVOLVEMENT......... 00000,

3. 2.
3. 2.

3. 2.

Marks of origin:

security.......... ...
Antecedents............
Features of the early r
The main system of cont
DSI's and the ASI's..

Subsequent developments

“Interventions"..........

the standpoint of state

epression...........
rol: the SNI, the

....................

....................

The "mission" of Gen. Meira Mattos:

origins and features...

The "mission" of Gen. Melira Mattos:

the end and results..

3.2.3. Other aspects of the mi

W W w W

3. 4.
3. 4.

3.
. 3.
. 3.

Concessions and

The expansion of higher
Attempts at dialogue...

Roots and links..........

--------------------

litary presence

attempts at dialogue.........

education........ ..

oooooooooooooooooooo

.3.3. Ministers of education and the era of
liberalization........

oooooooooooooooooooo

The men of the Army education system.......
3.4.2. Has ESG interferred with MEC?..............

Conclusions. ....viviveuan

CHAPTER FOUR: FROM THE DEVELOPMENTALIST STATE

TO THE EDUCATION FUND

I NGO LK BT RN I U I I R I D

162

152
183
159

172
175

177
177
182
188
192
193
201
207
213
213

221

225

228



4.1, A general view of the government financial

o o 1= =
4.1.1. The Brazilian public deficit:

the crisis' fulcrum ........ v

4,1.2. The main process behind the deficit........

4.2 The Treasury Budget: a narrowing space for
education . ... i i i i i i i e i e
4.2.1. The federal Treasury and the aftermath of
the expansion of state economic activity.
4.2.1. 1., The organizational instruments of the
expansion. . ... i i i i i i e e i e e
2.1.2. Consequences for the Treasury............

4,2.2., Specific consequences on MEC's budget......
4. 3. Expansion, deficit and authoritarianism......

4.4, Conclusions. ... s e s e e

CHAPTER FIVE: THE STRUGGLE FOR FINANCE FOR
EDUCATION. . . i vt it i v it veaa o NN

5.1. The vicissitudes of earmarked financial
sources for education ....... B A
5.1.1. The early period, 1864-73........ e
5.1. 1.1, The Saldrio-Educag8o: origins and
development....... P A e
5.1.1.2. Lotteries' proceeds, loans, contributions
to MOBRAL, percentages of FPE/FPM.......

5.1.2. The changes in 1974-76...... ..t
5.1.2.1. A blow to the Saldrio—-Educa¢8&o...........
5.1.2.2. The cut down on proceeds from lotteries

with the creation of FAS......... .o
5.1.2.3. Changes in the FPE/FPM. ... .. ... v

228

228

230

240

241

242

247

251

256

264

267

269
269

269

277

285

286

289
295



5.1.3. The moves related with the financial
Lo ol 1= =
5.1.3. 1. Loans for dollars...... .oy
5.1.3.2., The turning against extra-budgetary
SOUINCES. v v v v v v v sttt ettt o e e e
5.1.3.3. The FINSOCIAL.......... ..., e

5.1.3. 4, General results......... e i e e e .

5.2, The issue of "minimum percentages" for
education..... e e e e R
Constitutional provisions versus figures...
Congress and the education budgets..... e
The bills of Senator Calmon............c...

[NSIE \C TR S B \V ]

g g o O
= S T \V I

The regulations of the Constitutional

Amendment 24. ... e e

Other conflicts in time of financial crisis..
3. 1. The "Portella affair®. .. vty
.2. The "Ludwig affair"”........ ity

[V

5.4. The 1980-85 industrial actions by federal

university staff......... e N

-

. 1. Antecedents and causes.......... e e e e

S

. 2. Developments. .. .... ittty o

5.5, Conclusions. .. ...ttt e e e e

CHAPTER SIX: SHORTCOMINGS OF THE RATIONAL APPROACH

6. 1. Education planning versus expenditure on

universities.. ... . oo e e e e

6. 2. Expenditure on personnel: rationalization

versus patrimonial conceptions of the

TOPTD

295
295

298
301
303

306
307
316
321

329

336

338
345

358
360
370

377

381

381



state. . .. . s s e e p. 395
6.2.1. Staffing law versus procedures............. p. 398
6.2.1.1, The pattern.. ... . .o p. 398
6.2.1.2, The early events....... ...y p. 403
6.2.1.3. The later events........ .. i iy p. 410
6.2.2., Controls versus practices in personnel

expenditure. ... . i i i i i e e e p. 413
6.2.3. Misguided effects of the administrative

reform .. . i i i i i e i s s i e p. 418
6. 3. The case of the university foundations....... p. 423
6. 4. The fate of the annual programme-budget...... p. 436

.4.1, The preparation of the annual budget....... p. 436

6. 4. 2. The discussions on the programme-budget

at SEPLAN. . ... ittt v p. 447
6.5. The case of the National Fund for the

Development of Education (FNDE>.......... p. 453
6.6, Conclusions. .. ... vttt p. 459
GENERAL CONCLUSIONS. . .. it i v et te it enean .« p. 461
SOURCESC LK I R I I LI I I I I R B I ) LN I A L ) L I I I I pl 471
— Bibliography.......... e et p. 472
— List of interviewees................ Ve p. 490



Table

Table

Table

Table

Table

Table

Table
Table

Table

Table

Table

Table

Table

Table

Table

10.

11

12

-

13.

14.

15.

LIST OF TABLES

Brazil: Supply of education per level of school,

1985,

Brazil: General profile of the allocation of
public federal funds to education, 1984/85

(percentages)

Brazil: The federal Treasury's expenditure on
education, 1964-84

Percentages of education in the total expenditure
of the Brazilian central government, 1970-84
Brazil: The expansion of higher education,

1960-84
Brazilian foreign accounts — some elements,
1956-84
Brazilian foreign debt, 1870-84 (some years)

The rise and crisis of Brazilian economy,

1964-84
Financial variables related to the rise and
crisis of Brazilan economy, 1964/84 <(average
of periods)

Brazil: Total finances under direct control of
the federal government, December 1984

Brazilian foreign debt: composition of principal
per liabilities, 1979, 1984 (percentages)

Brazil: Total state—-owned companies and other
decentralized agencies, 1984

Brazil: The federal Treasury's budget and net
expenditure on federal public services, 1977-84
(percentages) ,

Brazil: Ordinary appropriations from the federal
Treasury for capital and current expenditure,
personnel excepted, (0OCC> of the Ministry of
Education and Culture (MEC)>, 1970-84

Brazil: General figures of federal special



Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

Table

16.

17.

18.

20.

21.

22,

23.

24.

25.

26.

27.

28.

sources of finance for education as compared with
budget ordinary expenditure, 1970-84

Brazil: Federal taxes and special financial
sources for education. Per cent average of annual
changes, 1970-84

Brazil: Accomplishment of the constitutional
requirements for minimum expenditure on
education, 1830-84

érazil: Parliamentary activities related to
education, 1963-84

Brazil: Results of MEC's budgetary process, OCC,
1980-83

Brazil: Salary drop for the staff of university
autarquias, and its gap in relation to university
foundations, 1976-84

Brazil: Political movements of federal
university students, teachers and other civil
servants, December 1980-March 1985

Brazil: Some targets and results of federal
government's plans for education, 1965-80

Brazil: MEC's expenditure on personnel, 1970-84
Brazil: Upper units of MEC's organization
structure and per cent changes in the period
1970-84

Brazil: Shares of university autarquias and
foundations 1n the total federal wuniversity
system, 1981-84

Brazil: Gaps between the initial and final
position of MEC's annual budget, 18970-84

Brazil: The drop in MEC's planning activity on
federal finance for education, 1970-84
(percentages)

Brazil: Total revenue of the. National Fund for
the Development of Education (FNDE) compared with
MEC's total budget, 1969-84



INTRODUCTION

INT. 1., The subject and its relevance

This thesis is a study of the decision—making process in
education funding by the Brazilian federal government
during the period 1964-84. Although events, trends and
policies constitute the main object of the research, its
final rationale could lie behind the question: "how did
Brazilian government Justify its decisisons on the
financing of education?®. The political significance of
the question 1s especially pertinent in a developing
country where a pressing demand for education 1is found

against a context of euphoric economic investment.

Since the issue of financing of education has more
frequently been seen 1in 1its technical aspects than
identified with the justification of education itself,
political scientists have not occupied themselves so much
with the subject but have left it to economists. Meagre
reactions to that particular 1issue have come from
theoretical concepts of education, in its sharp turn from
the liberal, innovative optimism in the first decades of
this century, particularly under Dewey's 1deas on the
socially fransformative role of school, to the bitter
Marxist critique of the school's function of reproducing

class structure and capitalist values, in the seventies.

Suppositions in the early sixties about the key role of
self-developed human resources to explain increases 1in
national output over the expected result of the classical
production factors <(physical capital, manpower and land>

triggered the 1interest of economists 1in education and



produced intensive literature on what appeared to be a new

vein of scientific knowledge. From the main theory on
education as a capital investment, studies were developed
on rates of return and cost-benefit analysis, manpower

forecast techniques and specific methods and problems of
the financing of education. In spite of controversies
over basic issues, the "economics of education”
consolidated and began to be wused by government advisers

and international planning agencies.

When this influx came to the field of policy-making and
other professionals in governmental bureaucracies and
politicians became involved, a certain practical approach
to the financing of education was formed an passed on to
broader circles interested in the mat.:ter. Education
gained a new status among government programmes as an
investment - rather than expenditure — in the economic
development and from there on a main justification for
spending on education was defined; education began to be
pPlanned under economic techniques; a major concern with

the rationalization of schools operation and output

originated reforms (after all, education appeared too
important to indulge itself in unprofitable
expenditure. ..>. In many developing countries, including
Brazil, this "economic approach” came to prevail over
other, often humanistic views.

Nevertheless, an 1ill-disguised discrepancy is undeniable
between the theoretical importance of education for
development — relevant rates of return to education are
worked out by economists — and the experience of clumsy

implementations of policies inspired Dby that economic
approach to education. The thesis is chiefly interested
in this point. It is illustrated by the following
quotations from two eminent economists of education who

have published a great deal on the subject. The texts



also opportunely convey complementary information to this

section.

George Psacharopoulos, reviewing the evidences and
objections to the theory of human resources in a recent,
outstanding article, assesses confidently that:
“There 1s widespread evidence that an individual's earnings
increase with each extra year of schooling. The explanation of
human capital theory is that education makes the individual more
productive not only 1in the market place but also in the
household. (..) .
Estimates on the returns to education are now available for over
sixty countries. Table 1 gives a regional summary and raisés
several noteworthy points.
The social returns to education in developing countries
are at least as high as as any reasonable measure of the
opportunity cost of a capital or a social discount rate.
In other words, investmment in people may be more
conductive to economic growth than investment in machines.
Rates of return are higher in primary education, followed
by secondary education and then university levels. For
primary education, unit costs are small relative to the
extra lifetime income or productivify associated with
literacy. For university education the opposite is true,
The same diminishing returns apply across countries: the
more developed the country, the lower the returns to
education at all levels. The high returns to education in
low-income countries must be attributed to their relative
scarcity of human capital.
Private returns are higher than social returns at all
levels — a result of the public subsidization of education
in most countries. The discrepancy between private and
social returns is greatest at university level — which

raises issues of of equity as well as of how educational



expansion shoud be financed".'

Professor Mark Blaug, for two decades one of the
enthusiastic pioneers of the economics of education and
the implications of the theory of human resources to
government policy-making in the area, recently confessed
his revisionist position.® A decade ago, he had stated:
"The golden days of the economics of education are over. 1In the
1850's and 1960's, economists were thick on the ground in every
ministry of education in every capital of Asia, Africa and Latin
America. (..) .
To be an economist interested in education in the 1970's is not
quite so easy. The streets of Calcutta, Karachi, Cairo, Accra,
Bogot4 and Buenos Aires are filled with unemployed university
graduates, even as the civil services in these countries are
overstocked with graduates, In Africa the so-called ‘school
leaver problem’, which only ten years ago referred exclusively
to unemployed leavers from ‘primary’ schools, now designates the
unemployed products of secondary as well as higher education
schools. In the famous Addis Ababa Conference of 1961, African
Ministers of Eduction looked forward éonfidently to universal
primary education by 1980. 1980 is only one year away and yet
in more than half of the forty six countries in tropical Africa
it is now perfectly obvious that universal primary education
will not be achieved even by the year 2000. Everywhere there is
deep dissatisfaction with the quality of education. ¢ ..) Ivan
Illch'e books appear to be addressed to audiences in advanced
countries and yet his thoroughly subversive 1ideas of ‘de-

schooling' have not fallen entirely on deaf ears in developing

1, Psacharopoulos, 6, "Education and Development, a Review", Rasearch Qbserver, 3, n,!
(January 1988), p, 101,

2, Blaug, M, The Economics of Education and the Education of an Economist, Aldershot,
Edward Elgar, 1987, p,vii,



countries, "=

Noting the fact that the situation described by Professor
Blaug for Africa 1s surprisingly the same as that 1in
Brazil, including for the 1980 targets for universal
primary education, accorded in the 1961 Inter-American
Conference of Punta del Este, and that Dr Psacharopoulos
includes rates of return and other figures for Brazil in
his article <(Tables 7, 8 and Appendix), the distance
between the human capital theory and the policles to

implement it raises some remarks.

Given the difference of thelr source of evidence, the two
assessments are not contradictory (it would always be
poseible for Psacharopoulos to argue that the rates are
those in spite of gloomy results of policies, which even
suggests that they would be higher if correct policies had
been introduced). However, their contrast in exactly the
relevant details (developing countries, elementary and
higher education, etc.), leaves us with some questions.
If recent facts have militatévagainst current statistics,
the latter could not subsist “in the long term. What would
effectively bridge the gap in the case of attempts to use
Psacharopoulos' conclusions in the policy-making process?
There must be something else to question about the odd
results of education plans based on the economic approach
in developing countries <(where else were they applied?)
other than the simple reason that technological change and
its 1implication for market demand for skills are too
elusive to predict; granted the obsolescence of manpower
forecast methods, there still remains a great deal of
disillusion with the outcomes of the education-development

policies. Besides, leaving aside the references to the

P
3, B}ft? M. "The Economics of Education in Developing Countries: Current Trends and
r

New P{»i ities®, Imm_ﬂg_tld_ﬁu_aﬂ@y_, January 1979, pp,73-4,

4

]



two quoted positions, 1f the returns to education are so
unquestionable, why are complaints from schools or
teachers and governments against each other over finances
for education so frequent everywhere? After all, what is
wrong with the implementation of policies based in the
"economic approach"? Should not the political issue of
the allocation of public funds play a decisive role in the

answer to these questions?

Incidently, one fact suggests how distant academic studies
on economics of education are from the formulation and
implementation of policies on the financing of education.
In spite of the fact that economic crises have been
frequently affecting developing countries in their
dependency on international markets — Brazil 1is a good
example — literature on the financincing of education in

this determinant context is extremely rare.®

The author 1is confessedly suspicious of a dangerous gap
between policies arising from the concept of education as
a profitable investment and the disturbing methods of
their implementation and results. It seems that the study
of the financing of education at the 1level of public
policy analysis (thus 1involving the real context of
implementation)> requires the issue to be set at the level

of the decision-making process, as this thesis endeavours

4, Not a single article on this subject was found in the following major colletanea or
reviews on economics of education, totalling more than 150 works: Bowman, M, J, “The
Human Investment Revolution in Economic Thought®, 4 vol,39 (1966),
pp.111-38; Bowman, M, J, (ed) Ba3d1ngsLJJLJﬁqumusj_ﬂi_Edunijiﬂn, Paris, UNESCO, 1968
Blaug, M, (ed,) Economics of Education, 2 vol, Middlesex, Penguin, 1968/69;
Psacharopoulos, 6, (ed,) Economjcs of Education, Research and Studies, Washington, The
World Bank, 1980, Blaug, M, The Economics of Education and the Education of an
Economist, Aldershot, Edward Elgar, 1987,



to do. This immediately directs the researcher towards
the challenging complexity and richness of events and

introduces him into <crucial @political scenes where the

turning point of decision occurs. The difference that
unapparent facts, such as formalism, autonomous behaviour
of the bureaucracy, its internal bargains, and
circumventions of the law and plans, make to the

interpretation of policies and their results can only be
detected at the 1level of detail. s The analysis of the
decision-making process in this fashion 1is an essential
methodological feature of this thesis and involved the
author in difficult options such as that of renouncing
theoretical contributions, or risks such as that of

dispersion or over— extending descriptions.

In particular, the thesis's questioning of the conception
of education as investment and of the propriety of the
ensuing administrative strategy arises from the results of
the action of the Brazilian government in education over
two decades. Poor education results, chiefly of
elementary and secondary schools, contrasted with the
increase in Brazilian Gross National Product. Even among
the economically active population in industry,
educational achievements did not match gains in this
sector, leading to the suspicion that, after all, basic

and general education is only marginally necessary for

5 Typical facts, such as those mentioned, are pointed to as the main cause of the

poor outcomes of the Brazilian efforts in administrative planning durning the 1950°'s
and half the 1960" by Dr Robert Daland in: Brazilian Planning: Development, Politics
and Administration. Chapel Hill, The University of North Carolina Press, 1967. To his
interpretation of the phenomena, Dr Daland rely on Fred Riggs' theory of the
“prismatic" bureaucracy, (Riggs, F. Adninistratitt.il.in Developing Countries; The Theor.y.
of Prismatic Society. Boston, Houghton Mifflin, 1964), Interesting analysis in this

book stimulated the research of some subjects in Chapter Six of this thesis,



long—term eaconomic growth. ™ Figuras for the participation
of education in the total governmental investments during
the period 1964-85 (Section INT. 5) are incompatible with

the official stance on the importance of education.

However, the purpose of this research goes beyond its main
theme of the vicissitudes of the financing of Brazilian
education under the economic approach which prevailed
during the 1964-84 period. The original recovery of a
substantial selection of events, often from reports by
people directly involved in the decision—making process
and from unpublished government documents and financial
reports 1s a goal 1in 1itself, so far as 1t intends to
provide information to other researchers 1into the same
field who are available to further, necessary theoretical

developments.

Finally, the period and context in which the theme is
studied displays an interesting confluence of facts. When
the 1964 political change occurred, Brazil had had 1its
debut in the era of the modern planning for economic
development in the early fifties with the USA's technical
assistance ("Point IV Programme"). International co-
operation was still welcome, in the sixties, including for
education planning, when the 1967/68 internal military
movement inside the regime cast the country into a cycle
of authoritarianism which justified itself by means of
nationalist ideals of rapid development, otherwise a
solution for an acute social conflict. Then, the country

inherited a century-old educational gap and 45% of its

6, This point has been sharply raised in Brazil during the eighties; Salm, C, Escola e
Irabalho, §,Paulo, Brasiliense, 1980; interesting suggestions from the statistics of
the 1980 .Brazilian census in: Demo, P, "Educagfo, Cultura e Poder, Hipéteses sbbre a
Importdncia da Educagdo para o Desenvolvimento®, Bras{lia, mimeo, 1982,



population were between 5 and 24 years of age. The grim
educational situation 1in 1international comparisons shook
those ideals and a political motive boosted the
sponsorship of education by central economy planners,
whilst technical bureaucracy found a suitable milieu under
the political sauthoritarian rule. The association of
education with development fluctuated along the seventies
in the competition with economic programmes for finance,
until 1t was not possible for a country depending on oil
and financial markets to postpone the effects of the
international economic crises. Previous educational
investments and rationalizing policies by the bureaucracy

were then put under check.

Brazilian literature and academic tradition in the field
of public financing of education has not matured yet or
was 1interrupted in the early eighties, at 1least 1in
relation to its promi§§>ng economy-related branch.
Generally, lack of relYtable and regularly supplied
official information, particularly on the states and
municipios, has been the major shortcoming, hindering the
development of studies. Nevertheless, after being limited
to a half dozen authors during the fifties, publications
considerably increased between 1966 and 1978, taking up
the momentum and themes of the official policies.
Government-subsidized institutes of educational research
(such as the National Institute of Educational Studies,
INEP, and the Regional Centre of Educational Research, in
S8o Paulo) led the way during the first years of the

movement.

Two main 1lines of titles predominated: 1institutional
aspects of the organization and structure of the financing
of education, and the typical themes of the economics of

education {(general approaches and planning, cost and



productivity).” While 1in the former the best work has
come from authors somehow directly involved with
government organizations (so relying in personal sources),
in the latter some creative work has replaced translations
of foreign 1literature from the 1late sixtles <(further
information may be found at the end of Section 2.2.3.2).
The World Bank has produced some good quality reports,
often collecting or screening, by 1ts own means,
worthwhile financial information, otherwise difficult to
obtain at the necessary level of detail.® Of particular
note 1s a vacuum in original research into the political
aspects of the financing of education, the academic
interest stopping at the 1level of the politics of
education in general or specializing in higher education

politics.

"

INT. 2. The structure of the chapters

Following the authoritarian feature of the regime (1964-
84) and a 1long history of state centralization, the
federal bureaucracy — including dozens of universities and
technical schools — 1is the basic element which composes

the context for the decision-making process on financial

7. Although mention of particular works is out of scope, a book from a doctoral thesis
represents outstandingly the best syntesis at that moment: Pontes, H, Educacdo para o
Qesenvolvimento: Estude Critico da Administracfo Educacional no Brasil, §. Paulo,
Companhia Editora Nacional, 1969,

8, Mahar, D, J, and Dillinger, VW, R, Einancing State and Local Government in Brazil,
Recent Trends and [ssues, World Bank Staff Working Papers, n,612, Vashington, The World
Bank, 1983; The Vorld Bank, Brazil., Finance of Primary Education, A World Bank Country
Series, Washington, 1986; Psacharopoulos, G, Earnings and Education in Brazil:
Evidence from the 1980 Cansug, EDT Series, The World Bank, Washington, 1987,
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and educational matters. It is a normal setting of events

in the thesis.

After reviewing some active elements from the past
centuries in the cultural and organizational tissue of
this bureaucracy (Chapter One), the research continues on
the way in which the main policies on education funding
were formed between 1966 and 1870, breaking down
resistance and bringing hopes on effects of planning and
rationalization of expenditure <(Chapter Two). Then, two
elements are investigated as crucial components for the
development of events: first the stance of the military
towards education — their concerns and interventions — as
they held the political power during the period, and
secondly the repercussions of the expansion and crisis of
the Brazilian economy on the provision of tax finance to

education {(chapters Three and Four).

The research proceeds to its main course by studying four
series of vital events for education funding in order to
find out how decisions were actually made (Chapter Five).
They are presented under the common theme of the permanent
struggle for funds for education which was the real scene,
beyond official discourse and policies on the matter. The
two first sets of events refer to a tendency to give
education a special budgetary treatment, be it by creating
earmarked financial sources or instituting minimum
percentages of ordinary revenues for education. Non
completion or discontinuity in legally defined policies
are 1investigated. The two last groups of events took
place in the 1980-84 period when the effects of the
economic crisis turned narrow financial 1limits into
revealing conficts, involving the economy central planning
body and either educational authorities or wuniversity
staff.
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Finally, a view at the poor results of planning and
rationalization policies in facing cultural and social
components of the educational organizations shows the
decisive role of the non-technical elements, raising
doubts over the propriety of the bureaucracy's economic

approach to expenditure on education (Chapter Six).

INT. 3. Some caveats

Some caveats about the subject or the range of some

expressions must be borne in mind.

A preliminary point must be stated about the scope of this

thesis. Its focus 1s put on the process, not on the
results, of the financing of education. This is so in a
twofold sense. First, that the thesis is not stuctured to

show and explain the favourable or unfavourable picture of
the finance finally allocated to education; general
financial results are summarily presented in Section INT.
5 of this Introduction and assumed as a backgound datas,
the attention being concentrated on the decision—making
process which produced those results but is quite more
significant in its non-financial aspects. Second, the
educational achievements <(in terms of schooling or
literacy rates, education standards, etc) of the
government's disbursements during the period are not under
consideration and the same is to be said of judgements on
the adequacy or inadequacy of the sums actually spent in
relation to educational needs. These are substantial
questions which involve other fields besides politics and
public administration.

The research is limtted to the Brazilian federal
government funding, although this represented (1884)



approximately only 36% of the country's total public
expenditure on education, since most of the elementary and
secondary education systems are run by the states and

municipios.

It was not possible to avoid the fact that figures
présented on education budgets or expenditure include
cultural and sports programmes, owing to the structure of
federal organization and their close links with education.
Those programmes, however, did not reach 2% (1984) of the
total expenditure of the Ministry of Education and Culture
(MEC)> =, For similar reasons, science & technology
_programmes assoclated with education are not distinguished
as such; figures for education expenditure include all
research and post-graduation programmes of federal
universities and other MEC's agencies. Incidentally,
expenditure on higher education by MEC was (1984) as much
as five times all the rest of the federal investment in
science & technology, including the programmes of the
National Research Council (CNPq)».

INT. 4. A first introductive excursus: the institutional

framework of the Brazilian education system '°

The constitutional nucleus of education rights and

provisions about education supply survived the changes of

9, 6Given the large number of abbreviations in this thesis, it was found more practical
to explain each of them at its first appearance in every chapter than refer the reader
to a single list of abbreviations,

10, The content of this section (comprising sub-sections INT, 4,1 and 4,2) represents
the situation during the period under study (1964-84), However, most of legal and
administrative institutions actually extended further, no major changes having been
introduced by the 1988 Constitution,
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the last forty or fifty vyears, as opposed to the
organization of systems at the three levels of regular

education which were reformed by the last governments.
INT. 4.1, Constitutional aspects

The Brazilian Federal Constitution during the 1964-84
period set forth education as firstly and generally being
a right for all, to be given at home and school <(Art. 176).
Particularly, primary education (7-14 years) was stressed
as an obligation to all citizens. The provision of
education, however, was not as unambiguous. The constitu-
tional text did not indicate how this obligation would be
met by an adequate, accessible education, particularly in
primary schools. It said that education was to be
provided by both the state and private initiative, the
former being urged to mantaln schools at all level, the
primary ones being free. Despite extended discussions,
the members of the constitutional assembly, from 1946
onwards, did not menage to reconcile the right to
education by a guaranteed supply of the service with
liberty for private — mainly religious — education
organizations. Because of the strong lobby of these, it
was assumed that any other formulation would fall into a
totalitarian state solution. Yet, the other side of the
conflict was that the state was not compelled to have a
complete elementary school network and relied on private
organizations which at the present time account for 13% of

the total enrolment in primary schools.

Even so, a large proportion of the total financial onus
for primary education was not directly defrayed by the
state. The constitution <(Art.178) transferred this duty

to private firms which had to mantain free primary



education for employees and their children. They could
carry out the duty directly or pay a government-estimated
cost per pupil to private schools or to the government
itself. This last option, the Saldrio Educag¢éo,
instituted in 1964, will be studied in Section 5.2.1.1,.

Still according to the Constitution, education at the
secondary and higher levels in public schools was to be
free only for those unable to pay for it and, the gratuity
system would have +to be replaced by a scheme of
scholarships to be later reimbursed by the student. This
never came to practice and some attempts at its
implemention in higher education are related in Section
6. 1.

The organization and maintenance of education systems -—
primary, secondary and university institutions (Art.177) —
were the responsibility of the states which also drew the
basic organization of education in the municipios ''. All
this organizing activity, however, was subject to the so-
called "directives and bases of national education" which
was a specilal 1legal competence of the Federal Union
(Art. 82, XVII, q». To avoid the effects of strong
historical trends, a "subsidiary" role was left for the
Federal Union in the direct provision of education with
its own system. The actual profile of the provision of

education in Brazil is presented in Table 1, below.

11, According to Brazilian Public Law, the muwnicipio is the smallest of the three
adninistrative expressions of the state - the others are the states and the result of
their cohalision which is the Federal Union, Municlpios are created in the
Constitution of a state and, in the limits instituted in it, they have political and
administrative independency (elected Legislative and Executive powers), The same as
for the Federal Union and each state, each municipio is a different juridical person
("Brazil" is a juridical person only in International Public Law) responsible to state
and federal courts, These peculiarities made translation probably inappropriate,



Recalling an original feature in the nineteenth century,
the federal public system favours higher education and
technical secondary schools, which is more a tribute paid
to political pressures from élite or specific development-—
promoting policies than the accomplishment of 1its
constitutional supplementary role. Except for pre-

schools, the state systems provide for the greater part of

the total supply. Private initiative has become more
interested 1in preschool and universities, generally
attended by children or youth from upper classes. The

number of private schools stopped growing in the mid-
fifties although their enrolment has closely followed the

general increase in the supply.

TABLE 1, BRAZIL: SUPPLY OF EDUCATION PER LEVEL OF SCHOOL, 1985

TOTAL PERCENTAGES OF TOTAL ENROLMENT
ENROLMENT PUBLIC SCHOOLS PRIVATE
(1,000} Total Federal State Municipal  SCHOOLS
PRE-SCHOOLS 1,866,8 58.8 (2,8) (44,3) (52,9) 41,2
PRIMARY SCHOOLS 22,297,6 86,7 (0,5) (62,6) (39,9) 13,3
SECONDARY SCHOOLS 2,874, 5 59,0 (5.7) (86,8) (7,5) 41,0
UNIVERSITIES 1,436,3 39.8 (57,8) (25.3) (16,9) 60,2
TOTAL 28,475,2 79.7 (2,4) (63,5) (34, 1) 20,3

Source,  MEC/SG/SEINF/Servigo de Estatistica da Educagfo e Cultura, (Information
directly collected),

Political and economic factors from the late last century

determined the extension and quality of each system.



Generally, south-eastern and southern states had the best
systems and north—-eastern the more inadequate ones. The
northern and western states, which were more recently
established following south—-eastern models, had not

overcome their basic problems related to enormous

distances.
INT. 4.2. Other administrative aspects

As a consequence of some assumptions about the national
nature of educational matters and historical centralizing
trends (Chapter One>, the Federal Union ©prodigally
exercised the role of 1laying down the "directives and
bases of the national education" and thus set up a large,
legal and organizational apparatus. Besides, this
organizational structure grew considerably during the last
decades 1in order to plan and control not only the
development of the federal system but also the increase in

financial transfers to states and municipios.

In 1961, Law 4024 reorganized an almost century-old
institution and called it the Federal Education Council
(CFE)> which was placed at the top of all systems as far as
specific educational matters were concerned, enjoying a
privileged position in the first-rank federal body for
education, the Ministry of Education and Culture (MEC).'#
Law-by—-decree 464, of 11/2/69, introduced some changes in
CFE's attributions. It became more dependent on the major
government policies and MEC. It maintained, however, a

nationwide jurisdiction in order to define minimum
11, In 1985, just after the end of the period to which this thesis refers, a Ministry

of Culture was created and MEC became the Ministry of Education (the abreviation
remained the same),



curriculum contents at all levels, to inspect all schools,
to control i1its set-up and judge technical educational
matters 1in the 1last instance. CFE had an additional,
politically sensitive role, which concerned the annual
fees for all private higher education schools. The twenty
four members of CFE were appointed ad 1libitum by the
President of the Republic. In principle they were to
represent all the regions of the country, the levels of

education and both public and private school networks.

The federal education system was run by MEC. It comprised
in 1984 a set of central bodies, the so-called “Direct
Administration" (about 25 councils, secretariaté
administrative departments and other sections, plus a
representative office, Delegacia in each state), and more
than a hundred decentralized units: 48 universities and
isolated colleges, 21 secondary industrial schools, 33
secondary agricultural schools and 10 specialized agencies
for technical and financial fostering or foundations for
programmes such as student assistance, school material,
literacy and education for the disable. Making a 1large
"organizational chandelier" (whose growth is explained in
the thesis) these wunits had different administrative
regimes, greater or lesser degree of independency, all
subjected, however, to the authority of the Minister of
Education who was assisted and represented by specialized
secretariats for each area. The General Secretary co-
ordinated the activities of the ministry, as he was also

the head of its planning an financial system.

As an extension of its constitutional tasks of financially
and technically assisting the states in their educational
systems and acting in the implementation of the national
development plans, MEC increased 1its influence 1in the
relationship with the states, inasmuch as this trend was

favoured by the authoritarian and centralizing political



feature of the regime: the greater the financial
dependency towards the federal government, the greater

this influence of MEC on each state education authority.

The functional aspects of the federal system were largely
determined by the regime's administrative reform (1967
onwards) whose principles were extended to states and
municipios by the Institutional Act n2 8, of 2/4/69. The
essencials and consequences of this important reform are

studied in chapters Two and Seven.

As well as MEC, other ministries had some training schools
(police, diplomacy, public finance, etc); on the other
hand, regular education schools were sometimes granted by
funds from development programmes which were run outside
MEC. The federal educational structure also included
another system which followed specific rules beyond MEC's
Jurisdiction, that is, the military education system which

comprised secondary and higher education schools.

MEC's <central or decentralized wunits were Dbasically
maintained by the Federal Treasury and directly inscribed
in the Budget and, for these reasons, were subject to
ordinary federal financial <controls and regulations.
Decentralized units, particularly universities and
university hospitals, were also granted by other
ministries from both the Federal Treasury or other
sources. All decentralized units were legally allowed to
have their own financial sources, mainly from services and
fees. Such resources represented from 11% (technical

secondary schools) to 17% <(universities) of the total

expenditure of these wunits, except for two cases of
foundations enjoying special sources hence larger
proportions. Further details of the federal finances in

education are included in the next section (INT.5)>.



It was established by law that a "State Education Council"
had a position and functions corresponding to those of
CFE's at national level in relation to each state and its
municipios. A State Secretariat for Education was the
chief executive body for each state and a Municipal
Secretariat for Education for each municipio. For reasons
of administrative flexibility, most states and larger
municipios had their systems of primary and secondary
schools formally included in foundations which were run by
the education authorities themselves. State and municipal
universities were generally organized as decentralized

units.,

Education in the average states (S&c Paulo was far an
exception) had about two-thirds of their expenditure
covered by their own—-source revenues, the rest being
supplied by federal specific transfers, chiefly the
Saldrio—Educagdo and the earmarked shares of the State
Participation Fund <(FPE). Municipios were 1in a worse
position of dependency from both the federal and state

governments' transfers.

INT. 5. A second introductory excursus: a panorama of the
federal public expenditure on education in Brazil

Table 2 provides the basic figures (1984/85) to place the
specific area of the federal government expenditure on
education in a wider context and to draw the profile of
the expenditure of MEC in terms of origin of the funds,
its nature and the purposes to which the expenditure was

legally addressed.

Issues on tax-originated and non—-tax originated finance

(the 1latter representing a significant proportion) are



studied in Chapter Five. The trends of events at the
origin of a massive proportion of expenditure on personnel
and higher education, particularly from the safer, tax-
originated sources, are matters for Chapter Six. Several
other categories appearing on this table, such as the
repayment of debts and other current expenditure
(personnel excepted), will also be referred to in

important sections.

TABLE 2, BRAZIL: GENERAL PROFILE OF THE ALLOCATION OF PUBLIC FEDERAL FUNDS TO
EDUCATION, 1984/85°

(Percentages)
EQUCATION & CULTURE IN THE FEDERAL BUDGET 10,3
FEDERAL BUDGET's SHARE IN TOTAL PUBLIC FUNDS FOR EDUCATION 2 36,0
Directly Spent by federal education bodies £5.0
Transferred to other executors 35,0
THE MINISTRY OF EDUCATION & CULTURE (MEC) IN THE FEDERAL BUDGET 6.7
Origin of MEC's Fi 2l §
TOTAL TAX NON-TAX INDEP, @
ORIGINAT,  ORIGINAT,
100,0 49,2 41,2 9.6

(continues)
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drigin of MEC's Financial §

TOTAL

100,0

Purpose of MEC's Expenditure 100, 0
Primary Education 41,7
Secondary Education 4,3
Higher Education 42,1
Culture and Sports 1,9
Other Educational Programmes 0,2
Central Planning and Administration 2,7
Repay of Debts 4,4
Social Security & Health 2,7
Nature of MEC's Expenditure 100,0
Personnel 38,7

University Personnel 84,2
Autarguias 65,0
Foundations 35,0
Other MEC's Bodies and Schools 15,8

Other Current Expenditures 42,5
_Cap}tal Expondltures 14,4
Repay of Debtis 4.4

TAX
ORIGINAT,

49,2

100,0
0.9
1.7

71,4
2,9
0.3
3.3
9,0
4,5

100.0
78,7
87.0
64,1
35.9
13,0
12,9
2.4
9,0

NON-TAX
ORIGINAT,

41,2

100,0
86,1
11
10,1
0.8
0.1
1,2

0.6

100,0
0.1

0.0
70,1
29,9

INDEP, 2

9.6

100,0
60,6
0.5
28,5
1.8

6,7

2,2

100,0
15,9
11,2
67,0
33,0
8.8
74,7
9.4

1) The initial position of the 1985 budgets is taken,

.Initial budgats usually take

into consideration the current position of expenditure at the time they are made (in

this case, 1384); as they quickly become outdated because of high inflation, figures in

this table represent an average of 1984/85,



2) etats and mwnicipiod funds complete the fotal, As fofor the rest of this table,
figures do not include finance of state-owned companies which also spended some money
in education, residually, as part of larger projects, directly involving grants for
researchers or local communities,

3) Resources independently obtained and run by MEC's decentralized agencies, chiefly
universities, This category varies significantly during the execution of the budget
and budgets' forecasts are underestimated for this reason, Actually, its share at the
end of 1984 went to 15,2%,  However, about 40% of these resources are obtained from
other federal agancies, chiefly for research programmes and activities in special need,

Sources

MEC/SG/S0F, "Proposta Orgamentdria 1985, 1984, Tables II, XXXIV, XXXVI, XLV, XLIi;

BRASIL/PR/SEPLAN, Qrcamento da Uniffo, Exercicio Financeiro de 1985, Projeto de Lei.
1985; BRASIL/IBGE, Anurio Estatistico de Brasil, 1986 1967,

The two following tables serve as a general appraisal of
the total federal government expenditure on education 1if
compared with those on other sectors, which exactly
reflects the political side of the decisions. Two
approaches must be taken. The first concerns the Federal
Treasury (tax-originated resources or not) whose budget is
annually presented to Congress and approved by law after
several months of preparation within federal bureaucracy
(during which the ministries struggle for greater shares
for their programmes). Real increases in appropriations
of the Treasury for education are scanned throughout a
long series starting from 1964 and sectioned 1into

government periods.

TABLE 3
BRAZIL: THE FEDERAL TREASURY's EXPENDITURE ON EDUCATION, 1964-84



YEAR / CURRENT CONSTANT CHANGE

PERIOD 1970/73 IN PERIOD
Cr$ Million Cr$ Million %
1964 13 1.122
1965 18 1. 402
1966 27 1. 620
C. Branco's Government 22.0
1967 49 1. 180
1968 70 1.267"
1969 162 1. 389
C. e Silva's Government -3. 3
1970 387 1. 415
1971 558 1. 863
1972 570 2.596
1973 830 3.076
Médici's Government 22, 8
1974 1. 150 3.215
1975 1.385 3.541
1976 1,758 4,253
1977 2.612 5.779
1678 3. 165 6. 353
Gelsel's Government 16. 2
1979 4,305 - 6. 442
1980 6. 420 5.179
(continues)
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YEAR / CURRENT CONSTANT CHANGE

PERIOD 1970/73 IN PERIOD
Cr$ Million Cr$ Million %
1981 11,242 7. 252
1982 22,133 8. 047
1983 35. 089 6.529
1984 56. 109 6.590
Figueiredo's Government 2.3

Not es.

1 To equalize basic data in the series, some earmarked financial
sources (Saldrio-Educagfo, loans and lotteries) were excluded because
they did not belong to the Treasury Budget until 1980.

2) As for the Constant Cr$, GDP deflator was used with the average
1970/1973 prices = 100

Sources

BRASIL/IBGE. Anudrio Estatistico do Brasil, 1966, p 513;
BRASIL/MEC/SG. Retrato Brasil: Educac8o, Cultura, Desporto, 1970~
1990. Brasilia, 1985, p.551; MEC/SG/SOF. Report TO8LOO3T, of
8/10/86; IMF. International Financial Statistics. Yearbook 13986.
pp. 166-7 (for GDP deflator indexes).

The second table includes a wider circle of financial
sources such as public borrowing, lotteries and compulsory
contributions <(not classified as taxes) which are added to

non-tax resources and developed outside the Treasury (thus



under the exclusive decision of some ministerial
authorities) as special, flexible instruments to manage
economic policy and to support priority investment
programmes. The set includes the resources of the
National Welfare System whose revenue was also run outside
the Treasury's Budget. Conceived as investment, education
had participation in some of these kind of revenues and
this appeared to be even higher than in the tax-originated
resources. The series 1s sectioned 1into government
periods beginning in 1970, when main economic and
educational policies of the government had already been

launched.

TABLE 4
PERCENTAGES OF EDUCATION IN THE TOTAL EXPENDITURE OF THE BRAZILIAN
CENTRAL GOVERNMENT, 1970 - 1984

YEAR / BUDGETARY EXTRA-BUDGET. TOTAL

PERIOD ACCts ACCts

1970 4.6 8.9 6.7

1971 4,3 7.9 6.3

1972 5.1 8.0 6.8

1973 5.3 9.4 7.6
Médicl's Government 4, 8 8.6 6.8

1974 5.6 8.7

1975 4.6 6.1

1976 4.6 6.8

(continues)



YEAR / BUDGETARY EXTRA-BUDGET. TOTAL

PERIOD ACCts ACCts
1977 2.1 8.2 5.1
1978 1.9 7.8 5.0
Geisel's Government 3. 8 7.9 6.0
1979 3.4 7.2 5.4
1980 2.5 6.3 3.4
1981 1.4 6.1 3.8
1982 2.6 6.5 4.6
1983 1.8 5.8 3.7
1984 1.6 5.3 3.2
Figueiredo's Government 2.2 6.2 4.0

Notes

D Figures of the total expenditure of the Brazilian central
government do not include the balance of the government's subsidized
lending or the expenditure of the government's state-owned companies
as far as they do not depend upon funds from the federal Exchequer.

2 "Budgetary Accounts": tax-originated finance only; "Extra-
Budgetary Accounts", all other sources either included in the

Treasury's Budget (Table 3) or not.

Source. FGV/IBRE. Agreement with IMF for financial statistics of
Brazilian public sector, Table B. ~Data for the period 1975-84 were

published by: IMF. Government Finance Statistics. Yearbook 1986. pp.
188-97.




Some conclusions can be drawn from Tables 3 and 4, on the

aggregate.

Expenditure on education by the Federal Treasury (Table 3>
increased in real terms by almost 600% from 1964 to 1984
and had gone beyond this some years before. Incidentally,
another important figure should be remembered: the share
of public expenditure on education in the Brazilian GDP
rose from 2.6 to 3.2% <(after having reached 3.8%). The
country changed dramatically during these two decades and

so did education.

However, 1if the comparison is made in the context of tﬁe
whole investment of the federal government in the economy,
which expanded outside the Exchequer, the picture appears
differently <(Table 4). From the early seventies, Just
when the implementation of the 1968 and 1970 national
plans was going to take place, percentages of expenditure
on education in the total government investment decreased
almost invariably to 60% of the 70-73 levels at the end of
the regime d{(drop from 6.8 to 4.0%. The ordinary funds
from tax revenues (Tesouro Ordindrio, as they were called
in Brazilian budgetary Jjargon) slumped from 4.8% to 2.2%.
Also of particular note is that the majority of
expenditure on education outside the Treasury Budget, thus
displaying the same kind of instruments in use for special
economic programmes, fell from 8.6 to 6.2%, and this

happened some years before the 1979 financial crisis).



CHAPTER ONE
DETERMINANT ELEMENTS FROM THE PAST

In the Brazilian tradition, education has not been a
cultural patrimony of the local communities, an object of
their concern and support, but a task which was either
taken up by a distant governmental authority or simply
left to 1it. Even when state governments organized
education systems within their wvast jJjurisdictions, the
central government has never ceased to perform decisive
controlling functions. This is a fundamental
characteristic to be borne in mind in order to understand
the 1issue of education financing because it put the
bureaucracy — more specifically the federal bureaucracy —

in the centre of the stage.

Starting from such a feature, this chapter attempts to
recover from past centuries selected elements which played
a determinant role in the formation of the background
patterns of the trends to be studied in the following

chapters.

The first section describes the sudden change from the
Jesuit incipient autonomous teaching units 1in the
sixteenth and seventeenth centuries (which could have been
the embryo of a community-based system)>? to the Lisbon-
controlled public education system. Then the arrival of a
century-old Portuguese bureaucracy following the move of
King Jo8o VI to the colony in the early nineteenth century
was a decisive step for the consolidation of this trend.
An important social trait 1lying at -the origins of the
Brazilian culture and later interfering with the regime's
rationalizing policies 1s the patrimonial concept of the
state which reflects on ©both prebendalism of the



bureaucracy and a consequent, distorted demand on state
resources. When the three-century educational gap began
to be filled in, two decisive facts occurred provoking a
strengthening in the federal bureaucracy's position vis-&-
vis education funding: first, the rise of nationalist and
liberal ideals about education which confused the national
nature of the educational 1issue with a centralizing
administrative strategy for the services; second, the
federalization of number of higher education schools

between 1930 and 1960, -establishing a sort of pattern

which has not stopped since. By means of 1its historical
social status, higher education 1literally overwhelmed
federal educational bodies and their resources. Finally,

much of the scene of the 1964-84 events came directly from
the two Vargas government periods, an administrative

legacy which this chapter attempts to summarize.

The confluence of these elements formed the underlying
social and institutional background opposing the
geographic reality of the country and eventually proving a
stumbling—-block for government policies. Some of the
following <chapters Dbenefit from the conflicts this
opposition produced.

t. 1. FROM THE JESUIT ERA TO THE POMBAL's REFORMS

The mainland Portugese government was scarcely concerned
with public services in Brazil, as the political and
economic relationships with the colony were quite well
defined: Brazil was expected to be no more than a

complementary economy for Portugal's foreign trade.’

1, Prado Junior, C, The Colonial Background of Modern Brazil (Trad,), LA, University
of California Press, 1969, p, 202,



Government investments were, therefore, limited to
internal or external safety and to judicical and fiscal
activities, although some police services for public order
were later introduced in the main towns.® There was no
government body in the administrative structure to deal
with education under either the major-captains or, 1later,
the provincial governors. Periodic queries related to
education were handled by governmental bodies of general
administration: the General, Provincial and Local
Committees ("Juntas"> in which the religious authorities

took part.

Educational activities from 1549 to 1759 were considered a
matter for the Jesuits. The newly founded Company of Jesus
(1540> had been commissioned to carry out doctrinal
activities 1in the colony where the first missionaries
arrived with special status and facilities. The literacy
and further education of natives and children was soon
understood to be complementary to their religious
education or conversion to faith. Elementary schools were
established in each village where the missionaries taught,
as well as high schools in towns, mainly to provide
ecclesiastical personnel, and even two Fine Arts Colleges
(Bahia and Rio de Janeiro)=: Following the Jesuits,
several parishes held "first letters schools" so that
children could read and 1learn the catechism. This
educational infrastructure was partially taken over by
governmental education policy after the Jesuits were
expelled (1759,

The Jesuits were given special areas (sesmarias) to set

2,  Avellar, Hélio de A, Histéria Administrativa A Econdmica do Brasil. Rio,
MEC/FENAME, 1970, pp,161-5.

3, Leite, Serafim, MNovag Pdginas de Histéeia do Brasil, S, Paulo, Companhia Ed,
Nacional, 1965, pp,161-5,



up and develop farms in order to support their
activities, 4 This scheme — which also applied to
important Portugese settled in the colony — resulted in an
interesting, effective way of indirectly "financing"
education. The farms prospered and came to stimulate
local economies. Further grants were awarded to the
Company of Jesus but only for teaching Christian doctrine.
The clergy always held that education was their concern,
not that of the Crown; the schools were a private
activity,® and they ran their teaching and curricula
according to their own scholastic methods (Ratio
Studiorum.

The Jesuits! educational activities, however, were
accepted on sufferance only and they were never allowed to
award higher education degrees.® The Company's chiefs in
Brazil wusually compromised with Lisbon's policies but in
many affairs firmly opposed local authorities by defending
the freedom of the natives or the autonomy of their
schools. Nevertheless, the Jesuits built up an efficient
network of activities close to the communities in Brazil,
with solid political support in Portugal's Court and
important Portugese institutions.” As for Brazilian

education, it remained for two centuries as a humanitarian

4, Tobias, José A, Histéria da Educaco Prasileira, 2 ed,,$ Paulo, Juriscredi,
undated, pp,58-62,

5. The issue of the real purpose of state grants and other donations to the Jesuits
vas widely discussed between the clergy and the Lisbon Government in the affair of the
*brown youngmen", See Leite, Serafim, Histéria da Companhia de Jesus no Brasil, 7 vol,
Rio, Civilizagdo Brasileira/Inst, Nacional do Livro, 1938-1949, vol, VII, pp,200-8,

6, See Leite, Serafim, Histéria da Conpanhia de Jesus no Brasil, Op, Cit., pp.195-9,
7. The Jesuits frequentad the Court as the tutors of nobles' children and came to
control the royal university of Coimbra (1573) after creation of the University of

Evora (1558), See; Costa, Anténio. de, Histéria da Instrucfo Popular em Portugal.

Lisboa, Imprensa Nacional, 1871, chap IV,
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and Christian service, resulting from the institutioconal
links between the Roman Catholic Church and the Portugese

Crown.

The 1750's were the start of a new era for the state of
Portugal and, then, Brazil. The accession of King José I
to the throne was the culmination of an internal crisis in
Portugal's ruling élite as a result of an evident decline
in the economic and political importance of the country
among Western European nations. The disadvantageous terms
of trade with England for five decades <(the Methuen
Agreement of 1703) and the increasing dependency on that
country for safety and industrial products € proved the
failure of the feudal monarchy and its leadership based
on birth and ownership of land. A coalition of part of
the court with the commercial bourgeoisie and the state
bureaucracy was able to put forward a set of policies
aiming at economic and political emancipation, whilst
maintaining good relations with England. In fact,
Portugal enjoyed a marked political and administrative
transformation over 27 years under the strong leadership
of Sebastildo José Carvalho de Melo, afterwards created
Marquis of Pombal, himself a former Portugese ambassador

to England.

Some ideological elements supported the political and
administrative changes after 1755, The "enlightenment”
brought an increasing confidence in rational
administration and pragmatic procedures for external
pelitics and commerce. Governmental bureaucracies were
reinforced, affluent bourgeoisie co-opted and nobles
called on to take over new functions in the state, now

based on competent participation in commerce, technical

8, Simonsen, Roberto, Histéria Econdmica do Brasil (1500/1820), S Paulo, Nacional,
1957, p, 376,
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bureaucracies and state interests abroad. Thus they were
able to keep their position in the new structure of
political power as the state evolved from a feudal to a

bureaucratic monarchy.

Under Pombal, it was considered necessary for the state to
intervene strongly in the main institutions supporting the
national culture. Regular education was to be taken over
by the state and administered to the people in a selective
and controlled way. For many reasons the Jesuits were
seen as opposition to this project.?® The order's 1links
with some groups which made an attempt against the life of
the king in 1758 were the excuse for its total banishment
from the country and colonies (Royal Act of 26/6/1759).

An overall administrative reform of educational structures
(Royal Act of 6/11/1772) was intended to carry out a new
policy for education and to fill the vacuum left by the
Jesuits' expulsion. 13 years had elapsed by then, and only
five years later Pombal himself would be deposed (1777).
Even so, the disruption of the Jesuits' scheme for

education and its dilatory substitution by a centrally

9, See Alden, Davril, "Aspactos Econdmicos da Expulsao dos Jesuitas do Brasil: Noticia
Preliminar®, In; Keith, H,H, and Edwards, S,F, (ed,) Conflito & Continuidade na
Socisdade Brasileira, Rio, Civilizagao Brasileira, 1970, Besides ideological reasons
(the strongly anti-Protestant Jesuits' doctrine rejected some capitalist procedures)
the activities of the Jesuits in colonies created problems for the government's
econonic policies for a fast formation of capital, mainly through industrial and
commerical monopolies, In Brasil, the order opposed the slavery of indians or even
their absorption into European culture and carried out an idependent trade in spices
(drogas do sertdo), The Spanish Jesuits resisted the sovereignity of Porfugal by force
in the provinces east of the Uruguay river (Agreement of 1750 with Spain), Above all,
they did not render obedience to the king, considering themselves directly under the
Pope's authority,
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controlled strategy would directly influence the following
decades with repercusssions for the whole XIXth century.
Furthermore, Pombal's provisions brought the first
introduction of the definitive bureaucratic pattern in the

administration of Brazilian education.

Pombal's education policy served two purposes: first, to
provide the nobles and upper bourgeoisie with technical
competence instead of the "academic and useless" — as it
was called — teaching of the Jesuits, so that they could
perform their new role in the economy and administration.
Second, to keep education under the control of the state,
particularly in the colonies, and selectively administered
as a political resource, by preventing some social
betterment of the rural or urban population.*® These
ideas were propounded by some of the intellectuals who
were very close to Pombal, such as Verney ("Verdadeiro
Método de Estudar", 5 volumes) and Sanches ("Cartas sobre

a Educagao da Mocidade").'' Black people were forbidden

10, In his four "Letters to Brasil" as in the introduction of his "Plan and Overall
Calculation® Pombal said; "It is enough for people of rustic offices or factory arts to
be taught by parish priests; people directed to be clerks in commerce or public service
should be given exercises for reading, writing and accounting, Only the few young men
who aspire to the Colleges, where statemen are made, are expected to gqualify in
philology* (apud Sonza Campos, Ernesto, Educagfio Superior no Brasil - Esboco de um
Quadro Histérico, 1543 -1939, Rio, MEC, 1940, pp,97-8)

11, The following quotation is from the *Cartas”: "All children of poor people or
peasants must be kept away from schools of reading and writing because, if they become
literate they will either leave the countryside or require to be other than fishermen
or countrymen or humble craftsmen, as their parents, That is the cause of the children
of peasants running away from their parents' homes, The cure for that should be to
abolish all schools of those places, There should be neither public nor private fee-
paying or free schools in villages or hamlets in which one could not count more than
two hundred fires(,,,) Schools should be forbidden in colonies to avoid the utmost
damage {o the kingdom through native subjects being able to achiave honours and such a
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to go to school ('), a situation which lasted until the
1870' s,

The governmental reform created a General Authority of
Studies (with local representatives and commissioners in
colonies) regulating the opefation of schools 1in great
detail. All schools belonged to the state, "the royal
classes"”, including those of distant provinces, except for
the "first-letters classes" which were committed to the
charge of the parish priests or some individual teachers
in their homes. The education provided by the Church and
its religious order was seen as a public service until the
Republic (1889), since the Roman Church was linked to the
state and subject to 1ts control.'® The appointment and,
in most cases, the selection of teachers by governing
authorities (“governors" in Brazilian provinces) with the
agreement of the religious authorities was instituted.
Teachers were to be special civil servants, particularly
loyal to the government and distinguished by the same

status and priveleges of judges, such as life-time tenure.
Although Pombal's reforms and the disruption of the

11, (cont,) status that they leave the class of peasants, merchants and clerks, Thus,
all honours, public functions and jobs should only come from the jurisdiction and
authority of the sovereign so that the colony remains dependent on the capital, But
there is no more efficient method to this end than that the colony's youth is raised
oversears in the lands of the kingdom" (Tobias, José A, Histéria da Educacdo
Brasileira, Op, Cit,, pp,119-20),

12, Tobias, José A, Histéria da Educacfo Brasileira, Op, Cit,, p,133,

13, Roman Catholicism was the official religion of the Portugese kingdom, The type of
relationship betwean the Throne and the Church was that of patronage, The state
collected the tithe due on all kinds of income and provided for all the material needs
of the Church, The king also had the power of appointing bishops, subject to approval
by the Pope, On this regime in Brazil, see Bruneau, Thomas C, 0 Catolicismo Brasileiro
en Epoca de Transigfo, S, Paulo, Loyola, 1974,
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Jesults' educational schemes had had disastrous results, '+
the policies were substantially retained during the
imperial period (Act of 15/10/1827> and framed the
centralized bureaucratic nature of Brazilian educational

institutions.

1.2, A SCENE FROM THE XIXth CENTURY

Some features of the social and political context in which
the implementation of the policies of the 1964 regime on
education took place could be already seen 1in the
nineteenth century: the central role of the government's
bureaucracy with which higher education institutions
became associated 1n order to enjoy their privileged
social position, the patrimonial trends in the demand for
and use of the state resources and even the liberal good
intentions in relation to primary education. This section
traces these features back in the form of a scene from the

nineteenth century.

As a consequence of the Napoleonic wars, the political and
administrative nucleus of the Portugese state moved to
Brazil. Under the alliance and protection of England, the
royal ships left the invaded Lisbon on the 29th November,
1807 bringing King Jo8o VI, his Court and all the

Portugese bureaucratic apparatus and civil servants to the

14, See Azevedo, Fernando de, A Cultyra Brasileira, §, Paulo, Malhoramentos, 1971,

pp.47, 51-2, The historian Primitivo Moacir (A Instrucfo e o Império, Subsfdios para a
Histéria da Educacdo no Brasil, &, Paulo, Nacional, 1936, vol,1, p,36) quotes an

official report of the Viceroy L, de Vasconcellos (1789) -about the regretable situation
of the education, "mainly the first letters", everywhere, See also: Tobias, José R,

Histéria da Educagfo Brasilejra, Op, Cit.,, pp,134-6, 139,



viceroyalty. The large, scattered colonial provinces were
given a monarchical bureaucracy matured over a century, as
its new, model central government. Lisbon's old
governmental organizations settled in and did not leave
when King Jo&o VI returned to Portugal on the 26/4/1821.
This was of the utmost importance in the formation of the
tradition and culture of the Brazilian public

administration.

More than carriers of a centralized and over—-detailed
administrative system, Portuguese officials were the
inheritors of a century-long patrimonialist +tradition
deeply rooted on the typical Iberican monarchy. 'S From
this bureaucracy the basic patrimonial institution which
oriented the colonization of Brazil and laid the
foundations of Brazilian state had come three centuries
before: the grant of the colony lands (sesmarias)> by the
king to certain nobles, appointed as capitain-majors
(capit8es—mor)> or governors (from 1558), as a hereditary
right of possession and the subsequent distribution of
such rights to others, well-positioned or willing to
undertake colonizing enterprises. The king remained
formally the sovereign of the land but the full governing
power — military, Jjudicial and administrative, including
all fiscal and economy-regulating activities — followed
the grant of the land. The capit8o-mor, thereby, was the
highest authority and public offices were a function of
patrimonial administration. Furthermore, public office

was essentially a prebend, a benefice from state functions

15, Brazilian sociologist Raymundo Faoro describes the portuguese bureaucracy as a
development of the primitive patrimonilism of the Iberian kings, particularly those
preceding the Portuguese Avis dinasty (XIVth-XVth century) and who adapted to
conciliate the requirements of the mercantilist capitalism (Faoro, R, Qs [Qonos do
Poder, Formacdo do Patronato Polftico Brasileiro, Rio, Globo, 1958, pp,3-43).
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or resources which was appropriated by the incumbent as an
object of personal right in exchange for his services.
Somehow, officials "shared" state patrimony. The disposal
of state resources by them generated the process of

prebendalization of office:

Public jobs, therefore, had a typically patrimonial use
when they were sold to affluent people as a hereditory
right in order to reinforce public coffers'® or commonly
granted as an instrument of patronage politics to assure
control of local elections'” ("patronage is a part of the
syndrome of patrimonialism", notes Graham'#®),. That is why
Brazilian bureaucracy was not formed under the canons of
rationality and had a peculiar function of mediation.,'®
"The colonial world, with 1its subjective and particularized
social relations, simply did not provide the basis for the
bureaucratic principle of social co-ordination, with 1its
insistence on objectivity and universality, to Dbecome a

constitutive element of these relations."=<

For the purpose of +this section, however, the most

important is that prebendalism inflating bureaucracy,

16, Qs Donos do Poder, Formago do Patronato Polftico Brasileiro, Op, Cit., pp,105-6,
17, Soares, Galvdo A, D, Sociedade e Politica no Brasil. S, Paulo, Difusdo Européia do
Livro, pp,19-24,

18,  Graham, Lawrence, (Civil Service Reform in Brazil. Principle Versus Practice,
Austin, University of Texas Press, 1968, p, 172,

19, Incidently, this analysis of the patrimonial characteristic of Brazilian
bureaucracy must not be confused with Meber'é category of “patrimonial bureaucracy"
which is a form of rational and traditional authority (the two forms of domination
combined): Weber, M, "The Social Psychology of World Religions®, in Gerth, H, H, and
Mills, C, ¥, (eds,) Erom Max Weber: Essay in Sociology. New York, Oxford University
Press, 1958, pp,299-300,

20, Uricoechea, F, The Patrimonial Foundations of the Brazilian Bureaucratic State,
Los Angeles, University of California Press, 1980, p, 15,



turning public jobs into sinecures and becoming a basic
political mechanism projected an image of the state on
society. A social demand for what appeared as a
legitimate use of public resources was raised and finally
a pattern of relationship between citizen and state was
developed. It seems, therefore, appropriate to treat the
issue of patrimonialism not only as a prebendalism of the
bureaucracy but as a patrimonial conception of state, a
cultural element evolving through social and political
transformations. Aspects of a social behaviour, connected
to government intensive bureaucratic activity, and a
popular aspiration towards prebendas appeared in a
perceptive description by an eminent sociologist in the
nineteenth century, Joaquim Nabuco:
*In this regime everything 1s expected to come from the state
which, as the unique active association, sucks up and absorbs
through taxes or public borrowing all available capital and
distributes it among 1its clients as public jobs, draining the
savings of poor people by force and rendering wunstable the
fortunes of rich men. Just for that, as a consequence, the
civil service 1is the profession and the aspirations of
everybody. Take twenty or thirty Brasilians at random from any
place where our cultivated soclety is meeting: all of them
either were or are or certainly will be public servants; and, if
this 1is not the case for themselves it will certainly be for
their children, "=?

As a consequence, payrolls were the centre of public
expenditure, a feature which permeated down to all levels
of government, as Faoro remarks:
"The provinces, in their narrow field of action, imitated the
central government and had their budgets almost completely eaten

up by the ‘ulcer of civil service’ as the Viscount of Uruguay

21, Nabuco, Joaquim, 0 Abolicionismo, Rio, Civilizag8o Brasileira, 1938, pp,178-9,



acidly remarked, "=

The longer Brazil remained a rural country — a feature
which actually began changing only from 1930 — with self-
sufficient and politically influential 1latifundia and
without 1independent professional corporativism in towns,
the more Brazilian society prolonged the evolution in the

patrimonial conception of the state.

Within a few years from the arrival of the Portuguese
Court in Brazil, the government created a dozen colleges
or culture-promoting institutions to provide for the
technical needs of new economic and military horizons and
services for the upper-class., == However, the essential
requirements of the political, Jjuridical or administrative
institutions of the state were met by the two Law
Faculties (S.Paulo and Recife, both in 1822). Soon they

attracted the majority of higher education students. =4

The administrative structures of +the imperial state

expanded during the nineteenth century and were adapted as

22, Faoro, Raymundo, Qs Donos do Poder, Formagdo do Patronato Polftico Brasileire. Op,
Cit,, pp.227,

23, Courses of medicine (initially including pharmacy,odontology and obstetrics),
mathematics and engineering (initially in nmilitary schools), geology, agriculture,
chemistry, fine arts and architecture, political economy, history, the Botanic Gardens,
the Public Library (60,000 volumes brought from Lisbon) and the "S,Jodo" theatre, Most
of them were set up in Rio de Janeiro, Salvador and Ouro Preto, Details of these first
institutions and their evolution can be found in; Cunha, Luiz A, A Unjversidade
Tempord, O Ensino Superior da Colénia 4 Era de Vargas, Rie, Civilizacdo Brasileira,
1980, pp.69-70, 90-107,

24, Cunha, Lufs A, A Universidade Tempord, 0 Ensino Superjor da Colénia 4 Era de
Vargas, Op. Cit., p.71,



an extension of old Portuguese courts, a locus for
sinecures, a refuge of members of the upper classes in
need of occupation and higher educated élite* S, As early
as 1in the second half of that century, holders of law
degrees became an influential, 1illustrious stratum among
politicians and higher civil servants.*¢ They exerted an
important social and political function of mediation
between the central government and the periphery,
representing either the imperial power — by which they had
been educated and then appointed — in distant provinces
and towns®*” or the 1local, patrimonial 1leaders (the
coronéis and traditional 1landlords? in parliament and
governmental bodies,®# Education brought them to the
larger towns and cities, leaving domestic rural traditions
of farms and engenhos. Gilberto Freire describes in vivid
colours the family's and acqaintances' feelings of pride
regarding the young new-graduates who seemed to be
surrounded by an aura like newly—-anointed priests.=® As
they Jjoined public administration, the middle <class
cultivated them, 1in pursuit of privileges, monopolies,
jobs and loans,®< This marked the origin of the higher

education special political status in Brazil.

25, Aragdo, Jodo 6, Administragfo & Cultura, Rio, Imprensa Nacional, 1951, pp, 163-8,
26, The functions of the bachelors of the XIX*" century Brazil have been compared with

the Chinese mandarinate, following Weber's analysis ("The Religion of China", chapter
5), See Pang, Eul-Soo and Seckinger, Ron L, *The Mandarins of Imperial Brazil",

Comparative Stydies in society and History, Cambridge, vel,14, n,2, Mar, 1972,

27, Cunha, Lufs A, A Universidade Tempord, 0 Ensino Superjor da Colénja 4 Era de
Vargas, Op, Cit,, pp.71-2,

28, Uricoechea, Fernando, Ihg_fjj1inQni1L;E9undaiiQnﬁ_ni_jhg_ﬂxazilian.ﬁutaausxa&iz
State, Op, Cit.,, p.58,

29, Freire, Gilberto, Sobrades & Mocanbos, Rio, Melhoramentos, 1958, pp, 96-100,

30, Faoro, Raymundo, Qs Donos do Podar, Formacdo do Patronato Polffico Brasileiro, Op,
Cit,, p.225,
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As regards educational policies the imperial state was
prodigal with fair proposals. Elementary education was
declared public and free all over the country and
obligatory 1in some provinces (Article 179, paragraphs 32
and 33 of the Constitution of 25/3/1824). Good intentions
could not be denied to liberals of the XIX Century Brazil.
The problem was (and has been since then) the conflict
between the needs of a widespread population in a wvast
country and a centralized government with a short social
commitment, issuing policies which reflected the situation
in the environs of the capital. Despite some feeble
decentralization of the first level of education (the Act
of 1834), the results after more than fifty years were
disappointing. &’ The educational reform which followed
("Ledncio de Carvalho", 19/4/1879) extended government
intentions and primary school became obligatory everywhere
for those between 7 and 14 years of age: for girls who
lived up to 1 Km and for boys who lived up to 1% Km from

the nearest school...

1. 3. THE NATIONALIST AND LIBERAL IDEALS OF THE 1920'

The transformations in the imperial-type Brazilian society
actually occurred some decades after the proclamation of
the republic. While regional rural-based oligarchies
(including the coronédis in the north-east) shaped the

scenery of national political power, a new demographic and

31, According to the first Brazilian census in 1872 the literacy rate vas 15% and the
schooling rate in primary school (5-9 yeais) was 7,3% (Anudrio Estatistico do Brasil
1939/40, Separata, pp.8, 13, 107), Even benefiting from the effects of the states
autonony with the republic (1889), at the end of the century literates were about 1/4
of the population and the schooling rates in primary education did not reach 15% (same

source),



social reality arose in emerging cities. ##

As a result of this first burst of urbanization, a
movement by intellectuals, politicians and Journalists in
the first decades of this century produced a definitive
change in the views of large sections of the ruling
classes in relation to education, which began to influence
the federal government's policies on the matter until the
mid-sixties and still had repercussions on the official
discourse later. The trend in giving a special budgetary
treatment to education, which is studied in Chapter Five,

stemmed from this movement.

Workers movements <(eventually parties), the middle strata
of society, the press and established institutions such as
the Roman Catholic Church and the army became increasingly
involved in social and political problems, whether inside
or outside political parties. Overall proposals for the
country were currently discussed among politically
organized groups — positivists, 1iberals, monarchists,
soclalists and even anarchists. Intensive participation
in meetings and the media reflected a new awakening in
social life, A nationalist wave was the general outcome
of this fresh, intensive communication process®#,

eventually, bringing significant political consequences

32, Between 1900 and 1920 the population of the nine biggest cities grew at an average
of 140% whereas that of the whole country vas 76%,  Batley, Richard, Powar through
Bureaycracy: The Urbanization Process in Brazil., Hants, Gower, 1983, tables 2,1, and
2,2, pp.31-2,

33, For a general view of current ideas in the period, their channels and links, see
Costa, Jodo C, "As Transformagles do Pensanento Polftico Brasileiro no Século XX e 0
Nacionalismo®, Revista Brasiliense, S, Paulo, n, 40, nmar-abr, 1962, pp,51-64, and Chacon,
Vamireh, Histéria das Idéjas Socialistas no Brasil, Rio, Civilizagao Brasileira, 1965,
pp. 351-64,
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under the Vargas regime. As 1t could be expected,
education, a constant subject of 1liberal and positivist
programmes, became a focus of special interest on the wake

of the nationalist trends.

The results of the first statistical census of the country
(1920)> shocked influential people whose view had been
limited to the cities.=< Educational targets were
included in the statutory programmes of many
associations®® and seen as a basic condition of "solving
the country's problems" and realising general aspirations.
The liberal preaching of Ruili Barbosa (leader of his party
and candidate in the presidential elections of 1910) still
resounded among his numerous followers. The decade was
really marked by a special feeling about education which
was described as "an enthusiasm for education and

pedagogical optimism"=<=,

In 1924, the Brazilian Association of Education
(Associagao Brasileira de Educag¢do, ABE, whose members
called themselves '"education professionals") gathered
together teachers and intellectuals for the first fime at
a national level. ABE claimed a special right to request
changes in educational systems as the first group to have
defined education as a scientific matter, and so requiring
specialized professionals. Among them, the Pioneers of

the New Education (Pioneiros da Educa¢ao Nova), a

34, The census figure of 75,5% of illiteracy was issued just when the couniry startied
the celebrations of the centennial of its independency (1922),

35, Education was an item in the basic programme of the active Nationalist League of
§.Paulo (connected with the League of National Defence and later, in 1927, becoming the
National Democratic Party),

36, Nagle, Jorge, Educagfo & Sociedade na Primeira RepGblica §,Paulo, EPU/EDUSP, 1974,

pp. 97-101, Other quotations in this paragraph are also from these pages,



movement linked to the Dewey's "New School" (USA), was
speclally active and 1its members were appointed +to
strategic positions as head of education administrative
bodies of important states and the federal government =#7.
The ABE held nationwide enquiries and conferences®® to
discuss current educational problems from a non-
governmental point of view and suggested new policies for
the sector. Other influential events should also be
mentioned, such as the Rotary Club Meetings on Education
and the enquiries directed by the distinguished writer
Fernando de Azevedo 1n 1926, sponsored and published by
the newspaper O Estado de S. Paulo. =#

The picture of a flowering of interest in educational
matters was completed by a rising, politically crucial
issue: since the Constitution of 1891, 1literacy was a
legal condition for the right to vote; more literates -
easily obtained with a widespread campaign against
illiteracy — would mean more votes, changing the regional

map of political influence.

The relevance of all these facts — most taking place near
the centre of power or involving elites — was to have
introduced the idea that education was, before all, a
matter of national priority and should not simply be left

to the states or restrained by their autonomy. Federal

37, Cunha, Lufs A, A Universidade Tempord, O Ensino Superior da Colbnja 4 Era de
Yargas, Op, Cit,, p, 196,

38, The "Confer&ncias Nacionais de Educagdo" were held in: 1927, Curitiba; 1928, Belo
Horizonte; 1929, §,Paulo, A Congress of Higher Education was held in August 1927
(First Centennial of Law Colleges), See also the nationwide enquiry: Associagdo
Brasileira de Educagdo, Q Problema Universitdrio Brasileiro, Rio, ABE, 1928,

39, Azevedo, Fernando de, A EducacSo PGblica em $.Paulo, Problemas & Discussdes,
$,Paulo, Nacional, 1937,



government was repeatedly called upon to intervene more

drastically.

In 1921, as a consequence of the Nationalist League of
S.Paulo's activities, whose affiliate Sampaio Doria had
reformed the elementary education in the state, the
federal government called upon an Interstate Conference of
Primary Education <(Rio de Janeiro, 12/710/1821)>, to be
preceded by a report of the Minister of Justice to the
President of the Republic and the work of a preparatory
commission. #® The Conference set up a juridical basis for
the intervention (officially called "cooperation") of the
Federal Union 1in state primary education and produced
plenty of substantial proposals for assuring a universal,
public elementary education. Provisions for a scheme of
financial support for the states by the federal government
and an obligation of investing a minimium percentage of

the states revenues appear for the first time. <’

Most of the conclusions of the Conference were not
ihplemented immediately but could have become law some
years later through the Decree 16782-A of 13/1/1925, an
overall reform of public education, including the above
mentioned financial provisions regarding schools.#® The
decree came 1into force, but no additional budgetary

appropriation was made by the Parliament<® which impaired

40, Ministério da Justiga e Negécios Interiores, Anais da Conferéncia Interestadual do
Ensino Primdrio, Rio, O Norte, 1922,

41, The Federal Union would have to pay a minimum salary to qualified teachers of
primary schools who were also entitled to be given houses by the states, These would
have to spend a minimum of 10% of their revenues in that level of school, Priority
would be given to rural schools,

42,  An analysis of this important act in Nagle, Jorge, Educagdo & Sociedade na
Prineira Repgblica pp. 139-63, \‘

43, Idem, p, 140,
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the whole effectiveness of the reform. Despite this, the
Executive adapted the National Department of Education
(DNE> to perform wider functions of control. The DNE'S
chairman was also to head the National Council of

Education (CNE), itself widening its scope and structure.

The influence of ABE extended for the first years of
Vargas's tenure until the FEstado Névo (1937) and was
decisive 1in the 1initial reforms of the revolutionary
government. The creation of a ministry of education
("Ministry of the Affairs of Education and Public Health",
Decree 19402, of 14/4/30), an old demand of the group, and
the Intergovernment il Agreement on Statistics with the
states were long-lasting results of that influence. The
principles expressed in the "Manifest of the Pioneers of
Education" (1932) a leading group in ABE, were adopted by
the 1834 Constitution, after been discussed in the ABE's

Ve National Conference of Education., <4

Finally, to draw attention to simultaneous nationalist
pressures, one should mention that the federal government
supported the Southern states between 1818 and 1929 in
setting up and reforming primary schools in places where

new colonies of European immmigrants had settled in. 4%

44, Information in this paragraph are from: Peixoto, Ana M,C, “Reflexos da Revoluglo
de 30 na Educagdo Brasileira", Simpbajo gohre a Revolucdo de 30, Porto Alegre,
URGS/ERUS, 1983, pp,199-202, Incidently, Francisco Campos, the first Minister of
Education (1930-32) and a leader of the authoritarian ideology in the Ministry of
Justice (1937-43), paradoxically held some common positions with these liberal groups
through his admiration of Dewey, Decroly, Claparéde, Kirkpatrick and the methods of the
*New School® (Medeiros, Jarbas, ‘Introdugfo ao Estudo do Pensamento Politico
Authoritdrio Brasileiro, 1914-1945,' Revista de Ciéncia Politica, FGV,vel, 17, n1,
Mar, 1974, pp.81-2),

45, Nagle, Jorge, Educacfo & Sociedade na Primeira Repgblica, Op, Cit., pp,285-6,

Similar governmental policy was developed afterwards, inspired by the same intentions
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In addition, literacy 1in foreign languages was
prohibited and the vernacular became obligatory in

schools, 4%

1. 4., THE VARGAS LEGACY

"The Estado Novo brought irreversible <changes 1in the
institutions of political life and public administration (..)
In 1945, Brazil inherited a federal executive which was
immeasurably stronger than the one the revolutionaries had
seized in 1930, The process by which federal government was
steadily strengthened at the expense of state and 1local
government began 1in November 1930 and was accelerated after
1937, 47
Skidmore's assessment can adequately introduce the
significance of the 1930-45 Brazilian experience for the
1964-84 administrative model. The institutional apparatus
which came with Vargas remained and was developed as a
part of the bureaucratic context in which, eventually,
the process of federal finance allocation took place. Two
points are emphasized in this section: first, the rise of

a large organizational structure to carry out new

45, (cont,) in Vargas' Estado Novo as a part of the programme of the National
Commission for the Primary Education (Law-by-Decree 868 of 18/11/1938), Then, wmore
than 800' schools were directly reformed and financially supported by the federal
government,

46, The strong reaction against foreigners who usually held the capital of many banks
and major companies was also extended to Portugese as "suckers" of Brazilian good
markets and dreamers with the "Luso-Brazilian Confederation®, In schools the
discipline was called "Brazilian Language" (Limgua Brasileira) not “portuguese”, From
this time the spalling "8razil" was changed into "Brasil”,

47, Skidwore, Thomas, Politics in Brazil, 1930-1964. An Experiment in Democracy, New
York, Oxford University Press, 1967, p,33,
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functions of the state in the economy and to expand poli-
tically important activities of organizing labour
relations and providing social security; a similar tenden-
cy occurred in eductional services. Second, the historic
role of the Administrative Department of the Public
Service (DASP) in 1introducing policies of rationalization
of administration and by this means, bringing about

amalgamations to prebendalist and patronage trends.

1.4, 1. The expansion of the federal government structure

The task of controlling crucial sectors of the economy or
public finances, with 1immediate political consequences,
generated organizational ramifications and preceded
structures of planning development policies often fostered

by nationalist views.

In the first years, the increasing national debt brought
about both the individual assumption of states debts by
the federal government and the suppression of states
autonomy for borrowing abroad. As a consequence, the
Ministry of the Treasury adapted its structure to assess

and approve projects.

Vargas guaranteed financial support to coffee farmers, 1n
a decisive political maneouvre coopting this key group
based in S, Paulo (a Bureau for Industrial and
Agricultural Credit was inaugurated 1in Banco do Brasil)
but a production and trade control policy was made after
that by federal bodies, the new National Council <(then
Department) of Coffee and 1its re—-organized executive
agency, the Instituto Brasileiro do Café IBC (1934).
Soon the same happened to tea (Instituto Nacional do Mate,
1938>, wheat <(Instituto Nacional do Trigo, 1937), salt
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(Instituto Nacional do Sal, 1940) and pinewood (Instituto
Nacional do PFinho, 1941). The model had already been
applied in 1933 to sugar and alcohol (Instituto Nacional
do Alcool), just when S.Paulo's increasing plantations — a
consequence of unstable coffee prices -— menaced the
traditional planters of the north-east. The list of this
sort of "topical intervention policies"” and their new
agencies is very 1long. 4® These agencies evolved
afterwords as ministerial bodies or decentralized

organizations.

To formulate and implement policies on planning and
economic development, which were a significant
contribution of the two Vargas governments, the federal
bureaucracy expanded by creating or reformulating central

bodies, whether of a general or specialized nature.“® In

48, Some examples are: Vegetable Health Defence Service (1934), with seven regional
Inspectorates, and Animal Health Defence Service (1933-43); National Centre of
Agricultural Education and Research (1938), with eight institutes and one university;
Executive Commission for Manioc Production (1942); the experimental fields or
laboratories of cacoa (1931,1935), tobacco (1933), cotton (1942), rice (1942), corn
(1939, 1940), fruit and fermentation (1936, 1942), vegetable oils (1943); the Forest
Service (1938, after the forest code of 1934) and the five national parks; the hunting
and fishing authority (1933), Qutside economic area, an example of the "topic
intervention policy" is the Special Service for Public Health (SESP, 1942), for the
control of malaria and other tropical diseases,

49, The following should be mentioned: the Federal Council of Foreign Trade (1934),
the National Institute of Statistics (1934) and the Brazilian Council of Geography
(1937) the two ones later merged in the Brazilian Institute of Geography and Statistics
(IBGE), the Technical Council of Econoay and Finance (1937), the Superintendency of
Currency and Credit (1945, SUMOC), the Vater Service (1933) later National Council of
Water and Electric Power (1939), the National Department of High-Ways (1934), the
National Department of Mineral Production (1933) later National Council of Mines and



addition, some regional sectors such as the Amazonian
rubber economy were also assisted by a set of new
governmental agencies.®® The federal government firmly
established its presence in the productive sector chiefly

boosted by nationalist sentiments or favourable trade
conditions during the Second World War. *®?

One of the first important administrative provisions of
the 1930's Revolution was the creation of two ministries,
amplifying the government's capacity to reach neglected
social areas and buid up a basis for political control and
support. A Ministry for the Affairs of Education and
Public Health (14/11/1é30) was finally separated from the
Ministry of Justice and Internal Affairs, and a Ministry
of Labour, Commerce and Industry (26/11/1930) was given
the fundamental task of <developing and implementing
corporatist policies, among others. The Ministry of
Labour expanded rapidly through the creation or

supervision of Unions, their activities, revenues and

49, (cont,) Metallurgy (1938), the National Council of 0il (1938), and the National
Department of Animal Production (1938),

50, They are: credit for planters: The Credit Bank of Rubber; support for colonists:
The Superintendency of supply for the Amazon Valley, transport: The Navigation Service
of Amazon and Administrative Service of the Port of Pard, research: The Agronomic
Institute of the North,

51, During the Fsfado Novo the following state-owned companies were created: The
National Siderurgic Company (1941), the Vale do Rio Doce Company (1942), The Brazilian
Alcalis Company (1943), the $8o Francisco River Hydroelectric Company (1944), The
following groups appeared during the second Vargas government: Petrobrds (1953), Bank
of the Northeast of Brazil (1951) Eletrobrds (1952), National Bank of Economic
Development - BNDE (1952), Until then, the hundred year old Fanco do Brasil was the
only public company, '
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elections and the preparation of copious regulations.*
on another front, the new ministry inspected the
implementation of the new labour or nationalist laws by

the firms.

The highly-staffed social security agencies completed the
typical civil service panorama left by Vargas. He added
five new large public institutes for pensions and
allowances to the two existing ones, besides numerous

small savings organizations for pensions (Caixas de Fensé&o

e Aposentadoria) which were all reformulated. ®* The
revenues of these institutes — amounting to one third of
the Gross National Product (GNP)> — were often used by the

government to cover temporary financial difficulties and

for various deals, sometimes for disputable purposes. ®<

52, After the creation of the Ministry itself, Decree 19443 of 26/11/30, the nmost
important acts enlarging its activities were: Article 121 of the 1934 Constitution
(protection of the worker and conditions for work), the decrees 19671-A4, of 4/2/31
(attributes of the New National Department of Labour), 19770, of 19/3/31 (organization
of unions of workers or employers), 24694, of 12/6/34 (organization of professional
unions), 19482, of 12/12/30 (minimum quota for national employees in each firm, the
“two thirds" law) and law-by-decrees 1843, of 7/12/39 (new restrictions of foreign
enterprises), 1985, of 29/1/1940 (the "Mining Code") and 5492, of 1/5/43, a general
code of recapitulation and completion of labour laws,

53, During the 1920's the institutes of pensions of the railway workers (Law 4682 of
1923) and civil servants (Law 5128 of 1926) were created, The following came with the
Vargas government: institute of pensions and allowances of the commerce (IAPC, 1934),
of industry (IAPI, 1934), of bank workers (IAPB, 1934), of the merchant marine (IAPM,
1933), and transport and freight workers (IAPETC, 1938), The civil servanis pension
institute was reformulated to provide further, medical services (IPASE, 1931) one of
the best of its nature in the capital, ‘

54, See exemples in' Henriques, Affonso, Ascenc¢do e Queda de Get@lio Yargas S Paulo
Record, 1966, vol,2, pp,216-20,



From 1938 to 18960 the number of federal civil servants
jumped. from 131, 628 (DASP 1938 census) to 345, 568
(Brazilian Institute of Geography and Statistics, IBGE
census), a growth of 262%. #% The ratio of
population/federal civil servants fell from 308 to 205
(50%> in the same period, approximately. From the study
of Graham®¢ it is possible to conclude that the post
dictatorship, populist governments have i1increased the
number of <civil servants significantly more than the
Vargas Estado Novo did. The latter, however, set up the
organizational bases for that expansion by multiplying

federal agencies and bodies.

Obviously, the consequence of this rapid enlargement in
the services and structure of the federal government was a

complete change in the context of competition for funds.

The centralizing administrative strategy of the federal
government led it to set down successive regulations whose
implementation irreversibly broadened 1its presence in

education for the following decades. =7

85, There was no statistical census in 1930, In the pravious one, it is impossible to
distinguish some part-time civil servants from other part-time workers (for example the
liberal professionals) among which they might have been counted; besides, military and
civil servants are counted in one single category, The censuses of 1920, 1940 and 1950
did not distinguish federal civil servants from the state and municipal ones, (Cunha,
M, W, V, da, 0 Sistema Adninistrativo Brasileiro, 1930-1950, MEC/INEP, 1963, pp,110-
118,

56, Graham, Lawrence, Civil Service Reform in Brazil, Op, Cit,, Table 6, p, 132,

57. In a first cycle of legislation, clearly inspired by liberal ideas of previous
decade, secondary education was reformed (Decres 19890, of 18/4/31) and universities
had their first statute (Decree 19851, of 11/4/31), followed by Decree 24279, of the
22/5/34, concerning the state and privafe indapendent colleges, The Constitution of
1934 widened the functions of CNE (Art,152), A second cycle of



The existiﬁg pelicy of "exemplarism" — a few federal
gchools maintalned as a model for all the others in the
country — was reinforced and extended, this time to higher
education. The University of Rio de Janeiro <(URJ, later
Universidade do Brasil (UB> was held up as the reference
standard, &% For the following two decades, until 1961,
this policy of "exemplarism" would determine even the
internal routines and nomenclature of jobs in other

universities.

The federal administrative structure of education followed
the enlargement in its legal jurisdiction. Just after its
creation (1930), the "Ministry of the Affairs of Education
and Public Health" suffered several organizational
arrangements and then Law 378, of 13/1/37, under the
direct influence of the Federal Council of Civil Service
(predecessor of DASP), brought rationalizing reforms. In
1853, all bodies related to health were set apart from the
ministry, which became the Ministry of Education and
Culture (Ministério da FEducagdo e Cultura, MEC, Law 1920
of 25/7/53). From 1930 to 1953, the ministry — except the
bodies for health and the decentralized entities — had
expanded 1ts organizational structure from 39 to 202

sections. ®® Instead of a single university

57, (cont,) legislation for elementary and sacondary schools was issued a decade later
(laws-by-decrees 4073, -of 30/1/42; 4244, of 9/4/42, 6141, of 28/11/43), even after
Vargas leave (laﬁs-by-decree 8529, of 2/1/46; 8530, of 2/7/46; 9613, of 22/8/46), and
reflected both the influence of the italian fascist system and the government concern
with qualified man-powar to meet the needs of a growing, diversified economy,

58, Decree 24279, of 22/5/32; Article 5, 82 of Decree 22897, of 27/3/33; Law 452 of
5/7/37 and Law-by-Decree 305 of 26/2/38,

59, Information in this paragraph is from: Gama e Siiva, José 5, e Marques, Lucy

Evolugdo do Ministério da Educacdo e Saude, Rio, FGY, 1953,
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and half a dozen isolated colleges in 1930, the Ministry
directly controlled 18 wuniversities, 21! colleges and 20

econdary technical schools, by the end of 19863 In 13938

1]

-t

he Ministry and 1its decentralized wunits had ©5, 988
occupied positions whereas in 1960 they reckoned 23481.“¢
Once more, the post-1946 period seems to be the most
prodigal 1in appointments. Only during the 12 months
following the end of the dictatorship 989 people were
admitted to MEC. '

1.4. 2. The role of the Administrative Department of the
Public Service ¢(DASP)

Modernization through the rationalization of
administrative activities was one of the most marked
strategies of the victorious movement in 1930. The
revolutionaries were inspired by ©patriotic ideas of
decisively overcoming the chaotic and inefficient federal
bureaucracy, which had been weakened during the previous
40 years. A Central Purchase Commission (14/1/31) was set
up only two months after Vargas had taken national power.
It was followed by intensive studies for an early

organization of personnel manning tables.®*

60, BRASIL/IBGE, Anudrjo Estatistico do Brasil, 1938, p.812 and 1962, p, 336,

61, Official information of the government to the request (reguerimento) n, 100/46
from the Deputy Raul Pila, BRASIL/Congresso Nacional, Annaes da Cémara dos Deputados,
vol, X1/47, p, 93,

62, "Until 1930 - writes a former divisional head in DASP - the panorama of personnel
administration was characterized by a general acceptance of nepotism, a complete
decentralization of activities whether regulative or executive and a lack of
systematization, There was no central agency for personnel nor general laws on
personnel administration, Each ministry and sometimes each department had its own job

evaluation and pay scales, seldom according to the nature or requirements of functions,



Law 284, of 28/10/1935, created the Federal Council for
the Civil Service, directly responsible to the President
of the Republic, and efficiency Commissions were
established in each ministry as the instrument of a broad

policy of modernizing federal administration.

The head of Council and the key-man for the eventual
development of that policy until 1945 was Luis Sim8es
Lopes, presidential advisor on this issue and a very close
friend of Vargas. He had travelled through Europe and the
USA, noting their recent experiences in the organization
and management of the public sector. The Council then

sent a large number of technicians to the US for training.

The necessity of a permanent executive agency, overcoming
the Council's <collegial mode of operation, was soon
perceived and further recommended by the good quality of
the services of the body 1led by Sim8es Lopes. The
Constitution of 1937 provided for the establishment of
such an agency and the Law-by-Decree 573, of 30/7/1938,
created and organized the Administrative Department of
Public Service, DASP. The new agency was given a vdde‘
jurisdiction to regulate the matters of personnel
management, material <(absorbing the Central Purchasing
Commission), budgeting, civil works, assistance for the
President of the Republic in the revision of legislative
bills, general organization and whatever rationalization
federal bodies needed, including the inspection of their
services and the <control of their efficiency. | The
administrative bodies of the two other constitutional
powers, Congress and courts, had partial autonomy from
DASP's regulations whilst the armed forces were outside
its jurisdiction.

62, (cont,) (,,,) Some order had to be established in that primitive chaos,® Wahrlich,

Beatriz de §, Administragdo de Pessoal, Princfpios e Técnicas, Rio, FGV, 1964, pp,23-4.



The idea of DASP was ba

(]

ed on W Willougby's theory
("Principles of Public Administration") of a department of
general administration and its distinction betweeen the
management of means and that of ends. DASP's organization
and functions were decisively inspired by the USA's Civil
Service Commission, the Bureau of Budget and the Executive
Oftfice of the President, as a compound of these bodies.“*

Under DASP, regulation and standardization activities were
intensive, definitively marking the organizational
structure and life of public federal institutions. The
agency had representatives and advice commissions in
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