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This paper explores the role of the ideational dimension in sustaining continuity, and 

framing change in policy contends and instrument design, even in conjunctures marked 

by major changes in the alliance supporting government. The Brazilian experience is the 

focus of the analysis, and the paper follows Science and Technology policies between 

the liberal government of Fernando Henrique Cardoso’s second term and leftist Luis 

Ignácio Lula da Silva’s first term. The paper reviews the major changes experienced by 

these policies during 16 years, both in terms of policy goals and instruments, and in its 

narrative form.  

The 1990s witnessed huge changes in Brazil’s policy institutional setting, and an 

extensive review in the country’s goals, as perceived not only by all relevant political 

actors but also by the society in general. These changes opened a window of 

opportunity for the main stakeholders in S&T policy system to redefine the ideological 

nexus between the policy and the main national goal, the country’s development. 

Innovation emerged as a central concept in the policy debate that took place by the 

second half of the 1990s. The concept allowed for a range of different interpretations.  

As such, the concept of innovation played the role of a boundary object (Star and 

Griesemer 1989). As a central concept and value, shared by all relevant actors, it created 

paths connecting views supported by the divergent advocacy coalitions (Sabatier and 

Weible, 2007), inside the policy system. Notwithstanding, putting innovation at the 

center of the policy discourse creates new relevant constraints on the way the policy 

problem, goals, and instruments are designed. That is why we propose to understand the 

role of this concept in the policy debate also as an anchoring device, as proposed by 

Van der Sluis et al. (1998). It operates by imposing relevant constraints to the way all 

actors conceive policy design.  

                                                             
1 Elizabeth Balbachevsky is Associate Professor at the Department of Political Science, University of São 
Paulo, Brazil. Bárbara Regina Vieira Lopes is doctoral candidate at the Doctoral Program on Political 
Science, University of São Paulo, Brazil.  
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The paper uses evidences collected in documents made available by the 

Brazilian Ministry of Science, Technology and Innovation in its official site. The 

research also collected documents from the main Federal Agencies in charge of funding 

research in Brazil, and incorporated the main documents from the three main National 

Conferences of the area held in Brazil from 2001 to 2010. The contend-analysis carried 

out with these documents was oriented to identify the main elements of the policy 

narratives (Roe, 1994, Radaelli, 1999) that informed the decisions in the policy arena. 

1. Conceptual framework: 

Boundaries have been a key concept in sociology for a long time (Lamont and 

Molnar, 2002). It has been used for two main propose, for identify signals delimitating 

social worlds (Strauss, 1978), or for understanding channels for collaboration between 

actors from different social worlds. In this second approach, the concept of boundaries 

objects was first proposed by the sociology of science to understand how collaboration 

between distinct professional groups was possible. Peter Galison was among the first 

authors to propose that the interaction between distinct scientific subcultures would be 

facilitate by de development of what he called “a trading zone”, composed by a small 

number of common concepts shared by all collaborating cultures. The existence of this 

trading zone make it possible for members of different professional cultures to 

collaborate even when disagreeing about on the meaning of other central concepts 

(Galison, **). In 1988, Leigh Star and James Griesemer proposed the concept of 

boundary objects. According to these authors, boundary objects are concrete of 

conceptual objects robust enough to maintain its unity and identity, but plastic enough 

to allow manipulation by actors from different social worlds. Ilana Löwy (1992) further 

developed the concept of boundary object in its conceptual form. According to Löwy, a 

boundary object is composed by a ‘hard core’, which corresponds to the zone of 

agreement between interacting professional groups, and a zone of “fuzzy periphery” 

which assumes different meanings for each interacting professional group (p. 374). 

From a cognitive level, boundary objects make possible the interaction of distinct 

scientific cultures, and thus support the development of new knowledge. From a social 

level, they facilitate the building up of inter-group alliances and the advancement of 

specific social interests (p.375). 

It is easy to see how this conceptual framework can be added to the theoretical 

framework known as “Advocacy coalitions”, developed by Paul Sabatier and 
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collaborators (Sabatier 1988; Sabatier, 2007, Sabatier and Jenkins-Smith 1993, Sabatier 

et al. 1999, Weible, 2007). Advocacy coalitions framework (ACF) departs from two 

main premises: first, it focus on a “policy subsystem”, ie, the interaction of actors from 

different institutions interested on a policy area with a substantive scope. Second, in this 

framework, public policies are conceptualized as belief systems, in the sense that that 

public policies and programs incorporate implicit “theories” about the nature of the 

problem that is (or should be) addressed by the policy, perceptions related to causal 

relationships, the way a given program or policy will operate, its consequences and so 

on. 

In Sabatier’s formulation, the perceptions of the main stakeholders in a policy 

system are bounded by cognitive constrains that organize their perception of what issues 

are at stake in the decision-making process, and what are main gains and losses 

associated to different policy alternatives. Guided by these perceptions, stakeholders 

tend to search alliances with other stakeholders with similar beliefs, with whom they 

engage in a ‘non trivial degree of coordination’ (Weible, 2007, p. 99) which gives 

origins to an advocacy coalition.  

Another relevant assumption is that the political beliefs are organized into a 

three-tiered hierarchical system. In the first tier, there is the normative core beliefs that 

cover multiple policy subsystems and articulate the more general values and attitudes 

that guides the actor’s views of the policy process. In the middle, there is the proper 

policy core beliefs that span the entire policy subsystem. Finally, in the lower tier, there 

is some secondary beliefs that are most susceptible of change.  

 Thus, assuming that “individuals get involved in policy at least in part to 

translate their beliefs into public policy” (Sabatier, 1988, pp.132), the ACF propose to 

understand  the pattern of alliances that contributes to form the institutional architecture 

of a given policy subsystem. Given the strength and long lasting nature of the core 

beliefs that sustain an advocacy coalition, the dynamics that characterize a given policy 

system should be quite stable. In this framework, different advocacy coalitions sustain 

conflictual perceptions of what are the core problems to be addressed by the policies, 

which values and principles are relevant for evaluating the outcomes of different policy 

instruments, and even what are the expected outcomes of these instruments. 

In a sense, it is possible, and we argue, useful, to draw a parallel between the 

framework developed by the studies developed by the symbolic interactionism and the 
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model proposed by Sabatier and collaborators. In both situations, there are alliances of 

distinct social groups, each of them characterized by a specific bounded perception of 

the reality and sharing a hard core of values that orient their preferences and guide their 

decisions. Communication and cooperation between these incommensurable universes 

are always difficult, if not impossible. Nevertheless, communication and cooperation 

between opposed coalitions is necessary, at least in democratic societies, where the 

dominant coalition cannot be sure of its permanent dominance, and where the 

perspective of the “other” cannot be entirely disregarded.  

It is our proposition that such communication is facilitated when the policy 

narratives sustained by different coalitions partake some common concepts. These 

concepts can work as boundary objects, producing a kind of trading zone where 

members of different coalitions may interact and develop some form of coordination, 

even when they continue to disagree on most other perspectives, ideas and values. In 

order to perform this boundary function, these concepts should be both flexible and 

hard. As proposed by Löwi (1990, p. 374), they should have a hard core linked to the 

zone of agreement between members of the interacting coalitions, and also a fuzzy 

periphery to accommodate the different understandings sustained by each coalition. 

Furthermore, in order to provide a meaningful trading zone, they need to be relevant to 

all coalitions, and, in this sense, they are stronger when linked to some core values 

sustained by each coalition.  

In the absence of such boundary objects, cooperation is almost impossible. In 

such situation, change in the policy design, as proposed by Sabatier, is only produced by 

changes in the overall social parameters of the country or by political events that affect 

the distribution of political resources inside the policy system.  Both alternatives 

describe situations of a zero sum game, where the winning coalition will try to rebuild 

the policy arena, recreating all policy instruments and focusing new goals, without 

references with the past. On the other hand, the presence of strong boundary objects 

sustain continuity, while also allowing reform and reorientation.   

However, the presence of a strong boundary object, with a clearly defined core 

also constrains change, and works like an anchoring device (Van der Slujs, et all, 1998), 

strongly guiding the way cooperation is organized. The stronger the core shared by all 

coalitions, the more it prevents policy drifting by constraining the policy discourse. In 

the next sessions, we will analyze how the concept of innovation developed to become a 
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boundary object creating a trading zone in the Brazilian science policy between a 

center-right neo-liberal coalition, dominant in the last years of the 1990s, and a left 

“neo-developmentist” coalition, dominant in the Brazilian scene since 2003. We will 

also analyze how the strong core of this concept helped to sustain continuity, while, at 

the same time, allowed change and experimentation in this policy. 

2. Building up the institutional framework for science policy in Brazil 

Modern Brazilian science policy established its main institutional features in the 

years between the 1950s and 1960s. In 1951, two of the most relevant federal science 

agencies were created: CNPq, the Brazilian federal science foundation, and CAPES – an 

agency in charge of promoting the qualification of the academics hired by the federal 

universities created at that time.  Both agencies became central actors in the institutional 

building process that took place in the following years. Both agencies also shared the 

nationalistic view that imprinted the foundations of science policy in Brazil. Both 

agencies were marked by the international state of mind created by the first years of the 

cold war. At that time, the economic ideas sustained by the Latin American school of 

economics at ECLAC (Economic Commission for Latin America) proposed to 

understand underdevelopment as a condition produced by the international division of 

labor among countries. According to some interpretations of this literature, 

underdeveloped countries were actively prevented to have access to updated technology 

(especially dual use technologies) by enterprises in developed countries.    In this sense, 

these countries lived a technological encirclement, which barred development. In this 

framework, supporting national efforts to develop domestic science and technology base 

was perceived as a central tool to tackle the “technological dependence” and, for some 

circles a way to assure access to the atomic technology.  

Despite these ambitious goals, science and technology endeavor occupied a 

minor space in Brazilian policy portfolio until the 1970s. It was only by late 1960s that 

S&T policies attained connection with the country’s master plan for economic 

development.  In 1972, the Brazilian government, then under military rule, launched a 

National Plan for Economic Development. At the Plan’s core was the quest for 

technological autonomy in areas perceived as strategic for the nation’s elites 

(Schwartzman, 1991).  

At that time, the most important Brazilian public investment bank – BNDE (later 

BNDES) – became involved in financing basic research and huge technological 
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programs through a special Fund, the National Fund for Scientific and Technological 

Development (FNDCT). The newly created Fund was to be operated by a new agency – 

the FINEP – Funding Agency for Studies and Projects, operational since 1971.  

The 1970s were years of economic expansion, in which Brazilian economy grew 

7 to 10 percent annual rate. The huge afflux of new resources and the flexible 

instruments adopted by FINEP to support research teams, bypassing all the bureaucratic 

structures of universities and research institutes, created the ideal environment for 

science and technology  to flourish as never deemed possible before. New research 

programs were launched; new research teams were organized, attracting many young 

scholars who were just coming back from abroad with their doctoral degree. Most of 

these initiatives flourished within the new graduate programs created in the top 

universities.  

The 1970s was also a time for growth in the science system’s regulatory 

framework. The support for research converged to the format of project support, where 

the researcher propose a research project with a defined time period, discernible stages, 

and target products. Given the abundance of resources and the increase in the number of 

scientists and new programs, the agencies also experimented with alternatives for 

assessing projects’ quality. While CNPq tried different formats of peer-review for 

project evaluation, CAPES set up an ambitious evaluation plan for graduate programs 

based on reports issued by panels of specialists in each field. With time, CAPES 

evaluation became a model in Latin America. It successfully connected growth with 

quality, assuring that graduate education grew up in Brazil preserving a threshold of 

quality.  

In parallel, the Federal government launched some ambitious technology 

programs enlisting collaboration of professionals from elite engineering schools in areas 

such as aeronautics, informatics, microelectronics, telecommunications and space. 

These programs aimed to meet the imports substitution policy ultimate goal of 

technological autonomy. They had different institutional arrangements, ranging from 

direct support to national enterprises to the establishment of national research centres 

focused on different technological areas and also engaging public enterprises  in 

ambitious technological projects.. 

If the 1970s were a time of growth and diversification, the 1980s were years of 

stagnation, due to the long-lasting fiscal crisis that hit the country’s economy. For the 
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S&T arena, the 1980s were a decade of disruption, when the previous link between the 

ideas of science and development faded away. The S&T agencies became isolated, 

seeking – without much success - to preserve their share in the Federal Budget. 

The last decade of 20th century was a period of major changes in the Brazilian 

economy and society.  In the 1970s Brazil was a closed economy. Development was 

perceived as linked to the government’s success in protecting Brazilian enterprises from 

competition. Autarchic, hierarchic and centralized perspectives were predominant. 

Success in the world market was not a very relevant issue. In the 1990’s the picture 

changed drastically. The opening of the economy, even though moderate, exposed 

Brazilian enterprises to an unusually high level of competition. The monetary 

stabilization2, a successful privatization program, and a new regulatory framework, 

adopted by the constitutional amendments of the 1990s, created a new and more open 

macroeconomic environment. Changes in the framework of the society and economy 

had powerful impacts on the main societal concerns. Issues related to the international 

competitiveness of the economy, the quality of government’s expenditures, the 

enterprises’ innovation capabilities were raised to the top of the general agenda. The 

new scenario gave rise to a strong pressure, pulling the public research system  from an 

inner self-orientation to a more demand-driven orientation (Whitley, 2010). At the same 

time, it created a new opportunity for the main S&T Agencies to rebuild the lost links 

between the sectorial policies’ rationale and the more general conception of progress 

and development.  

 The main features of these reforms were the adoption of instruments for steering 

research toward economic and societal relevance, the reform of the agencies’ portfolio 

of programs, and the reinforcement of the instruments for evaluation. The reforms 

enlarged the space for autonomous decision by the agencies’ specialized bureaucracies, 

amplified competition among researchers, and put a premium in team networking and 

publish profile for the researchers. In the reformed arena, new players gained leverage: 

the public universities’ authorities, and the regional and local authorities and interests.  

                                                             
2 High inflation rates had had more than three decades of history in Brazil. Rates above 100 percent per 
year were registered since the end of 1980s. At the beginning of 1994, when the “Plano Real” 
stabilization program was launched, Brazil’s inflation rate had reached more than 1,000 percent per 
year. This long period with high inflation rates created a peculiar business culture in Brazil, where gains 
were to be sought in the overnight financial market rather than in good management. 
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The 1990s were also marked by the institutionalization of some of the main 

instruments for governance inside the S&T arena. In 1996 the National Council of 

Science and Technology was established, linked to the Presidency and counting with a 

representation from 13 Federal Ministries, and representatives from the scientific 

community and main users, like enterprises and NGOs. In 2001, The II National 

Conference of Science and Technology3 was launched with the goal of to create a 

consensus among the different stakeholders for a new strategic view of the place of 

science, technology and innovation policies in Brazil’s development. It was in this 

Conference that the new notion of innovation system and innovation policies were 

discussed widely and incorporated in the new approach of S&T policies. The Green 

Book4 produced for the Conference, officially named, for the first time, the area as 

Science, Technology and Innovation Policies.  

Innovation was a concept initially proposed under the framework of the neo-

liberal approach, supported by President Fernando Henrique Cardoso. The reform’s 

framework included major initiatives oriented to open the economy, to reform the old 

bureaucratic mode of governance, and the privatization of some main public enterprises 

in areas until then though as strategic for the country, such as communication, 

aeronautical industry, and others.  As part of this approach, the concept of innovation is 

presented as the central tool for understanding the new roles of research and science in 

the country’s quest of development. Table I, below, presents the main policy narrative 

produced by the green and white books, which resume the convergences of the II 

Conference.  

Table I: Main narrative components of the Brazilian S&T reforms  

 

                                                             
3 The First National Conference of Science and Technology date from 1985, but it had a very limited 
success, and no consequences for the area. 
4 The Green Book and the White Book with the documents and outcomes of the Conference are at 
http://www.mct.gov.br/index.php/content/view/18811.html (Green Book) 
http://www.mct.gov.br/index.php/content/view/18765.html (White Book) 

Green book (2001) White book (2002) 
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Adapted from Lopes, 2015. 

As argued by Radaelli (1999) policy narratives express the causal stories by which 

arguments and reasoning are presented in a coherent plot suggesting one course of 

action (the policy decision) instead of others. The narratives extracted from the 

proceedings for the II National Conference in Science and Technology sustain a 

compelling argument for innovation and for major institutional reforms. The narrative 

starts by proposing a causal link between innovation and development, points out the 

Context: with the monetary stabilization and other economic reforms, new themes come to 

the front. Science and technology policies are among these new themes. It is necessary to 

reframe these policies in order to answer the issues of the country’s competitive access to 

the international economy. 

Plot: Science is not enough. The technological innovation produced with the common 

efforts of the scientific community together with the business community is central for the 

quest of the development. Innovation is only possible inside the enterprise. Thus, scientific 

community should develop new and flexible channels in order to help the development. In 

the past, the country’s S&T efforts helped to develop and qualify the country’s highest 

human resources. Now it is time for innovation. Helping to build up innovative and dynamic 

enterprises should be the main goal of S&T policies 

Author: Brazilian Academy of Science, 

Brazilian Society for the Development of 

Science, Brazilian Association of 

Innovative Enterprises, CNPq, CAPES, 

FINEP, Ministry of S&T 

 

Author: The Ministry of Science and Technology, 

the Academy and the Enterprses 

Heros: science and knowledge, depending on the synergy between Science and enterprises 

“S&T strengthened and boosted by the new focus on innovation” 

Allies: the private sector, the Ministry of Science and technology and the Science agencies, 

the Federal Government, the academic community and the states (BRASIL, 2002) 

Villains:  the old mode of industrialization, which create low interest in R&D in the national 

industry, the lack of an entrepreneurial culture in the Brazilian society, the isolation of S&T 

community, the estrangement between academy and enterprises, the old linear mode of 

S&T support (BRASIL, 2002). 

Victims: the country and the society  “are doomed to underdevelopment and dependence 

without knowledge and Science” (BRASIL, 2001) 

 

Benefits: with the new approach there will be development, national competitiveness, 

solution for the many regional problems and well being for the country 

Moral: Without new institutions, supporting the connection between universities and 

enterprises, the country is doomed to underdevelopment.  
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old linear mode of understanding the relationship between science and technology as the 

cause for isolation between science and society, which is the responsible for the poor 

contribution of science for development, as the main villain. It ends up by proposing a 

new institutional framework supporting and strengthening the links between universities 

and enterprises. Innovation is a core concept in this argument, something above dispute, 

embraced by all stakeholders: the science community, the universities, the business 

community and all bureaucracies from the Ministry’s agencies. The proceedings from 

the Conference presented a shared concept with a hegemonic understanding: innovation 

as a tool for development should sustain the country’s efforts for build up a new 

position in the global market. A position that should bring economic growth and 

prosperity for the country. A modern, open and competitive economy needs a new, 

open, and competitive science. In order to assure the contribution of science for the 

country’s development, a new institutional framework is needed, one that would sustain 

exchange between science and enterprise, and thus, producing innovation. 

3. S,T&I policies under the new leftist government of the Brazilian Workers’ Party: 

 

The election of Luis Ignacio Lula da Silva as president, in 2003, were supposed 

to weaken the reforms proposed by the former government of Fernando Henrique 

Cardoso.  Mr. da Silva’s party, PT (Partido dos Trabalhadores, the Workers Party) has a 

well known leftist orientation and hold strong links with the unions and social 

movements. When in the opposition, PT strongly voiced against the neo-liberal concept 

of “innovation” and repeatedly denounced the “privatization of the public universities” 

and the limits and controls that were being imposed over the academics.  In fact, under 

the new government, there were relevant changes in the main characteristics of the 

country’s economic environment. In general, the country moved from a more aggressive 

perspective regarding globalization to a more defensive one. Accordingly, issues related 

to the country competitiveness and industrial structure receded to a less relevant 

position, while the concerns regarding the internal market moved to the forefront 

location. In addition, the role and the importance of the public owned enterprises were 

reinforced. 

 In spite of the new orientations in the macro-economic environment, there is an 

impressive line of continuity in S,T&I policies. Even if the new government put its own 

stamp in the area, the main programs launched in Cardoso’s term were hold in place, 

even when their design underwent changes in order to accommodate the issues from the 
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new government’s agenda5. In Cardoso’s years, the Ministry of Science and Technology 

launched a number of programs supporting research networks in leading edge areas of 

science development. The first program with this nature, called PRONEX, was 

launched in 1996. It answered a long-standing demand from the science community for 

a program offering broad and continued support for the centers of scientific excellence 

in the Country. At the beginning of the 2000s, the government established the follow-on 

program “Millennium Institutes”. The new program’s design clearly adopted the 

network format, introduced a more “problem-solving” orientation when selecting the 

proposals. It also incorporated incentives for connecting research teams from different 

regions and stages of scientific maturity. In 2007, a yet new Program replaced the 

“Millennium Institutes”, the so-called “National Institutes of Science and Technology”. 

The new program, for the first time, included in its evaluation indicators for evaluating 

knowledge transfer activities and the economic and/or societal relevance of the new 

knowledge.  

Another impressive examples of this continuity was the sanction of the Law of 

Technological Innovation (Law nº 10.973/2004), in 2004 (regulated by the decree 

nº 5.563 in October 2005). The law was proposed in the end of the 1990s, at the 

beginning of Cardoso’s second term. The long period of negotiation did not alter the 

Law’s main goal: to institutionalize formal channels linking the public science system 

with its users, mainly the private enterprises, and to allow the circulation of researchers 

between research organizations and enterprises.  

When promulgated, the Law provided support for strategic alliances and 

cooperative projects; and for mechanisms for sharing laboratories and other facilities, 

allowing the productive sector to benefit from the existing public infrastructure for 

research and development, making it more concrete the possibility of achieving the 

elusive quest of university-industry collaboration pursued since the early 1990s. It also 

authorized public institutions to hold a minority stake in technological companies and 

gave permission for researchers from public institutions to leave their institutions for 

three years (renewable for another three years) in order to form their own enterprise to 

explore new technological developments. Finally, it awarded fiscal incentives for 

increasing collaboration between companies and research organizations, hiring Ph.D. 

                                                             
5 The description of the policy programs and instruments presented here is based on a previous paper 
presented at the IPSA-ECPR Joint Conference: Whatever Happened to North-South? São Paulo, Brazil, 
February 2011 (Balbachevsky and Botelho, 2011) 
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holders and creating partnership with small technological enterprises and independent 

researchers.  

A major change brought about by the Innovation Law and its subsequent 

regulatory measures was in the realm of innovation financing. The law established a 

new legal framework to allow the provision of innovation subsidies directly to firms. 

Previously the government had to finance corporate R&D and innovation projects either 

through grants to individual researchers collaborating in corporate projects or university 

and public research organizations in cooperative projects with firms. Based in the new 

law, FINEP launched first public call of the Economic Subsidy Program, administered 

by Finep. The launching this Program signaled a relevant shift from a research policy 

mainly perceived as public support for academic research to a research policy that 

recognizes the division of labour between research efforts from the private sector and 

the academic one,  and puts a premium in the collaboration and network between these 

two actors. In the wake of the Innovation Law, the government also launched another 

law (Law11,196/2005) offering fiscal incentives and tax regime depreciation schemes 

for R&D investments.  

Even if the Law was not as effective as one should expect6, its existence 

represents a real departure from the old framework that regulated the organization and 

the main activities reserved to the public science system. It recognizes new roles for 

researchers, creates new expectations for the research organizations – including public 

universities - and establishes a legal base for arguing in favor of strengthening the 

interface between public and private sector. 

4. From technology to technological innovation: 

Until the mid-1990s, research policies in Brazil were geared mainly to individual 

researchers in universities and, to a lesser extent, public research organizations (PROs). 

They often faced the problem of financial resource continuity, due to cyclical budgetary 

constraints, and a generally fragmented disbursement. In 1999, still under Cardoso’s 

government, the MoS&T launched a new financial framework with the establishment of 

a number of extra-budgetary Funds for research. Each Fund can only support research 

of interest to the economic sector it target. The priorities in expending are set by joint 

sector-specific public-private commissions. Resources come from a re-direction of 

                                                             
6 To review the main issues and bottlenecks related with the Innovation Law’s implementation see 
Botelho and Pimenta-Bueno, 2008. 
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shares of existing and new taxes and levies on sectors’ services and operations. While 

the Funds did provide more continuous stream of supports for research, they also 

established new mandatory university-industry arrangements for carrying out research 

and created new joint public-private research selection procedures (Botelho, 2002).  

Other Program, launched in 2007, also helped to convert the old science and 

technology policy into to the technological innovation framework. The program is 

called  Sibratec umbrella program, and support business technological development 

through the promotion of research and development activities through supply of 

metrology and technological extension activities, assistance and transfer services. 

Sibratec is composed by three types of network: 1) Innovation Centers, organized inside 

universities and research institutes with experience in business interactions. Its goal is to 

transform knowledge into commercially feasible prototypes, supporting new 

technology-based firms or incremental innovation in existing firms. 2) Technological 

Services Institutes, organized inside technological institutes and networks, for the 

provision of metrology, norms, calibration, conformity analysis and essays. 3) 

Technological Extension network to stimulate demand for specialized innovation 

assistance through consultants to make business diagnostics, propose solutions and 

prepare research projects for submission to research institutes. 

In 2010 the focus on innovation was expanded and reinforced.  First, In July the 

Government approved several measures to promote technological innovation. Second, 

in October 2010, FINEP launched a call to fund to expand and develop technological 

parks, The National Program to Support Incubators and Technological Parks – focused 

on capacity-building for the creation of new ventures and support to states’ and regional 

networks of incubators. Third, in November the federal government established an 

inter-ministerial group with the mandate of identifying strategic R&D projects in firms 

and providing a custom design package of government support from existing programs. 

Since then, new initiatives were launched targeting innovation and supporting 

interaction between universities and more basic oriented research teams and enterprises   

5. The innovation framework: an anchoring device for the policy contends 

As one can see by the examples described above, the quest for innovation 

policies was one of the central axes for the re-configuration of the S&T policies in the 

first decade of the new century. The centrality of the concept derives from the 

possibility it opens for a new approach in the pursuit of the relevance of the area for the 
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Country’s development. Nevertheless, the meaning of innovation and its alleged by-

products changed over the time, accompanying the different issues pressed by different 

governments from diverse ideological positions. As said before, in the 1990s, following 

the more liberal agenda of Cardoso’s government, the focal point was the issue of 

competitiveness and new opportunities that globalization could bring to Brazil, the 

narrative at that time put emphasis on the positive role of market in sustaining 

economy’s dynamics and progress.  Mr. da Silva Government sustained a more 

nationalistic approach and by 2005, the III National Conference of Science, Technology 

and Innovation brought to the forefront the issues of strengthening national industry and 

regional development. Next, in 2010, the IV National Conference of S,T&I linked 

innovation to the importance of State planning and industrial policies for economic 

development, while promoting the case for reinforcing domestic market, social 

inclusiveness and social participation. 

 Table II, bellow, presents the main elements of narrative present in the documents produced by 

the last two National Conferences 

Table II: Narrative elements present in the proceedings of the 3º and 4º National Conferences on 

Science, Technology and Innovation 

 
3º CNCTI (2005) 
 
 

4º CNCTI -Blue book (2010) 

Context: Innovation law has been 
approved. The new institutional 
framework supports innovation as a key 
issue for the country’s quest for 
development. 

Context: 15 years after institutional reforms is 
already consolidated. New challenges: revisit the 
Innovation Law in order to expand its coverture and 
incorporating a mode of knowledge production with 
a new understanding of innovation and the role of 
the academic research. Innovation also as social 
innovation 
 

Plot: The quest form innovation is 
central for regional development, for 
strengthening the national enterprises, 
and for solving social problems. New 
channels should be built in order to 
facilitate the network between 
enterprises and universities. The locus 
of innovation is the enterprise. The 
academic research provides human 
resources and innovation focused on 
social problems.  

Plot: There should be more symmetry between 
academy, enterprises and government. Academic 
research has a major role in social innovation and 
promoting social inclusion.  
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Adapted from Lopes, 2015. 

As it is possible to see in table II, in PT’s years, new issues where brought under 

the innovation umbrella: regional development and social inclusion become central in the 

plot, and new demands for preserving autonomy and identity of science grows and 

become stronger in the 4º Conference. The new understanding implicit in the innovation 

policy framework allows for a range of different interpretations ranging from an updated 

nationalist view that valorizes domestic market and the local development of technology, 

to a more internationalist view that stresses competitiveness and internationalization. 

 In a sense, one could say that as the previous hegemonic understanding of 

innovation linked to competitiveness of faded away, the scene was occupied by a 

number of conflicting views that articulate a number of different networks of policy 

actors, each with its own interpretation of what should be the priorities of the Brazilian 

science policy. 

Heros: mobility between academy and 
productive sector. Together they will 
bring solution for the many challenges 
of development and social equality 

Heros:  mobility between academy and productive 
sector. Together they will bring solution for the 
many challenges of development. Academic 
research is the main actor for the new knowledge 
that will transform the social realities and promote 
social inclusion.   

Allies: The national enterprises and the 
many agencies from the MoS,T&I 

Allies: The national enterprises, and the agencies 
from the MoST&I. The academy is the more 
important ally of the government in promoting social 
inclusion. 

Villain: The distance between Science 
and the productive sector 
 
 

Villain: the old, restricted way of understanding 
innovation as only a commercial innovation 

Victims: The national scientific 
production and the national industrial 
production. The lack of   

Víctims: science, because science needs more space 
for preserving its own identity   

Benefits:  Dynamism, modernity and entrepreneurship, and productivity for both, the 
enterprises and the academic research  
 

Symbols: Future, the new Technologies leading to the future, social innovation, social equity, 
development. 

Moral: innovation for development in a 
competitive environment should be 
sustained by a new institutional 
environment linking universities and 
enterprises 

Moral: new institutional arrangements should 
promote network while, at the same time, 
supporting independence. Innovation should 
incorporate the social dimension.  



16 
 

Some stakeholders stresses the State leadership in establishing goals and 

promoting the kinds of innovation deemed strategic for the country’s development. In 

this perspective, it is the state, and, more specifically, the Executive’s agencies in 

charge of planning the country’s development, that should be in charge of steering both 

the public research system and the private sector to the goals elected as strategic. For the 

former, innovation policy should represent the concentrated efforts to develop and 

transfer knowledge in the areas defined as vital to the Country. For the later, innovation 

policy is synonymous of an active industrial policy, where the Executive is in charge of 

picking and supporting the winners – the so-called National Champions – in order to 

promote enough scale and scope for winning the global competitive race. Policy makers 

located in the major state owned enterprises and high ranking officials in the Executive 

branches in charge of economic planning tend to support this perspective. 

Other stakeholders put innovation leadership in the hands of science. In this 

view, the core innovation activity is the work done by the scientists. Science should 

provide the best solutions for the problems faced by the society, by promoting social 

innovation. In order to be relevant – and innovative – science should give attention to 

the strategic problems faced by society and search for solutions. This vision is shared 

the Brazilian academic elite. For the old generation, innovation policy is just a new 

word for an old activity some of them already have being doing: applied science. The 

new generation of scientists, mostly those in the knowledge areas that have more 

relevant interfaces with economy and society (Bonarccorsi, 2007), tend to share the 

“science push” assumption but tend also to stress the need for relevance for society and 

for regional development. While the formers favor more traditional instruments for 

research support, the later favor instruments oriented to support networks, as long as the 

networks leadership stay in hand of scientists. 

Another group of stakeholders understands innovation as a main tool for 

regional development and social inclusion. They tend to stress the need of incorporating 

local business and societal interests in planning and implementing innovation policies in 

order to strength local capabilities and promote a regionally relevant research agenda. 

Part of the academic community share this approach with regional authorities. 

Finally, for the private interests mobilized by the instruments described above, 

innovation is a market-lead process. As such, it should be guided by the market. The 

main instrument favored by this actor is the incentives directed to the private sector in 
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order to support innovative activity inside enterprises. Fiscal exemptions, subsidized 

loans and other incentives to encourage firms to incorporate R&D in their portfolio 

should be at the core of the country’s innovation regime. A variant of this view, 

supported by small high-technology entrepreneurs, tends to favor direct instruments, 

like grants and economic subvention. While these sectors also support network and 

collaboration between science and firms, for them, the research agenda should be built 

under the leadership of the private sector. 

In spite of all heterogeneity off the understanding innovation and its 

consequences for policy design, the acceptance of this concept as a core goal for science 

policy helped to overcome institutional and policy instability, creating major lines of 

continuity between two governments sustaining different approaches to economic and 

social development. Our argument to explain this continuity amid change is centered on 

the special role played by the concept of innovation in the policy narratives created in 

the period.   

As said before, Star and Greisemer (1999), analyzing the way research 

entrepreneurs manage to enlist support from collaborators of diverse social worlds point 

out the role played by what they call “boundary objetcs”, “an object which lives in 

multiple social worlds and which has different identities in each” (p.409).  Designing 

policy, like science, is heterogeneous. However, also like science, it needs cooperation, 

which demands common understanding. In order to produce cooperation and common 

understanding, some concepts play a central role of translating different social worlds. 

In our understanding, the innovation concept played such role proposing an ideal type 

(p 411), a representation abstract and more or less vague, supporting different 

understandings and adaptable to different proposes. Because it is abstract and vague, “it 

serves as a means of communication a cooperating symbolically – a ‘good enough’ road 

map for all parties” (p. 410). 

Nevertheless, the consensus built in a policy arena is complex and multi-

dimensional. It is not a product of shared believes and cannot be organized solely by 

means of the use of arguments of authority. In such environment, the boundary object 

“plays a more pro-active role, and spans different social worlds which are more 

complex and ill-defined. As a result, tacit differences of meaning attributed to the 

boundary object may be articulated more explicitly, as more active, detailed and robust 

co-ordination is sought between those diverse areas of practice and interpretation. 
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However, one would expect this process to be limited by counterpressures” (Van der 

Sluijs et al. 1998, p. 311). In this sense, the concept of innovation, while abstract, is not 

an empty concept. Its flexibility has limits. When accepted as a boundary object, 

presiding the passage from a government with a more liberal perspective to another with 

more state centric approach, it impose limits to the degree of experimentation. As the 

previous analysis have shown, while the new elites succeeded in impose new issues and 

new understandings for the policy, the core meaning of this policy remained the same, 

and supported a large degree of continuity. In this sense, the concept of innovation is 

more similar to the special case of boundary object described by Van der Slujs, et all 

(1998) as an anchoring device. The inertia created by the meanings attached to the 

concept of innovation prevented drifting by constraining the policy discourse. It also 

contributed by enlarging the policy arena by legitimating the interest of new 

stakeholders. The concept of innovation constrained the policy discourse in two relevant 

ways: first, the relevance of the research agenda supported by public funds must 

incorporate other considerations besides its scientific interest. Second, research policy 

should recognize a relevant to a number of diverse interlocutors, all of them with their 

own voices.  

6. conclusions 

This paper started with a brief account of the main features of the institutional building 

process by which the ST&I policy area grew up in Brazil since the 1950s. In reviewing 

this process, our study stresses the relevance of the shared beliefs regarding the role 

science and technology in the country’s development. The paper also reviews  the 

impressive changes experienced by the Brazilian science policy since the decade of 

1990s. At that time, major changes in country’s socio-economic environment opened a 

window of opportunity for the main policy actors to redefine and actualize the 

ideological nexus between the science policy and the main national goal, the country’s 

development. The broad policy consertation that took place by the second half of the 

1990s redefined science policy as innovation policy and created long lasting constraints 

over the way this policy is formulated.   

Innovation is a concept broad enough to accept different approaches and emphasis. On 

the other hand, the centrality of this concept for the policy discourse creates relevant 

limits for the new elites that ascended to power with the leftist government inaugurated 

in 2002. Together with the concept of innovation comes the need of legitimizing 
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expenditures in science considering science’s practical relevance for the economic and 

social actors. As said before, the innovation concept opens the door for the participation 

of external actors – like enterprises and social movements– in all phases of policy 

design and implementation, including the evaluation. In the same way, the concept 

creates compelling pressures for convergences in policy design, bringing to the forefront 

issues related to the need of establishing and sustaining channels connecting science 

producers and users, and the need of reinforcing feedback lines that could steer science 

to focus in issues perceived as relevant for the society. In this sense, the concept of 

innovation is  at the center of the new policy paradigm that organizes the S&T policy 

arena. It provides the core definition of the policy problem, informs the policy goals, 

and delimits the nature of programs and instruments that are to be mobilized by the 

policy activities (Hall, 1989).  
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