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1. Introduction 

A subject that has been increasing prominence in political science and public ad-

ministration is the Center of Government (CoG), which consists on the set of units and/or 

individuals responsible for strategic guidance and coordination. CoG focus is to ensure 

that the government performance as a whole follows the policy direction and major goals 

established by the Chief of the Executive and her/his support base.  

This is not a new phenomenon in contemporary States, however, nowadays, the 

GoG role seems to be an imperative to put into practice the Executive governance ar-

rangement. In other words, a framework that imposes a variety of challenges to govern-

ment in dealing with different stakeholders inside and outside the public sector.  

In this sense, three factors has brought even more complexity to the context: i) the 

prevalence of wicked problems, ii) the need to deal with the undesirable consequences of 

the New Public Management (NPM) in terms of fragmentation and lack of coordination; 

iii) increasing expectations for quality improvements in the services to citizens, for trans-

parency, for strengthening of the State-society relationship, in scenario of budgetary con-

straints and constant technological changes.  

Despite its relevance, the literature on Center of Government still lacks systematic 

and scientifically valid research on several fronts, primarily, if compared to the accumu-

lation of studies on the United States and Europe. In Brazil, constitutive aspects of the 

political-institutional arrangement, such as the coalition presidentialism, federalism, 

growing social participation, new regulatory agencies and the recent empowerment of the 

accounting system have expanded the centrifugal effects in government. They tend to 
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increase the President’s need to coordinate his/her cabinet so as to achieve adequate pol-

icy articulation with key stakeholders inside and outside the government. The field of 

study in Brazil has made considerable progress in the last decades regarding the political 

coordination, especially with a focus on the relationship between the Executive and Leg-

islative branches. If, on the one hand, these researches deal with an important function of 

the CoG, a little attention has been made at understanding how coordination works inside 

the Executive or between government and society. 

In this context, the field of study employed to investigate the case o Executive 

governance, in other words, how government coordination and strategic guidance func-

tions during different presidencies from 1995 to 2014 in the Brazil seems quite interest-

ing. As consequence, few questions must be responded. Which units constitute the Bra-

zilian Center of Government and how did it change during these administrations? What 

are the features of the CoG chain of command? What factors could explain the CoG 

changes? What are the resources (mechanisms and instruments) used to carry out the core 

functions of the center of government?  

To answer these questions, the paper analyzes a set of papers developed in a re-

search project about center of government in Brazil that covers to a large extent the issues 

highlighted in these questions. The project, led by the Institute of Applied Economic Re-

search (Instituto de Pesquisa Economica Aplicada), a federal governmental think tank, 

has the main goal advance at understanding how the governance of the Executive branch 

functions and has evolved in the last two decades. 

Besides this introduction, the paper is organized as follows. First, the concepts 

and the actual structure of CoG are discussed by different theoretical and empirical ap-

proaches. Then, the paper begins at answering questions related to CoG functions during 

five presidential terms. Lastly, the paper outlines some final remarks. 

 

2. What is the Center of Government? 

2.1. Theoretical Approach 

The center of government literature is quite diverse, although only recently has 

there been attempts to understand the subject in a more systematic and integrated way, 

especially in Brazil. In this context, the articles of the collection, generally, articulate with 

this literature, but they focus on a more specific theoretical debate related to their main 
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issues. For instance, papers dealing with coordination concentrate on issues of intra-

governmental, federative and civil society coordination. 

Nevertheless, in order to contextualize the debate, to understand the different ap-

proaches out and inside the country, as well as to adjust the research agenda to the Bra-

zilian political and institutional features, in the first chapter, Cavalcante develops an ar-

gument that there has been a set of different terminologies for center of government, but 

only on central question in this field of research: how do the planning, coordination and 

management of the Executive branch's priority agenda work? 

In this sense, Cavalcante identifies that the nomenclatures vary widely according to 

the historical context, the focus of the approach and, primarily, due to the school of 

knowledge. Therefore, the subject may be named center of government, core executive, 

presidential center, executive governance, among others. But the variations are not re-

stricted to the names, but also in the emphases given by the perspectives, which can be 

framed in three. 

The first, known as Core Executive, is dedicated to understand the coordination of 

public policies, both within the ministerial cabinet relationship and with the rest of the 

public service. On the one hand, the studies, based on political science theory, are directed 

at explaining the relational and structural determinants of ministers influence, especially 

in the office of the British prime minister. On the other hand, comparative approaches 

also incorporate components of public administration debate in order to analyze the dif-

ferent frameworks and performances of the center of government in the other countries. 

The second strand is the presidential center, scholars of the United States, which 

differs from the others because the CoG is always predefined in advance, that is, the units 

and advisors of the president and the White House staff. In all three analytical strategies 

to explain government functioning - decision-making, presidential styles and staff –the 

crucial concern involves the aim to control the bureaucracy. The studies, which are heav-

ily influenced by the literature of political science, seek to balance both behavioral and 

rational choice approaches and assumptions that value the role of institutions in the func-

tioning of the political system. 

Finally, the center of government perspective is concerned about explaining the 

government framework, but it is undoubtedly the one that strives most to characterize 

what is and what is not the subject of study, above all, because of its comparative focus. 
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The main motivation is to compare performances based on public administration issues 

and with a strong prescriptive component. Nevertheless, the high degree of heterogeneity 

of CoGs and the constraints on gathering information (usually from surveys) are obstacles 

in the main objective of the perspective, which is to define and recommend what would 

be the best center of government configuration that generates higher performance. 

This diversity of analytical strategies must be welcome in which extent there is a 

growning consensus in the literature that the configurations and functioning of CoG tend 

to have the variations as a rule and not as an exception. Therefore, its understanding is 

not trivial, just as the structuring and improvement of its performance take little advantage 

from standard recommendations, the famous "one-size-fits-all", since particularities of 

each political system are fundamental. The concept that converges these perspectives is 

that the center of government means the units and/or individuals responsible for the align-

ment and coordination of the president's or prime minister's goals. 

 

2.2 Empirical Approaches 

In the Brazilian case, in general, the scientific literature on CoG in the country is 

very incipient, as in Latin America as a whole (Bonvecchi, Scartascini, 2011, Alessandro, 

Lafuente, Santiso, 2013). In addition to treating the subject in a secondary way, the stud-

ies are characterized by the diversity of approaches and themes that, although correlated, 

are not so close among them. This variety is also found in methodological strategies that, 

to a large extent, predominate qualitative and descriptive-exploratory analyzes. 

Although theoretical discussions present definitions about what CoG is, it is not 

homogenous. In general terms, it differs between the structural and functional concepts, 

also classified as narrow and expanded definitions (Alessandro, Lafuente and Santiso, 

2013). The first, based on political science, is concerned with understanding power rela-

tions within the so-called Core Executive (UK) and the Presidential Center (USA). In 

other words, CoG depends on the position of the unit in the structure of the Executive, 

that is, it is part of the CoG those institutions or units that directly and exclusively support 

the head of government and are usually located in the official structure of the Presidency 

or the Prime Minister. 
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In turn, the functional or expanded perspective includes all executive institutions 

that carry out cross-cutting and government integration activities. Besides the units lo-

cated in the structure of the head of government, the CdG also incorporates bodies that 

act in coordination, monitoring, political articulation, among others (Alessandro, La-

fuente and Santiso, 2013; OCDE, 2014). This approach, more influenced by public ad-

ministration, analyzes how the center of government functions and what dimensions can 

be improved towards a better governance structure, within a more prescriptive and nor-

mative position. 

In order to understand what is the center of government in Brazil, four papers 

analyze empirically the subject under different research strategy and discuss the findings 

with the theoretical approaches presented above. 

Cavalcante and Batista argue that there is no consensus on what this phenomenon 

is and how it can be empirically analyzed, especially given the wide variety of political 

and administrative frameworks in the countries. The paper then offers a mapping of the 

main CoG analysis strategies and also investigates their modifications under different 

perspectives between the years 1995-2014. The difference approach is to advance not 

only in the nominal or legal dimension of the composition of the center of government, 

but also to include the behavioral or de facto dimension of the advisory organization to 

the president. That is, both perspectives emphasize the formal dimension of the Execu-

tive, either on the organizational structure side or on the legal competencies of the minis-

tries/agencies, which to a certain extent does not fully capture relevant information about 

the dynamics of government management. For this reason, in addition to the de jure or 

formal approach of structural and functional classifications, the de facto approach was 

also included to identify the evolution of CoG in Brazil in the recent period. The de facto 

approach identifies the actors and central bodies in government coordination according 

to the routine of interaction with the president, which is grounded in the agenda of Bra-

zilian presidents 

Both approaches are important, because they emphasize different aspects of the 

CoG composition. However, depending on the context, the diverse forms of observation 

of the subject can generate significant differences in the understanding of the composition 

and evolution of the CoG.. As a result, in all four approaches of CoG analysis, we ob-

served a quantitative increase in the composition of the nucleus in the period covered, 

which suggests the complexity of governmental actions and the increasing importance 
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given to the CoG's typical functions, especially coordination politics and public policies, 

in line with specialized studies on the subject. 

The chief of the Executive needs to adjust his decisions in order to well balance 

the dilemma between centralization and politicization in the structuring and functioning 

of his government. As there is no recipe for it, presidents adopt distinct strategies that 

also change over the course of their mandate, whether for learning or for conjunctural 

reasons of different orders. The empirical evidence confirms what the Executive's study 

literature, for decades, emphasizes: the political context and the presidential style matter 

in the study of the cabinet appointment, the functioning of government and the decision 

making process. 

In spite of the methodological and information limitations, the article suggests that 

the common sense about the differences between the parties of presidents and their pro-

files is supported empirically. In other words, Cardoso's government (1995-2002) seems 

to have shared more strategic portfolios with allies and the president opted for a compet-

itive style. While in the PT governments (2003-2014), there was a much more centralisa-

tion process in the CoG, but it was also possible to observe collegial styles (in the case of 

a substantial increase of councils during Lula's first term) and hierarchical in the course 

of the Roussef’s administration between 2011 and 2014. 

In the same interest to understand what is effectively the center of government, 

Pompey and Lassance consider the methodological limitations of this analysis and pro-

pose an unprecedented strategy in the literature: focused on biographical or autobiograph-

ical information of the presidents, without prejudice to the use of others resources to ver-

ify the consistency and cohense of this information. 

To do so, the authors analyze the first year of the Cardoso’s administration (1995) 

from an privileged and detailed own view of the President. The methodology builds a 

framework that presents his key interlocutors, the issues addressed, the related policy 

areas and sub-areas, and the COG functions over the period. Based on the presidential-

style debate, the initial impression is that the Cardoso’s government style is collegial, 

however, decisions are problematic because of lack of loyalty among CoG members. 

From the individual point of view, the most outstanding discuss partner for Cardoso in 

the first year in off was Pedro Malan, Minister of Finance, followed by the Chief of Staff  

and the Minister of Planning, precisely the classic unit of CoG.  In addition, the article 
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argues the existence of at least three main types of center of government: Managerial, 

Economic and Political. 

The first consists of the president direct advisory team. It is formed by members 

of government who have permanent and direct access to the president and who deal with 

all the daily tasks delegated by the president. The economic CoG is composed by the 

three ministries mentioned above. Lastly, the politician type had the president himself the 

protagonist player in the articulation with the Congress and in the resolution of conflicts, 

however, FHC counted on supporters within the government., such as few ministers and 

its Vice President Marco Maciel, but also the leaderships in the Legislative branch. 

In the same purpose of expanding the definition of a center of government, Mello 

addresses the activities of coordination and monitoring of a priority public policy of the 

Roussef’s government (2011-2014) - the Brazil Without Poverty (BWP) Plan. The au-

thor’s main hypothesis is that the management structure adopted during the execution of 

the plan is a practical example of the functioning of CoG in its extended or functional 

sense (Alessandro, Lafuente and Santiso, 2013). More specifically, the management of 

BWP, led by a sectoral unit that does not formally have responsibility for government 

coordination, Ministry of Social Development (MDS), has been in charge of supporting 

the right to the presidency, participation in the definition of the agenda priorities, coordi-

nation of priority actions and monitoring activities, typical of the center of government. 

In addition to being effectively responsible for the conduct of this macro policy, 

which, in general terms, coordinated dozens of social policies of various ministries, the 

author reiterates that the empowering of the actors involved in the coordination of this 

model can be characterized as a transitory phenomenon. As the plan ended, the capacity 

for action and the empowerment of the MDS over the other government units cooled 

down. That is, the BSM created a new locus of the CoG at the federal level, but this was 

a transitory and non-institutionalized process in time. 

The analysis of the management arrangement of BWP is a practical example of 

how CoG operates in the coordination of priority policies, since the MDS has carried out 

activities related to the coordination of public policies, strategic management, perfor-

mance monitoring, communication actions and accountability. In sum, the article con-

cludes that experience can be characterized by: i. ambivalent nature of the arrangement 

according to the origin of power and legitimacy attributed to the management structure; 

ii. transitional character of the influence and capacity of mobilization of the other actors 



 

8 

by the coordination of the plan; iii. Empowering gave the MDS a formal 'place' in the 

selective definition of themes and actors related to the theme of BSM and; iv, strength-

ening the public projection of the theme of poverty and inequality, and of actors and 

structures linked to this agenda. 

Thus, it is observed, as the traditional perspective of the core executive assumes, 

that relational and personal aspects play an important role in the configuration of what is 

and what does not constitute CoG at certain historical moments. If these aspects are rele-

vant, the question is whether there is a difference between the president's strategies in 

defining CoG's command profiles over the rest of the ministerial cabinet in Brazil. In 

order to answer this question, Cavalcante, Magalhães, Goellner and Palotti, grounded in 

the functional or expanded conceptualization of center of government, i.e., the ministries 

that carry out transversal activities and integration of the government, empirically ana-

lyzes the profiles and trajectories of the ministers of state of 1995, beginning of the first 

term of the Cardoso’s government, until 2014, the end of the first term of the Roussef 

administration. 

The main theoretical debate of the paper involves the dilemma of centralization 

versus politicization that the chief executive deals at decision-making moments. The first 

strategy consists of giving autonomy to his/her cabinet while building a unified, coordi-

nated and centralized bureaucratic system in its center of government in order to lead and 

control its bureaucracy and avoid the restrictions enabled by the check and balance sys-

tem. While in politicization, the president negotiates with several different actors (Con-

gress, bureaucracy, interest group and the media) to avoid being hostage to the informa-

tional asymmetry of his ministers and thus effectively influence government outcomes. 

From this discussion, the authors test some hypotheses to identify if these dilemmas 

are treated differently when he or she appointed for positions in or outside the CoG. The 

results of the empirical analysis indicate that the Brazilian presidents, between 1995 and 

2014, decided for the strategy of centralization in CoG appointments. In this sense, the 

descriptive analysis regarding the preference for party’s associates and the estimates of 

the ministerial politicization index and the friendship variable confirm this hypothesis. In 

other words, occupying the positions that coordinate the government's priority agenda, 

the executive heads decide to increase control over policymaking and politicize less, es-

pecially by sharing these posts less with allied parties. Regarding the hypothesis that CoG 
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ministers would last longer in office during the presidential term, evidence from both 

analytical strategies refuted this hypothesis.  

It is worth mentioning that, the gender variable does not seem to be significant for 

the positions in the center of government, despite the fact that during Rousseff govern-

ment occurred the prioritization of women in ministerial posts. Moreover, the racial ques-

tion is also undoubtedly a problem of inequality even worse in CoG appointments. 

 

3. Center of Government in Brazil: a variety of functions 

After discussing what CoG is, this section is devoted to analyze the papers that 

address the government’s functioning in different perspectives, mainly related to intra-

governmental coordination. 

With emphasis on the institutional arrangements for the management of priority 

investments during the two administrations of Presidents Fernando Henrique Cardoso 

(Cardoso) and Luiz Inacio Lula da Silva (Lula), Magalhaes and Couto analyze the partic-

ipation of the respective center of government. The programs were, respectively, Brazil 

in Action and the Growth Acceleration Program (PAC). The article assumes that different 

governments will build specific arrangements for the management of priority invest-

ments, and these arrangements are still being formatted in the course of each government. 

For this, general characteristics of the its operation and their insertion in the CoG are 

described, highlighting some processes and roles, avoiding the analysis of results or pro-

cesses as a whole or isolated projects. 

Throughout the research, some elements that help to explain this fluidity and plas-

ticity between the arrangements were indicated, which indicate that a rigid format, 

unique, for the center of government, even within the same country or during the presi-

dent term, it may be difficult to be operationalized. However, even similar political and 

administrative processes were not hindered by the existence of varied institutional ar-

rangements, constitutions of new processes, different roles, and involvement of different 

organizations to perform very similar functions. 

The authors argue that different leadership styles have led to processes of support 

to the management of priorities that are also different, that have been adapted or were 
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constructed not only from the existing institutional design. New instruments and pro-

cesses have been created based on ideas derived from the professional and political ex-

periences of its members. 

Brazil in Action sought to add agility to the hierarchical relations between the 

delivery ministries and units of coordination through the bet on the qualification of pro-

cesses and people, influenced by the management models propagated by the total quality 

programs. The empowerment of the project managers may have been the most character-

istic innovation of this search. The PAC also created more horizontal and collective forms 

of identifying and overcoming bottlenecks or problems of selection and implementation 

of projects, which also corresponded to a process of establishing collegiate and decisions 

taken from debates among the actors, from government coordination to PAC situation 

rooms. 

Finally, it is worth mentioning a similarity between the evolution of the two ar-

rangements. At the end of each period, the management of priority investments moved 

away from the core of government and, together with the decline in the fiscal capacity of 

governments to carry out the investments, lost space in the agenda. While they were func-

tioning, they still had strong interaction with another strategic function of the center of 

government - communication. The priority management function has not been shown to 

have the same dynamics when positioned outside the CoG. 

With a focus also on presidential priorities within the framework of strategic gov-

ernment planning, Jackson De Toni seeks to answer questions of how priorities are de-

fined and what the design processes of the president's strategic guidelines are. The hy-

pothesis of the research test: i) if there is correlation between the definition of priorities 

of the center of government and the contents of the electoral programs; ii) if Multiannual 

Plans positively influence the formation of the president's strategic agenda and; iii) if 

prospective studies, long-term scenarios, and the design of a vision for the future - even 

when led by the CoG - are processes that are incapable of influencing the agenda. 

The theoretical and empirical research had several interviews with key actors in 

this process and covered a period comprising five presidential terms, beginning in 1995 

with Cardoso until 2014, the last year of President Dilma Rousseff's first term. As a con-

clusion, the author confirms the hypothesis of a substantive influence of the electoral 

programs and of the party that leads the coalition (1st hypothesis). However, it is not in a 

linear or automatic way, the process is combined with strategic priorities preferences re-
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sulting from unforeseeable critical conjunctures, such as internal and external crises, po-

litical bargains with grass-roots parties, or demands of organized society, voiced by 

countless pressure groups.  

Regarding the medium-term planning process (2nd hypothesis), materialized in the 

various Multiannual Plans, the paper demonstrated a technical and political dissonance 

with the presidential agenda that varies with each mandate, according to very particular 

conditions ranging from personal profile of the characters involved in the rigidity and 

formality of the federal planning process. Finally, we did not identify any significant or 

determinant influence of the prospective studies that design the future vision for the coun-

try (3rd hypothesis). 

According to De Toni, there is a "stated agenda" in the programmatic documents, 

state of the union, president's speeches, plans documents, strategy papers, and long-term 

goals. But there is a "revealed agenda", born of the daily action of the chief of staff, the 

various organizations part of the center of government, lobbying, bargaining with politi-

cal parties and sometimes in response to domestic or international crises. It is the political 

processing of these heterogeneous sources that will define the priorities and give content 

to the systems of supervision of the presidential staff. The revealed agenda is a fraction 

of the first, but it is the one that gets the majority of president and key advisors attention. 

These agendas have been very little strategic, in the sense that the planning literature 

attributes to that term. 

Successful government programs tend to institutionally stabilize and are incorpo-

rated as "elements of the landscape" in electoral programs, even among politically adver-

sarial coalitions, reinforcing the vision of visible institutional weakness in the planning 

or agenda-building process strategic in the center of government. 

Mariana Batista, in her paper on executive governance strategies from an interac-

tional approach, seeks to answer the question whether there is any effect of the govern-

ment coordination pattern on the formulation of the legislative agenda. In this case, inter-

action is a proxy for participation in the decision-making process and conflict resolution 

for the formulation of legislative bills, which is not effectively concentrated on the pres-

ident, although the ministries are not completely autonomous. The author uses the rela-

tionship from the information on the agenda of presidents Fernando Henrique Cardoso 

(1995-2002) and Dilma Rousseff (2011-2014) and classifies the actors as cabinet (minis-

tries responsible for delivering public policies) and the center of government responsible 

for government coordination).  
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The descriptive analysis showed that Rousseff performed on average many more 

meetings during the term, that is, a much more intense performance of her in the interac-

tion with her ministers and in direct coordination. On the other hand, Cardoso made ex-

tensive use of collective interaction strategies, including organizing ministerial meetings 

with the specific purpose of coordinating government actions, Rousseff made much 

stronger use, tending to zero at the end of her first term. Thus, Cardoso had a profile more 

collegial that often delegates while Rousseff seemed to have a more centralizing profile. 

Descriptive analyzes provide evidence that, despite the coalition government, the presi-

dent plays a central role in structuring and coordinating it. More importantly, whoever 

occupies the chair matters. 

The author employs regression models to identify the effect of the frequency of 

interactions with the president on the number of legislative initiatives. The results, both 

for the Cardoso and Rousseff administrations, indicate that the higher the frequency of 

interaction, the greater the number of legislative bills. Even as the complexity of coali-

tions increases, it is possible to reduce preferences conflicts through government coordi-

nation. In this way, the differences in participation in the formulation of the legislative 

agenda disappear when the interaction with the president is sufficiently high. 

The article by Lopez, Silva and Borges also addresses intragovernmental coordi-

nation, with emphasis on the role of the Chief of Staff in the process of building the 

legislative agenda of the Executive between 2003 and 2014. According to the authors, 

even more, the formulation of policies are part of this agenda, they are decentralized to 

the ministries. However, even if the Presidency may not know what is happening in the 

ministries in the initial stages of formulation, its control over what leaves the government 

is thorough, through the Chief of Staff. This unit of the CoG acts as guardian of the Ex-

ecutive, however, its action, in most cases, reactive. 

The Presidency may not be decisive in defining an agenda, but it is where the 

decentralized formulation of ministries always converges. In this movement, the scrutiny 

of the Chief of Staff is integral, in matters that are not of interest. The political coordina-

tion of the agenda occurs, therefore, after this is proposed. 

In this sense, if coordination is to guide the system parts to work together, in com-

mon effort, maximum harmony and minimum friction (Metcalfe, 1994: 278), the Presi-

dency can only get it at a level that is below the construction of goals. It prevents the 

government from disintegrating, but it cannot prevent fragmented government. This task 

will eventually fall to the president judgment, in appointing top officials to his governing 



 

13 

coalition, and in establishing which are his main objectives, the presidential goals. The 

Chief of Staff works to build administrative consensuses between ministers, in multisec-

toral matters to arbitrate divergences between them. But it has no relevant role in defining, 

presumptively, what is the competence of each portfolio, and establishing its limits. It is 

in the day-to-day play of interministerial negotiation that these limits are built. Setting 

government priorities to "indicate a coherent structure for the formulation of ministerial 

and interministerial policies" (Metcalfe, 1994: 284) is not a clear part of the functioning 

of the Chief of Staff duties. Therefore, the peak of coordination, the level at which the 

government acts with one voice and the ministries are only "means of delivery" of previ-

ously agreed upon objectives, is non-existent. 

In any case, the Chief of Staff is a central unit at understanding the formation of 

the Executive's agenda. Refining how their internal decision-making processes take place, 

which aspects matter on the acceptance or rejection of proposals, how relevant is the pro-

file of the advisory boards selected there, and the implications of differences in the pro-

files of their different leaders would shade lights on the understanding of our presiden-

tialism. 

This prominent role of the ef of Staff in the coordination within the scope of the 

CoG is also the object of Camila Lameirao's investigation. The focus is on the role and 

institutional development of the presidential staff between 1995 and 2014, examining the 

organizational arrangement, institutional innovations and the pace of activities of this 

body in different governments. 

The analysis of the causes and consequences of the institutional changes of presi-

dential staff presupposes that: i) the president changes and establishes institutional inno-

vations in the apparatus that surrounds him insofar as he identifies inconsistencies be-

tween these structures and the incentives that drive their action (Moe, 1985), and that (2) 

the organizational arrangement of presidential assessment resulting from these changes, 

once formally defined, follows a dynamic that in turn affects the president's performance 

(Hult, 2003). 

Empirically, the research on the legislation produced by the Chief of Staff shows 

that this ministry has a lower frequency compared to other agencies, such as the Ministries 

of Finance and Planning, that by the nature of their subjects (fiscal and budgets), are also 

triggered to promote government coordination. However, if, on the one hand, the Chief 

of Staff participates little as an author of executive decisions based on legal acts, since in 
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most of the years, the percentage of this participation was less than 5%, it is worth men-

tioning that the content of its decisions is examined, it will be noted that a large part 

concerns decisions on "government coordination and integration". If so, the data inform, 

in a preliminary way, that the Chief of Staff often takes care of decisions of this type. 

Considering this evidence, it is observed that the decisions of the Chief of Staff 

are connected to its organizational arrangement. For example, at the beginning of the 

Cardoso and Lula governments, coordination mechanisms, such as the Sector Chambers 

or policies of the Governing Council, were created within the structure of the body, and 

in the same years, of the total decrees decreed by the Chief of Staff, practically two-thirds 

will see about matters related to government coordination. The same reasoning also ap-

plies to the Rousseff administration, which at the beginning of its mandate did not estab-

lish arrangements that could encourage the coordinating role of the Chief of Staff. Per-

haps, for the time being, 2011 was the year that, comparatively, the agency dealt less with 

coordination decisions, about 30%. 

It is noteworthy that, as a trend that, over time (Cardoso and Lula governments), 

the Chief of Staff decreases the percentage of coordination decisions and increases its 

participation in issues related to the administration of the Presidency. It is possible to 

suggest that this body acts as the manager of the presidential structure. In summary, the 

author argues that empirical evidence constitutes a parameter of analysis on the function-

ing of the Chief of Staff and is an empirical contribution to the studies on the presidential 

staff. Along with them, more is known about the decisions and the main attributions of 

the president's advisors in a given period of government, or comparatively. This 

knowledge is also directed to investigations aimed at understanding how the gear of the 

executive branch's nucleus functions.  

The emphasis on government coordination shifts to a broader look in the last two 

chapters of the collection. While Lotta and Freitas analyze the institutional arrangements 

for dealing with the vertical coordination of public policies (among federative entities), 

the Karam, Avelino and Fonseca research is dedicated to understand recent changes in 

the CoG's relationship with civil society. 

With regard to vertical coordination, the chapter covers the period from 2003 to 

2014 and discusses the actors and organizations involved, as well as coordination mech-

anisms and instruments to assess whether the institutional arrangements built have con-

tributed to the capacity of the federal government to formulate public policies. 
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The authors argue that government, since 2003, has sought to develop a new fed-

erative relationship strategy empowered by President Lula to institutionalize mechanisms 

and instruments not only with federative entities, but also with ministries in this area. To 

this end, the Secretariat for Federal Affairs was created within the structure of the Presi-

dency which, in practice, added new instruments, arrangements and actors to those al-

ready in existence. The consequence is the coexistence of alternative ways of doing 

things, of distinct (and ambivalent) legitimacy and intentions, and of internal disputes for 

the momentary legitimacy of actions. 

Moreover, if, on the one hand, there was a rise in a model of federative coordina-

tion based on values such as cooperation, institutionalization, long-term strategy, trans-

parency and intersectoral coherence. These values were materialized in the proposition 

of specific instruments and mechanisms, implemented over the years and that created new 

federative dynamics. On the other, in parallel, other forms of federative coordination con-

tinued to exist, whether from sector ministries, systems, the Ministry of Finance or even 

from the counter service area itself, which continued to coexist in the Federative Affairs 

Committee (FAC). 

The preponderance of certain values (and their instruments) over others does not 

come from legal changes, but from daily dynamics of conflicts based on the availability 

of material resources and power. This is how, at times, the most cooperative dynamic 

gains space. And in others, it loses space for other dynamics, such as particularistic or 

counter service, when immediate governance is needed. 

The own constitution of typical network coordination mechanisms and instru-

ments reinforces this dynamic: they depend on membership to be built and to continue to 

exist. And this voluntary adherence can change intentionality over time, depending on 

the context and interests of the actors. The coexistence of multiple modes of coordination, 

therefore, helps explain why most of the mechanisms created are network and why their 

importance varies over time. 

While, at first, there was a clear prioritization of the federative coordination agenda 

operated by the Federative Subsecretariat, especially in relation to the municipalities, at 

the end of the Rousseff’s administration, this agenda loses space for the need for govern-

ability, which pushes the federative relations to a daily and more adhoc pattern. Thus, the 

creation of instruments and mechanisms are presented as necessary but not sufficient con-

ditions for the creation of new federative dynamics, especially since they coexisted with 
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other types of operations based on other values that were not overcome or faced with 

creation of these new mechanisms. 

As regards to civil society organized, Karam, Avelino and Fonseca address the 

federal center of government focus on the National Social Participation Policy (NSPP) 

and the National Social Participation System (NSPS), which establishes parameters for 

social participation in formulation, implementation, monitoring and evaluation of public 

policies. 

It is assumed that such a law represents institutional innovation that entails a tra-

jectory of debates, conflicts and negotiations involving ideas, interests and strategies of 

diverse social actors, including internal to the state bureaucracy, mediated by the CoG. 

As in the federative coordination, the PT’s government has designated a unit in 

the CoG - the General Secretariat of the Presidency of the Republic - to exercise the gov-

ernment-society interface. Another participatory structure was created directly to Presi-

dent Lula - the Economic and Social Development Council (ESDC). Besides, the  presi-

dent’s head of office, Gilberto Carvalho, also played a role of dialogue with social move-

ments, it is possible to immediately detect a certain level of the issue fragmentation within 

the CoG. 

In this context, in 2003, the General Secretariat also has as attribution the creation 

and implementation of consultation tools and popular participation. Before that, in the 

period of Cardoso, this unit assumed only a bureaucratic function of agenda management, 

an administrative function. 

Promoting the participatory agenda within the CoG, the role of the General Sec-

retariat was decisive, albeit with two distinct patterns of action over the time analyzed. In 

a first phase (2003 to 2010), the unit did not exercise effective coordination, concentrating 

primarily on dialogue activities, in order to encourage and stimulate the dissemination of 

practices aimed at increasing social interlocution in government. This process was facil-

itated by the active participation of militant entities and individuals in sectoral policies, 

which led to the inclusion of new themes, expansion of consultative and deliberation 

spaces, and openness to the agenda brought by civil society.  

After the nomination of Minister Gilberto Carvalho (2011 to 2015), the coordi-

nating role of the General Secretariat has become more prominent. This new standard of 

action included a protagonist participation in the debates about the NSPP. At the same 
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time, the formalization of the rules for the participation of society in the consultative and 

deliberative bodies has become an objective of the Secretariat, advancing discussions. 

During Rousseff 's term, also influenced by her leadership profile, greater empha-

sis tended to be given in formal mechanisms, in the search for delimiting structures and 

objectives. To the imperative of thematic delimitation, the General Secretariat assumed 

the theme of participation from a systemic perspective, increasing the articulation be-

tween participatory institutions and establishing social participation as a structured public 

policy. From that moment on, the reactions to participatory policies grew within the State, 

as exemplified by the various reactions of the Executive and the Legislative to the insti-

tutionalization of Decree 8.243/2014. 

 The presence of civil society, on the one hand, had the potential to democratize 

the CoG, favoring its action on issues with an emphasis on the social legitimacy of public 

decisions. On the other hand, the expansion of the CoG has made its forms of action and 

coordination more complex, presenting an extra challenge in reconciling different politi-

cal aspirations and projects. In addition, it is worth mentioning that the relationship with 

other unit of the CoG was punctuated by dissonances and divergences as much as the 

priority of the theme as to the permeability of other sectors of the bureaucracy to more 

dialogic interaction models with the actors of civil society. 

 

4. Final Remarks 

Main purpose of this paper is to advance at understanding how the Executive 

branch operates, primarily, by one strategic point of view, its center of government, re-

sponsible for the coordination and strategic guidance functions. In doing that, we address 

some characteristics and challenges faced by the president during their policy and deci-

sion making processes. Some important questions came from this main goal, including 

an empirical-based knowledge regarding what is the CoG, who is it formed, what are its 

actual functions and, above all, how the center of government performance the formal 

and informal tasks in a context affected by a complex and dynamic political and admin-

istrative systems. 

First, the predefined concepts of CoG must be put in perspective, since the empir-

ical findings showed that not only being part of the presidency formal structure or having 

usual functions of center of government are necessary but not sufficient to actual perform 
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as unit of it. Secondly, the empowerment of the CoG seems to be more related to the 

relationship between the ministry and the president than based on the ministries’ compe-

tencies, that is why the center of government appointments tend to favor the president’s 

own party’s associates and friends in order to adapt the strategy of centralization in CoG.  

Regarding the functional perspective, two aspects come to mind: the president 

style and Chief of Staff roles. The variations mapped by the papers in the CoG functions, 

especially, coordination is highly affected by the presidential styles. In the analyzed pe-

riod, it has varied considerably in the extent that Cardoso could be assessed as competi-

tive, Lula as collegiate and Rousseff more centralized and hierarchical. The Chief of Staff, 

in its turn, also significantly varied but in functions of the president style, but also because 

its ministry profile and the responsibilities stablished by the government to this unit to 

perform.  

In sum, the challenges for the Executive governance come from different fronts 

besides de political and economic instability, usual in young democracies and emerging 

countries, such as Brazil. Nevertheless, the most important conclusion is that there is no 

perfect or ideal framework of center o government that foster better performance. Instead 

of provide recipes about it, the scholarly should recommend less normative strategies to 

strength the CoGs’ in order to improve their functions, considering scenarios of increas-

ing and ambiguous demands, policy complexifications as well as particularities of the 

political, administrative and institutional system. 

As mentioned before, the paper is a tentative conclusion of a set of papers devel-

oped in a research project about center of government in Brazil led by the Institute of 

Applied Economic Research (Instituto de Pesquisa Economica Aplicada - Ipea). Alt-

hough their findings are quite interesting, they must be carefully analyzed. However, the 

research results showed original findings that, considering the data and information avail-

ability and political sensitivity, tend to put the field of studies focused on the Executive 

on another level. From this, the research agenda can now advance in investigating center 

of government in subnational level and, mainly, has crucial insights from a Latin Ameri-

can presidentialism that may be effectively used to undertake comparative analysis 

among the other countries in the region. 
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