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ARTIGO

‘Going Global’: An Organizational Study of Brazilian
Foreign Policy

Tornando-se Global: Um estudo organizacional da politica
externa brasileira

ANDRES RIVAROLA PUNTIGLIANO*
Rev. Bras. Polit. Int. 51 (1): 28-52 [2008]

1. Introduction

The aim of this study is to analyze how the Brazilian public administration
confronted the challenges arising from the globalization process after the end of
the Cold War. With focus on the case of Brazilian foreign policy, it is found that
the post- Cold War period implied an erosion of state-centeredness due to the
strengthening of new kind of inter- and transnational ‘spheres of authority’ (SOA).
Most of the literature about states and globalization is generally concerned with
entities dealing with economic or social issues. In this study special attention is
given to “diplomacy”, which although highly related to globalization, is generally
not scrutinized in this context. Through a study of changes in Brazilian foreign
policy organization, particular attention will be given on how periphery states
adapt to the new global structures. The perspective of this study follows the line
of research which views states as increasingly ‘transnationalized’ organizations
and that this has effects on national administration. However, it is important to
make clear that our main interest is not in foreign policy as such, but in how it
is organized.

A pillar of International Relations (IR) theory has traditionally been to
think in “Westphalian’ terms, with the state-centric perspective as a key pillar.
However, after the fall of the Soviet block, this pillar was challenged. Pundits,
such as Robert D. Putnam stipulated that state-centric literature was an uncertain
foundation for theorizing about how domestic and international politics interact'.

* Ph.D. in Economic History, Research Fellow of the Department of Economic History and the Institute of
Latin American Studies, Stockholm University (andres.rivarola@ckohist.su.se).

1 Putnam, Robert D. ‘Diplomacy and Domestic Politics: the Logic of Two-Level Games’. In Peter B. Evans,
Harold K. Jacobsson, Robert D. Puntam (eds). Double Edged Diplomacy. International Bargaining and Domestic
Politics (Berkeley: University of California Press, 1993).
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Others have gone even further, arguing that such a state-centered approach
was imprisoned by the idea that the line between domestic and foreign affairs
still serves as the cutting edge of analysis®. This worldview recasts the relevance
of ‘territoriality’, highlighting instead the ‘porosity of boundaries’. Instead
of a state-centric predominance, there is now a complex multi-centric world
creating structures, processes, and rules of its own, that Putnam calls ‘spheres of
authority’ (SOA). There is a steady increase in research pointing out non state-
centred sources of rule making. Some of these regulators are states or connected
to states, but some are more loosely connected or even not connected to states at
all. New systemic requirements have emerged since Peter Evans and colleagues
published their book, Bringing the State Back In’. For example, there has
been an increasing amount of links among states through regional and global
institutions, creating new inter-sectoral contact points among governmental
units. That is particularly evident in the economic domain, where there is an
increasing intersection with traditionally diplomatic domains, leading some
authors to speak about ‘economic diplomacy®. All these changes affect the
traditional work of national diplomatic service. Yet, in spite of all that is written
about globalization, as well as about reforming the state, there is still scant
research about the links between both issues. This is particularly true when it
comes to states in periphery countries.

Let us now concentrate on sketching some of the elements to be used as
general guidelines for analyzing Brazilian foreign policy organization. Among
Latin American countries, the Brazilian case is particularly interesting since this
country has taken a very active role at the global level, becoming one of the
most outspoken ‘emerging countries’. Brazil has also been a leading actor in Latin
American processes of regional integration. Notwithstanding lines of continuity
in foreign policy, Brazil has been, as all countries, conditioned constrained by
internal and external room of maneuver. Organizational changes happen all the
time, but the hypothesis of this study is that the challenges from globalization
have brought about particular changes affecting the way of structuring national
organizations. Specifically, this study will analyze how Itamaraty, as a national
foreign policy organization, responded to the increased national pervasiveness of
international organizations and the creation of new multi-level contact points.
Much of this can be observed through the local impact of so-called ‘global
issues’, such as the Environment, Human Rights or Trade. There is also a new

2 James N. Rosenau. Distant Proximities. Dynamics Beyond Globalization (Princeton: Princeton University
Press, 2003).

3 Peter Evans, Dietrich Rueschemeyer and Theda Skocpol (eds.). Bringing the State Back In. (Cambridge:
Cambridge University Press, 1999).

4 Nicholas Bayne & Stephen Woolkock (eds.). 7he New Economic Diplomacy. Decision-Making and Negotiation
in International Economic Relations (Hampshire and Burlington: Ashgate, 2004), p. 4 ff.
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mix of policy areas, where economic, political or cultural themes are increasingly
intertwined. Furthermore, it is relevant to analyze the extent to which the new
national/international linkage leads to a ‘new regionalism” as a way of coping
with globalization. This means, for example, analyzing the way in which regional
entities are institutionalizing novel forms of actorhood, through which states
intend to confront globalization.

The article is divided in five parts. The first starts with an historical
perspective of Itamaraty where we try to identify the organization’s long-
term lines of action, both in relation to formal and informal organizational
patterns as well as in the interaction with entities at distinct levels. It should
be remembered, however, the main focus is on the historical development
from the 1990s and onwards, where there are structural changes due to the
globalization process. This takes us to the following parts where the focus is
on how Itamaraty has coped with the different dimensions of globalization.
The empirical data is taken from the leading units (Sub-secretaries) in
Itamaraty during year 2006. The focus of the second part is then on two Sub-
secretaries dealing with international “political” IOs, while the third analyzes
the Sub-secretary working towards “economic” IOs. The fourth part deals
with the regional level, where we analyze the South American Sub-secretary,
and the fifth concentrates on the Sub-secretary that is working with Brazilian
communities abroad.

2. Historical Overview

[tamaraty is not just a Ministry among others, it is an institutional line
of continuity from the very conception of the Brazilian state, an organization
that has come to embody the heart and soul of ‘national being’, and expresses
this as a watchdog of national foreign policy. Brazil is indeed a rare country in
the sense that its most relevant historical personality is not a Chief of State, a
military, or a national liberation hero: it is a diplomat, known as the Bardo do
Rio Branco. Much of Itmaraty’s uniqueness stems from the ‘heritage’ of the
Lusitanian era where one of the first landmarks was the year of 1808, when
the Portuguese Court was transferred from Lisbon to Rio de Janeiro due to the
occupation of Portugal by Napoleon’s forces. The maintenance of the Portuguese
state machinery after Brazilian independence in 1822, transformed Itamaraty
into a ‘peculiar diplomacy’ in the Latin American context®. One feature of

5 Hettne, Bjorn; Inotai, Andrds and Sunkel, Osvaldo (eds.). Globalism and the New Ragionalism. (Vol. 1. London
and New York: Macmillan Press Ltd. and St. Marin’s Press Inc., 1999).

6 Paulo Roberto de.Almeida. ‘O Servigo Exterior Brasileiro ao Longo do Século XIX: Organizagio Funcional e
Remuneragio da Diplomacia Imperial’. N/P draft, 2006. For a general overview of the evolution of Economic
Diplomacy in Brazil, see Paulo Roberto de Almeida Formagdo da Diplomacia Econémica no Brasil. As Relagoes
Econémicas Internacionais no Império’. (Sao Paulo: Editora SENAC, 2001).
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this peculiarity was a remarkable continuity among diplomatic representatives,
which gave an exceptional stability to the successive governments’ orientation
in terms of foreign policy. Secondly, Brazilian diplomacy, throughout the
nineteenth century, also benefited from the constant ‘osmosis’ in human
resources vis-a-vis the state’s economic institutions. Thirdly, the maintenance
of a Monarchic system facilitated the entrance into an ‘international club’,
where Monarchy was the predominant form of government’. Luiz Alberto
Moniz Bandeira captures the Brazilian administrative ‘continuity’, arguing
that the change of regime in 1822 cannot really be seen as the independence
of a colony: “It was the Portuguese state established in South America, the
Brazilian Monarchy that was detached from Europe”.

From an administrative point of view, an important landmark came
in the year 1834, when the first regulation of the Ministry was approved’.
This implied a separation from the Ministry of War, which represented a
step towards the emancipation of the Ministry of Foreign Affairs, starting
it on the path towards becoming the leading actor in the planning and
execution of foreign policy. With the end of the Empire and the beginning
of the Republic in 1889, one the most profound influences on the identity of
Brazilian diplomacy was the Ministry of José Maria Da Silva Paranhos Junior,
more known as the Bardo do Rio Branco (1902-1912). During his period,
foreign policy was raised above representing one or another party or fraction
and became identified with the idea of unified nationality. Rio Branco even
used the Palace of Itamaraty as personal residence. It was during this time
that the Ministry, also called “The House’, became associated with the name
‘Tramaraty’!°.

A new kind of modernization took place in the early nineteenth century,
with the creation of the first unit dealing with issues related to an international
organization: the Brazilian/Pan-American Commission. In the 1920s, the first
permanent Brazilian delegation at an international organization was created
at the League of Nations'!. The reforms during the 1930s and 1940s should
be seen as part of a general process of rationalization and modernization
of the Brazilian state under Getulio Vargas’s government (1937-1945 and

7 Zairo Cheibud Borges. Diplomacia, Diplomatas e Politica Externa: Aspectos do Processo de Institucionalizacao
do Itamaraty. Master thesis presented at the Instituto Universitario de Pesquisas do Rio de Janeiro (Available at
Brasilia: Instituto Rio Branco, 1984), p. 33 ff.

8 Luiz Alberto Moniz Bandeira. Conflito e Integracdo na América do Sul. Brasil, Argentina e Estados Unidos. Da
triplice Alian¢a ao Mercosul 1870-2003 (Rio de Janeiro: Editora Revan, 2003), p. 34.

9 Fldvio Mendes de Oliveira Castro. Historia da Organizagio do Ministério das Relagbes Exteriores (Brasilia: Editora
Universidade de Brasilia, 1983), p. 22.

10 Cristina Patriota de Moura. Rio Branco. A Monarquia e a Repiiblica (Rio de Janeiro: FGV Editora, 2003), p. 88.

11 Eugénio Vargas Garcia. O Brasil e a Liga das Nagoes (1911-1926). Vencer ou nio Perder (Porto Alegre: UFRGS
Editora, 2005).
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1951-1954)'2. One important step during this period was the creation of the
Rio Branco Institute (RBI), as a centre for research and education of diplomats.
Another was related to advances in the economic area, with, for example, the
creation of the Economic Commercial Division. Notwithstanding the changes
since the 1930s, Brazilian foreign policy organization was too out of date to
face the challenges of the restructuring of the international order following
the emergence of the United Nations. In 1947, a diplomat was assigned
directly under Itamaraty’s General Secretary, to centralize and systematize
all elements concerning UN organizations and the Pan-American Union,
and to give recommendations in relation to a posterior reorganization of the
Ministry. That same year, Itamaraty created the Commission for International
Organizations (COI) that was going to be in charge of all issues related to
Brazilian commitments with IOs'3.

Organizational changes during the early 1960s were strongly shaped
by the paradigm of what was known as the ‘Developmental State’, which
meant to give a strong role to the state as a central agent of development'“.
Industrialization, planning and administrative reform were central elements,
together with a ‘pragmatic’ foreign policy guided by the doctrine of
‘Independent External Policy’. This initiated a rethinking of the international
system towards the perspective of a multipolar world in which Brazil could
“become part of a new center’’. A deep process of discussion around
foreign policy organization, led to what has been called “the most elaborated
reform in the history of Itamaraty” in 1961'°. An outcome of such reform
was an increasing ‘independence’ of Itamaraty from the Executive, resulting
from the strengthening of the role of the Secretary General (always a career
diplomat). This official became an indispensable point of reference for the
Minister of Foreign Affairs since it was the Secretary General who directly
led all foreign policy operations'”. The triennium 1960-62 was a period of

12 Marcos Romero’s work clearly shows the influence of Administrative Department of Public Service in the
re-structuring of Itamaraty, during that period. See Marcos Roméro. Histéria da Organi¢ido Administrativa da
Secretaria de Estado dos Negdcios Estrangeiros e das Relagoes Exteriores 1808 — 1951. (Brasilia: Ministério das Relagoes
Exteriores, Servico de Publica¢oes, 1951).

13 Lygia Azevedo de Oliveira and José Saldafia Gama e Silva. Evolugio do Ministerio das Relag6es Exteriores
(Rio de Janeiro: Fundagio Getulio Vargas, 1954), p. 187.

14 Amado Luiz Cervo. 2002. ‘Relagdes Internacionais do Brasil: um Balanco da era Cardoso’. In Revista Brasileira
de Politica Internacional. Ano 45, Nr. 1, 2002, pp. 5-36. For an excellent analysis of the origins and branches of
the Developmentalist perspective in Brazil see Ricardo Bielschowsky. Pensamento Econémico Brasileiro. O Ciclo
Ideoldgico do Desenvolvimentismo. 4th edition. (Rio de Janeiro: Contraponto, 2000).

15 Enrique Altemani de Oliveira & José Augusto Alburquerque Guilhon (eds.). A politica Externa Brasileira na
Visdo dos seus Protagonistas (Rio de Janeiro: Editora Lumen Juris, 2005), p. 53.

16 Mendes de Oliveira Castro. Historia da Organizacio do Ministério das Relagoes Exteriores, p. 415.

17 Antonio F Azeredo Silveira. Organizagio do Ministerio das Relaciones Exteriores. Licoes de uma Experiencia
(Brasilia: Ministerio das Relagoes Exteriores — Se¢ao de Publicages, 1966), p. 22.

32



‘GOING GLOBAL": AN ORGANIZATIONAL STUDY OF BRAZILIAN FOREIGN POLICY

expansion where Brazil undertook a particularly aggressive commercial and
diplomatic stance towards the region. One example of this was President
Juscelino Kubitschek’s (1956-61) proposal of a ‘Pan American Operation’.
Regional integration reached a historical step forward in 1961, with the
creation of the Latin American Free Trade Association (LAFTA). Kubitschek’s
government marked the transition of Itamaraty into a modern diplomacy,
where Economic Diplomacy, Regionalism and Multilateralism laid deep roots
in the organizational structure and culture'®.

Beyond the ‘atypical’ period of the first Military government of Castello
Branco (1964-67), the subsequent military governments continued with the
Developmental line of action.! Foreign policy was again set along a national
path where Development and Sovereignty were mixed into a national ideology.
Since the mid-1970s, with the deterioration of the world economy and its
tendency towards more protectionist and discriminatory measures from the
core countries, cooperation with periphery countries turned into an imperative.
That was particularly true in relation to a strategic integration of Brazilian
and Argentinean productive processes, conceived within the path of broader
integration to the international economy. Such line of action was continued
by the new Democratic government of President José Sarney (1985-90),
which deepened the regionalist policy. Despite nationalist lines of continuity,
in the late 1980s the external level showed great shifts, along the lines that
we described in the introduction. This meant, for Brazil, to push the GATT
(General Agreement on Trade and Tariffs) negotiations towards a new kind
of commitment to the opening of markets, the end of the East-West conflict,
and the deepening of integration processes in North America and Europe.
All such elements set the Brazilian diplomacy in a new context. At Itamaraty,
from an administrative point of view, this situation was confronted with the
administrative reform approved in 1986%. Although the 1961 structure (sce
chart 1) already had introduced a kind of three-tier structure with the creation
of the Secretaria Geral Adjunta, this structure was definitely consolidated with
the 1987 reform, where both Departments and Divisions were placed directly
under a Sub-secretary (Subsecretaria-Geral). There are also units named Co-
ordinations (Coordenacaes), but these have the same level and status as the
Divisions. This restructuring will be analyzed further in the next part.

18 Enrique Altemani de Oliveira & José Augusto Alburquerque Guilhon (eds.). A politica Externa Brasileira na
Visao dos seus Protagonistas (Rio de Janeiro: Editora Lumen Juris, 2005), p. XV.

19 Amado Luiz Cervo & Clodoaldo Bueno. Histdria da Politica Exterior do Brasil (Colegao o Brasil e o Mundo.
Brasilia: Editora UNB, 2002), p. 381.

20 See: MRE. Servigo Exterior e Organizacio Bdsica. (Brasilia: Semor/ Ministerio das Relagoes Exteriores, 1987)
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3. Dealing with International Political Organizations

Much has transpired since the Ministry established it’s first unit to work
directly towards an international organization in the 1920s. With the emergence
of the United Nations, in 1945, Itamaraty started a process of reform to deal
with the new kind of multilateral IOs that pervaded the international system.
A more definitive administrative footprint in the early 1960s (see chart 1), with
the creation of a Division dealing specifically with the Organization of American
States (OAS), a Secretary with a Division for UN issues, and another working
with International Conferences. But it would be misleading to argue that the
attention on IOs was only motivated by exogenous elements.

The institutionalization of Developmentalist policies led to an acknowledgement
that a country, which did not have military or economic strength to enforce its
position in the global arena, had to search for other ways of exerting influence.
This lead to an emphasis on diplomatic activity at the UN, which was seen as
one of the few areas where Brazil could have leverage. However, at the same
time it could be damaged if lacking a proper line of action. Nonetheless, when
confronting the challenges of globalization, the Brazilian policy towards the
international system before the 1990s was described as “an archaic position
of non-participation and non-submission to international rules of coexistence
elaborated by authoritarian rulers”!. With globalization, distances were reduced,
interdependence was accentuated, and “the world that Brazil treated as an
externality had become internalized”?>. One challenge, as a Brazilian pundit
explained®, was the increase of the number of international organizations and
an interdependence of economic, social, and political policies. Another challenge
was the unprecedented pervasiveness of international rules or norms at the
national level. As held by Felipe Lampreia, when looking at the evolution of
the organizational structure since the early 1960s, there is no doubt that coping
with globalization has impelled the development of new tools and mechanisms
in order to deal with international organizations®*. In the organizational structure
of 20006, there are two key units dealing with these organizations: the Political
Sub-secretary 1 (Subsecretaria-Geral Politica I, SGAP 1) and the Sub-secretary of
Economic and Technological Issues (Subsecretaria-Geral de Assuntos Econdmicos
e Tecnoldgicos, SGET). The first deals with political IOs and the other handles

21 Fernando Henrique Cardoso. A Arte da Politica. A Historia que Vivi (Rio de Janeiro: Civilizagao
Brasileira, 2006), p. 616.

22 Celso Lafer. Mudam-se os Tempos. Diplomacia Brasileira — 2001/2002. (Fundagio Alexandre
Gusmiao/Instituto de Pesquisa de Relacoes Internacionais: Brasilia, 2002), p. 170.

23 Vera Thorstensen. ‘Global Governance and Multi-Regionalism. The Impact of Decision-Making
by International Economic Multilateral Institutions: the Case of the WTO’. In Preparatory Papers
(2005) Obreal/Eularo, p. 27.

24 Felipe Lampreia. ‘O Brasil ¢ 0 Mundo no Século XXI: Uma Visao do Itamaraty’. In Politica
Exterior. Vol. 5, Nr 3, 1996, December-January-Feb., pp. 37-49, p. 42.
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economic IOs — a division of labor that has been maintained since 1961. Analysis
of the SGET will be left to the next part of the study. Instead, here the focus is
on the SGAP I, which by 2006 had acquired a much more complicated structure
than ever before. The 1961 structure to deal with IOs was basically maintained
in the late 1970s, but changed in the late 1980s when transformed to a Sub-
secretary, with three Departments and eight Divisions. Those eleven units of the
Sub-secretary, were increased to fourteen (four Departments and ten Divisions)
when the SGAP I was created on January 2003. However, the change was not
only about quantity of units, but also in enhanced influence of certain issues in
the international arena. One good example was Environment, which in 1988 was
in the Sub-secretary of Human Rights and Environment, but was upgraded to a
Department of Environment and Special Issues in year 2006 (see chart 2). This
had in turn three Divisions, of which two dealt exclusively with environmental
issues. Undoubtedly, the new global requirements around environmental issues
had influenced the organizational evolution of Iramaraty.

Regarding Environment, it is surely not a coincidence that changes started
at the beginning of the 1990s, with the new ‘global issues’ and the so-called ‘Earth
Summit’ held in Rio de Janeiro in 1992. For this study, more interesting than the
unofficial name is the formal one (United Nations Conference on Environment
and Development, UNCED), which was the result of intensive diplomatic work
carried out by Itamaraty (among other institutions). According to Flecha de
Lima, the idea of an environment conference was, at the beginning, regarded with
suspicion by the Brazilian diplomats®. They were afraid of a hidden agenda from
core countries aiming to break Brazilian sovereignty over the Amazonian region,
but also wary of the involvement of a myriad of Non-governmental Organizations
(NGOs) and their influence in policy-making. It is clear that something happened
in the early 1990s, and particularly at this environmental summit, where Brazilian
diplomacy took a new line of action: Brazil initiated here “a new phase in its
international relations”?®. Fernando Henrique Cardoso (1995-2003) explained
how, for the first time, Itamaraty changed its traditional position of isolating itself
from international NGOs because of their criticism of the country?. Instead
of seeing the worries of the international community as a threat, these were
increasingly considered as an element of great value for solving problems, both
nationally and abroad. Thus, Brazilian diplomacy pressured to change the title
and scope of the conference, to include the concept of ‘Development’. In this way,
Itamaraty prevented the conference from only dealing with environmental issues

25 Interview to Embaixador Paulo Tarso Flecha de Lima, 10-02-2006. General Secretary between
15/03/1985 — 15/03/1990.

26 Castrioto de Azambuja. ‘O Brasil e a Conferencia do Rio’. In Politica Externa. Vol. 1, No 1
(1992), June, pp. 58-64.

27 Fernando Henrique Cardoso. A Arte da Politica. A Historia que Vivi (Rio de Janeiro: Civilizagao
Brasileira, 2006), p. 616.
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based on technical and juridical grounds, recognizing that there is a tight relation
between environmental and social problems. But the change in way of doing
things was not only related to the IOs. It was also directed towards the national
level, where there was an opening up in contact towards NGOs and the private
sector, as well as in coordination among state entities. In the preparation for this
summit, the Brazilian government established an inter-ministerial commission
with all involved units of the Federal Government. The government also created a
National Working Group in order to centralize those activities concerning Brazil
as the host country.

Chart 2. Subsecretaria-Geral Politica | & Il - 2006

Secretaria-Geral das
Relagoes Exteriores

Subsecretaria-Geral
Politica | (SGAPI)

Div. dos Estados

Subsecretaria-Geral
Politica Il (SGAP Il)

Depto. do Oriente

i Depto. da Africa ol N Depto. da Asia e
Unidos e Canada Médio e Asia h
(DEUC) (DAF) Central (DOMA) Oceania (DAO)
Depto. de
Depto. da Europa Organismos Ar?\f)‘\];:i: 2 ;Vl?‘"zs Em:"g: E ;r::;uass Div. da Africa | Div. do Oriente Div. da Asia e
(DEU) Internacionais Especiais (DME) Sociais (DHS) (DAF ) Médio | (DOM 1) Oceania | (DAOC I)
(DOl
Div. de
Div. da Europa | Desarmamento e Div. do Meio Div. de Direitos Div. da Africa Il Div. do Oriente Div. da Oceania Il
(DEN) Tecnologias Ambiente (DEMA) Humanos (DDH) (DAF Ity Médio Il (DOM 1) (DAQC Il)
Sensiveis (DDS)
Div. de Politica
Div. da Europa Il Div. das Nagoes Ambiental e Div. de Temas Div. da Africa IIl Div. da Asia
(DEIT) Unidas (DNU) Desenvolvimento Sociais (DTS) (DAF 111 Central (DASC)
Sustentavel (DPAD)
ODivizio da Div. do Mar da
rganizaao Antértida e do

dos Estados

Américanos (DEA) Espago (OMAE)

Source: the 2006 organizational charts presented in this article are taken from the charts available at Itamaraty’s web
page, http://www.itamaraty.gov.br/. Another source is the Lista de Ramais (telephone list issued by the Departamento de
Administragio) from 2006. Since the Itamaratywebpage is updated, this is probably the most accurate source to study the
organizational structure.

One can further observe the impact of the ‘global issues’ in the new
composition of the SGAP I, where the area of Human Rights was elevated from
a Division to a Department of Human Rights and Social Issues. One of the
issues that led scholars to speak about a ‘defensive’ and ‘isolationistic’ position of
Brazil in international forums, was related to the Human Rights issue during the
military regimes (1964-1986). With the end of authoritarian rule, Brazil assumed
a more assertive role in that field.?® This was evidenced by participation in global

28 Amado Luiz Cervo. ‘Relagoes Internacionais do Brasil: um Balango da era Cardoso’, p. 13.
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UN forums such as. the World Conference on Human Rights Conference held
in Vienna in June 1993. It hosted representatives of 171 states and had a massive
presence from civil society. As in the area of Environment, Brazilian Diplomacy
had in started beforehand to apply its strategy of active involvement in the
different committees that anticipated the Conference. Brazil was also chair of
the Conferences’ Redaction Committee, where the right to Development was
accepted as an inalienable part of the Universal Declaration of Human Rights. It
also included the eradication of extreme poverty and social exclusion as a ‘high
priority’ for the international community. At Itamaraty, the new impact of the
Human Rights issue led to the creation of the Department of Human Rights and
Special Issues in 1995, with two Divisions: one which concentrated on Human
Rights and related UN organizations, and the other worked with the areas such as
Health, Women and other issues that indirectly deal with Human Rights.

Going further through the SGAP I, we can see in chart 2 that a unit of
international organizations (Department of International Organizations) remains
but its activity was more concentrated on issues relating to the UN’s core entities,
such as the General Assembly and the Security Council. It is important to
remember that the Brazilian candidacy for a permanent seat at the Council has
been one of the historical goals of Brazilian diplomacy. Moreover, the SGAP 1
also participated in another of the significant Brazilian commitments since the
1990s: the UN’s Peacekeeping Missions. Brazil has participated in approximately
24 peacekeeping missions.”” But the deepest Brazilian involvement was related to
the current UN’s Stabilization Mission in Haiti MINUSTAH). Also in this field,
we can see a more aggressive line of action. Although Brazil had been somewhat
reluctant to participate in ‘imposed’ peacekeeping missions, that attitude changed
when it was expected that such participation would help Brazil towards its objective
of obtaining a permanent seat at the Security Council, and Brazilian leadership
in Latin America®. It is interesting to observe here that the multidimensional
pattern that has become more frequent since the 1990s. For example, Brazil’s
striving for Regionalization (e.g. a common MERCOSUL line of action regarding
MINUSTAH) and power bargaining at the UN (Brazilian position at the Security
Council) both evidence increased participation in the international arena.

Looking further at the changes at the Department of International
Organizations, one can see that it contains a Division of Organization of American
States. It's noteworthy that a Division dealing with hemispheric issues has been
removed from the (geographic) area of American issues, to one of international
political organizations. Such a transfer could be seen as an example of the
increasing interconnectedness between hemispheric and global organizations.

29 Latin American Special Report. ‘Peacekeeping: the Benefits and Risks for Latin America’. September, 2004,
SR-04-04.

30 Eugenio Diniz. ‘O Brasil e a MINUSTAH'. In Security and Defense Studies Review. Vol. 5, No. 1 Spring
2005, pp. 90-108, p. 107.
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Such interconnectedness is also becoming apparent as the UN is becoming
more an umbrella of organizations with different points of formal and informal
connection. What is perhaps more surprising is the inclusion of the Department
of Europe, and its two Divisions dealing with Western Europe (mainly EU) and
Eastern Europe (e.g. Russia and Ukraine), in the SGAP 1. This was a break with
the traditional structure along bilateral lines, where each country was set under
a Department that grouped a region, and all these Departments were within
the same Sub-secretary. As you can see in chart 2, this kind of structure was
maintained at another Sub-secretary, the SGAP 1.

In the late 1980s, the Department of Europe (without a unit above it), was
placed under the Sub-secretary of Political and Bilateral Issues, together with
the other regionally structured Departments (including the Department of the
Americas).But things have since become more complex. In 2006, the Department
of Europe, where the most important relation was with the EU (as a region
and with individual member countries), was placed in the area of International
Organizations. This might be in line with the argument of strengthening of
SOAs composed by 10s. Such arenas have a new kind of actors (as regional
constellations), where states increasingly act in coordination with each other.
From that perspective, it was probably much more difficult to handle bilateral
relations separately with what was happening in international organizations. Core
countries or regions (such as EU) have traditionally been leading actors at 1Os,
so it is probably not a coincidence that the bilateral relations to these countries
are being mixed with 1Os. Other indications of the increasing importance of
IOs could be the number of Brazilian diplomats working at them. However, it is
important to observe that this is not new. In fact, the figure for IO representation
is roughly the same as twenty years ago®'. It seems as if most of the increase of staff
working with these organizations has been made within Brazil. The number of
Brazilian diplomats working with IOs is probably much larger than the amount
of people working in units abroad.

4. Dealing with Global Economic Organizations

The unit dealing with international economic issues has always had an
important position. Brazil was (from very early on) active at the UN’s Economic
and Social Council (ECOSOC), a strong force behind the creation of UN’s
Conference on Trade and Development (UNCTAD). In the 1970s, Brazil shifted
its attention from UNCTAD towards GATT, since that was the place where
general rules for industrial products where defined. It should be remembered
that already by the end of the 1970s more than fifty percent of Brazilian exports

31 For this information see, Relagio dos Servidores Lotados no Exterior — 2003 (actualised up to 26 November
2003) and Lista de Pessoal no Exterior — 1984. These lists of personnel are available at Itamaraty’s Library.
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were manufactured products®. Still, by the early 1980s, Brazilian bargaining
power was reduced. It was problematic that decisions concerning international
economic policies became more complex, but the main issue was related to the
debt related problems of the 1980s. This contributed to what Marcelo de Paiva
Abreu described as a ‘rather defensive’ position, both at GATT and at the start of
the WTO negotiations®. In 1995, the GATT was transformed to the WTO, as
the central institution governing the multilateral trading system and trade-related
global governance issues. While the GATT was established by twenty-three states,
its successor now has more than 148 members, which attests to its importance as
a global institution. With the WTO, a negotiation process restricted to certain
countries became unacceptable for the majority and new forms of negotiations
demanding increased transparency were implemented®.

For Brazilian authorities, according to Celso Amorim?’, the year 1995
marked the start of a phase of ‘dissonances’. One such dissonance stemmed from
the overload of requirements from the WTO.* Its demands for transparency
resulted in an intense amount of notifications about governmental activity
related to the trade area, which had not been requested by the GATT. Besides
this constant monitoring, the working of the WTO also demanded a periodical
reporting of member countries’ foreign trade. Brazilian diplomacy had to rapidly
acknowledge the fact that the new kind of commercial negotiations went far
beyond simple exchange and tariff concessions, producing a broad range of
regulations with deep implications for the domestic field. To that, one has to add
the additional overloading and complexities of dealing simultaneously with at
the WTO, FTAA or EU-MERCOSUL negotiations. The Brazilian diplomacy,
influenced by Fernando Henrique Cardoso’s worldview, became convinced that
the maintenance of national ‘autonomy’ demanded proactive participation in
the WTO. Yet, as Flecha de Lima pointed out, there was such a lack of expertise
that he, as General Secretary, had to go against the organizational culture, hiring
consultants from outside The House to handle the negotiations®’.

To cope with the new challenges, Itamaraty created new thematic divisions
were created to deal with the access to markets, intellectual property or trade

32 Interview to Roberto Campos. Quoted by Oliveira Holzhacker, Denilde.’A Participacao Brasileira nas Nagoes
Unidas. In Enrique Altemani de Oliveira, & Alburquerque Guilhon, José Augusto (eds.). A politica Externa
Brasileira na Visio dos seus Protagonistas (Rio de Janeiro: Editora Lumen Juris, 2005), p. 170.

33 Marcelo de Paiva Abreu. ‘O Brasil, o GATT e a OMC: historias e perspectivas’. In Politica Externa. Vol. 9,
No. 4, March — April — May 2001, pp. 89-119.

34 Vera Thorstensen. ‘Global Governance and Multi-Regionalism. The Impact of Decision-Making by
International Economic Multilateral Institutions: the Case of the WTO’. In Preparatory Papers, 2005, Obreal/
Eularo, p. 6.

35 Celso Luiz Nunes Amorim was Minister of Foreign Affairs 1993-92 and 2003-. He was also General Secretary
of the Ministry between 23/06/1993 — 01/09/1993.

36 Celso Amorim. ‘A OMC Pés Seattle’. In Politica Externa. Vol 8., No 4 March 2000, pp. 100-115.

37 Interview to Embaixador Paulo Tarso Flecha de Lima, 10-02-2006. General Secretary between 15/03/1985
—15/03/1990.
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controversies at the WTO? (see chart 3) and a group of twenty new diplomats
were sent to the Brazilian Mission to the European Communities and to the
Brazilian Delegation in Geneva for an intensive training regarding commercial
negotiations. Upon their return to Brazil, most of them were incorporated into
the Economic Department. [tamaraty did also stimulate a more frequent presence
of scholars and consultants of different areas, and placed more importance on
coordination entities including the followings: National coordination of issues
related to the FTAA (SENALCA); the National section for coordination on
issues related to EU/MERCOSUL negotiations (SENEUROPA); and the Inter-
ministerial group for international trade (GICI). These entities were seen as tools
through which the government could stay in touch with the opinions from the
Brazilian civil society. Compared with the organizational structure of the late
1980s, we can see that the SGET in the 1990s longer has substantial parts of
the SGET’s Department of Commercial Promotion. Although this area has
not disappeared from Itamaraty, much of it was moved over to the Ministry of
Development, Industry and Foreign Trade, created in 1999.

Chart 3. Subsecretaria-Geral de Assuntos Econémicos e Tecnolégicos (SGET) — 2006

Secretaria-Geral
das Relages Exteriores

Divisao dos Estados Unidos
Canada (DEUC)

Subsecretaria-Geral de Assuntos
Econdmicos e Tecnolégicos (SGET)

Depto. de Cooperagao Cientifica,
Técnica e Tecnologica

Depto. Econémico

Div. de Propriedade Intelectual Div. de Acesso a Mercados

Div. de Servigos, Investimentos

Div. de Ciéncia e Tecnologia N .
e de Assuntos Financeiros

Div. de Agricultura e Produtos de Base
Div. de Defesa Comercial e Salvaguardas

Coordenacao-Geral de Contenciosos

Coordenacao-Geral de
Organizagdes Econdmicas

38 Celso Lafer. Mudam-se os Tempos. Diplomacia Brasileira — 2001/2002. (Fundagio Alexandre Gusmao/Instituto
de Pesquisa de Relacdes Internacionais: Brasilia, 2002), p. 263 ff.
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Another unit that is no longer part of the SGET was the Economic Division
for Latin America, which means that there has been a division of labor where
the economic Sub-secretary has become fundamentally focused on international
(global) organizations. That was part of a two-fold process of concentration and
diversification that has been accentuated since the 1990s, at the SGET as in
other units. The ‘concentration’ was a result of the enormous demand stemming
(principally) from WTO?. That impact pushed Itamaraty to realize that “it
was impossible to attend the universe of WTO-related issues without a further
restructuring of the economic unit”. By the end of the 1990s, there was only one
unit at the Department dealing with WTO (the Division of Commercial Policy),
which only had around four diplomats. Most of the negotiation work was done
at the Mission in Geneva. In 2001, that Division was split into five units. What
was a unit with little staff was turned into a Department with around thirty
diplomats. Hence, at the same time that a Secretary was concentrated on WTO-
work, there was an internal ‘diversification’ to create new and more specialized
units. By 2006, the Economic Department had six Divisions.

Today, the number of people involved in the current commercial rounds of
the WTO is much larger than ever before. It’s also important to note that the main
growth in staff is at units in Brasilia, where there are around thirty people working
primarily with WTO issues. Adding to this the around twenty staff at the Mission
in Geneva, we are then speaking about approximately fifty diplomats that, in one
way or another, worked towards the WTO. Another observation regarding the
SGET is that while Brazil, in the past, prioritized its activity at different Third
World constellations such as UNCTAD, in the 1990s the ‘offensive’ line came
to embrace organizations that had traditionally been a domain of core countries,
such as the Organization for Economic Co-operation and Development (OECD).
In the 1990s, Brazil became a full member of the OECD’s Development Center:
in the working group on corruption, in the Emerging Market Economic Forums,
and in the OECD’s Agricultural Committee. The participation here shows how
Itamaraty tried to influence all levels possible, something that not only required
more diplomats, but also skillful people that could be used to set the agenda in a
new myriad of international working groups®.

5. Going Regional
The signing of the founding Asuncion Treaty in 1991 led to the
establishment, in 1994, of a political structure and a Common External Tariff.

Thus, by 1995 a long endeavor of dreams and aspirations for Southern Cone

39 Interview to Roberto Azevedo, Diretor do Departamento Economico, 12-05-2006.

40 Aldanio Senna Ganem and Lauro Eduardo Soutello Alves. ‘O Brasil e a OECD: uma relagao proficua’. In
Politica Externa. Vol. 9. No 2, Setembro — Outubro — Nov 2000, p. 97.
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integration (meaning fundamentally Brazil and Argentina) had reached its highest
historical peak through the establishment of an (incomplete) Customs Union, the
Common Market of the South (MERCOSUL). By the mid-1990s, the trade and
interaction between Brazil and Argentina reached a degree of interdependency
that made it increasingly difficult to turn back from the regionalization process*.
MERCOSUL became an element of equilibrium through the realization of
internal efforts for economic growth and democratic consolidation, as well as an
insertion of its members as competitors in the global economy*2.

For Brazilian authorities, regionalization was not detached from the
overall globalization process. As Rubens Antonio Barbosa explained, “Brazil sees
regionalism as a kind of globalization in miniature, which reproduces, in a limited
space, certain characteristics of globalization such as the multinationalization of
productive processes, the intertwining of economies and convergence of values
and cultural patterns”®. In his opinion, the advantage with regionalization in
relation to globalization would be that it allows for more effective political control.
Moreover, the region was also the most dynamic market for export of Brazilian
industrial products and was seen as strategic for processes of economic adjustment
and technological modernization®. The strategic importance of MERCOSUL was
linked to the fact that it was the tool through which Brazilian entrepreneurs first felt
the impact of commercial liberalization. In that sense, it had a kind of pedagogic
effect in anticipating the deepening of global liberalization processes, without the
risks of a deeper liberalization with, for example, massive Asian imports®.

A closer overview of the organizational chart clearly shows the footprint
of regionalization at Iramaraty. Comparing the different organizational charts,
we can see how the Divisions dealing with South America (formerly within the
Department of the Americas) have become a Sub-secretary concentrated on South
America (the SGAS), where even Central America is included. One can also see
how the unit dealing with South America was upgraded from Department to
Sub-secretary (see chart 4). In 1988, on the other hand, the units dealing with
Latin American issues were at the same level (as Departments) as those working
towards other regions (Asia, Africa or Middle East). That situation changed in

41 Janina Onuki. "Brasil-Argentina: Do Conflito a Cooperagao’. In Enrique Altemani de Oliveira & José Augusto
Alburquerque Guilhon (eds.). A politica Externa Brasileira na Visao dos seus Protagonistas.( Rio de Janeiro:
Editora Lumen Juris, 2005), p. 40 ff.

42 Adehemar G Bahadia and Everto V. Everto. ‘O Brasil e a Cupula das Americas’. In Politica Exterior. Vol. 7,
Nr. 2 (1998), September, pp. 90-116.

43 Rubens Antonio Barbosa. ‘O Lugar do Brasil no Mundo’. In Politica Exterior. Vol. 5, Nr. 2, September
1998, pp. 69-82.

44 Alcides Costa Vaz. ‘Mercosul Aos Dez Anos: Crise de Crescimento ou Perda da Identidade?’ In Revista
Brasileira de Politica Internacional. Ano 44, Nr. 1, 2001,, pp. 43-53, p.45.

45 Sergio de Abreu and Lima Floréncio. ‘O Modelo Brasileiro de Industrializagio Diante das Novas Realidades
da Integragdo no Hemisfério: Mercosul e NAFTA'. In José Augusto Guilhon Alburquerque (ed.). Sessenta Anos de
Politica Externa Brasileira (1930-1990). Diplomacia Para o Desenvolvimento. Vol. I1. (Sao Paulo: Cultura Editores
Associados, Nicleo de Pesquisa em Relag6es Internacionais da USP, 1996), p. 92.
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January 2003, when the SGAS was created. As Eugenia Barthelmess®® states,
before January 2003 the activity rested in three separate areas: the political/
bilateral, the political/multilateral, and the economic/multilateral. But the
practical consequences of MERCOSUL implied that it was not longer possible
that one person (a General Sub-secretary) could command bilateral negotiations,
and another in charge of the economic negotiations of MERCOSUL or the
Andeans countries. As she pointed out, “one could not longer say, here does
MERCOSUL end, and here starts our bilateral relations with Argentina”.

Chart 4. Subsecretaria-Geral da América do Sul (SGAS) — 2006

Subsecretaria-Geral
da América do Sul

(SGAS)
Depto. da América Depto. de Integragéo Depto. de Negociagdes Depto. das Americas
do Sul (DAS) (DIN) Internacionais (DNI) do Norte Central e Caribe
(DAN)
Divisao da América Divisao de Integragéo Diviséo da Area A DiYiSQS do N:éXigov_b
Meriodional | (DAM 1) Regional (DIR) de Livre Comércio mérica Central e Caribe
das Américas (DALCA) (DCC)
Divisao da América Divisdo do Mercado I%iviséo”da L'J\‘niao
Meridional Il (DAM Il) Comum do Sul (DMC) uropeia e Neg.

Comerciais Extraregionais

Diviséo Economica da
América do Sul (DECAS)

Divis&o de Fronteira (DF)

The new character of this Sub-secretary was innovative since, for the first
time, a Sub-secretary combined the three dimensions mentioned above: the
political/bilateral, the political/multilateral, and the economic/multilateral.
According to Barthelmess, the reason for mixing political and economic areas
was that it was more practical that a single person, the Sub-secretary, could have
a complete vision. That is, to join the traditionally separated political, economic,
bilateral and multilateral perspectives in one single geographical field. As far as
she could see, the result was positive since it allowed the Brazilian chief diplomat
to see the whole picture, while his foreign counterparts were generally committed
to only one dimension and had to consult other colleagues to understand what
was happening. However, one has to be careful to attribute all these changes to

46 Interview with Eugenia Barthelmess, Chief Counsellor at SGAS, 04-05-2006.
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MERCOSUL. The political will from each government or influential diplomats
is also a reason for the creation of different units, which might lose importance
when other people are in command. Nonetheless, the increasing demand in time
and resources from MERCOSUL is a trend that is generally recognized. Beyond
whatever forms regionalization takes in the future (and there is much discussion
around the future of MERCOSUL), the trend at Itamaraty since the 1990s is of
increasing attention towards the South American region.

Let us delve a bit further into what happened at the SGAS. The traditional
Divisions of Meridional America I (Uruguay, Argentina, and Chile), Meridional
America I (Andean countries) and an old reliquary, the Division of Frontiers,
still remained in year 2006. One novelty was the creation of the Department of
Integration, with two units: the Division of Regional Integration and the Division
of the Common Market of the South. Another new unit was the Department of
International Negotiations, with two Divisions. According to Barthelmess, the
main difference between these two Departments is that while the former was
concentrated more exclusively on MERCOSULS internal issues, the latter worked
with MERCOSULs negotiations (as a block), with extra-regional countries, or
regions. This unit contained, for example, a Division of Free Trade Areas of the
Americas, working with the FTAA, and a Division of European Union and Extra
Regional Commercial Negotiations, dealing with EU/MERCOSUL negotiations.
It is interesting to observe that, in this case, the word ‘international’ is applied to
all extra-regional negotiations, implying, in a way, that the ‘regional’ dimension
is becoming ‘national’. Moreover, it was important to note again the mixing of
all these economic-oriented units at a Sub-secretary that also deals with bilateral
relations. The former domain of the Economic Division for Latin American, that
was part of the Economic Department, now belonged to the South American
Sub-secretary.

A further change was that the Division of Central and Septentrional (‘of the
North’) America was discontinued. In fact, there appears to be some uncertainty in
relation to how to deal with the North American countries. It is a bit puzzling to
see that the Department of North and Central America, and the Caribbean (with a
Division of Mexico, Central America and the Caribbean) is at the South American
Sub-secretary (SGAS), while there is a Division of United States and Canada that
lies directly under the Political Sub-secretary I (SGAP I). The relations with the US
appear to be handled more directly by the Minister and not by a single unit (such as
a Sub-secretary or a Department). It makes sense that it belongs to SGAP I because
it is placed together with the EU and the Political IOs.

Another hemispheric unit in the SGAP 1 is the Division of the Organization
of American States, that previously was part of the same structure as the other
‘Americas’ units. Since the 1980s, the label Americas’ has disappeared from
Itamaraty’s organizational structure. One cannot avoid here to see the long-term
lines of change, where the emergence of other regional and global organizations
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has overshadowed the importance of hemispheric IOs. Today, the unit dealing
specifically with the Organization of American States (OAS) is only a third-tier
unit. Moreover, it almost looks like a political statement when the Division in
charge of the hemispheric economic area (FTAA/ALCA) became directed from
the South America Sub-secretary (SGAS). That is, it became an organizational
unit with regional scope. Political statement or not, it is a good example of the
porosity of levels that has been talked about. Things are becoming a bit confusing
when traditionally bilateral relations are conducted from a ‘regional’ unit, or
when the ‘national’ interaction with a ‘hemispheric’ unit was conducted from a
‘regional’ one.

However, nothing of what has been said should be perceived as if
hemispheric issues are no longer relevant. Even though Brazil has given priority
to its relations with Argentina/MERCOSUL and the South American region,
it never ceases to be active at all possible levels. In the 1990s, the hemispheric
level gained an unprecedented intensity and scope through the Summits of the
Americas. Although the Summits were frequently associated with the intention
to create a Free Trade Area of the Americas (FTAA), it also dealt with political
and social issues, and many of the initiatives along that line have been Brazilian.
After an initiative of President Fernando Henrique Cardoso, Brazil, together with
Canada, assumed the coordination of some of the main themes of the Summit,
related to strengthening of democracy and human rights. The creation of the
Summit Implementation Review Group (SIRG) at a hemispheric level, and the
coordination by Itramaraty of national groups for implementation the Summits
decisions, were aimed to secure the necessary flow between the 1O, national
government and civil society’. All this required of course much more expertise
and work force: a common pattern with all areas presented here.

Another interesting dimension that appeared in the 1990s is the intra-
regional dimension. None of the Latin American regional organizations
preceding MERCOSUL, in which Brazil was involved, reached the same level
of international actorhood. That changed the way in which foreign relations
were conducted, from ‘bilateral’ to increasingly ‘multilateral’ and ‘intra-regional’.
Looking at the latter form, besides MERCOSUL, Latin America formed another
important regional organization: the Andean Community (AC). In 1998, the
AC signed a Framework Agreement for the creation of a Free Trade Area between
the Andean Community and the MERCOSUL, which could be seen as the
first intra-regional agreement in Latin America. Another relevant intra-regional
relation was with the EU and its prior form in the European Community (EC).
The emergence of MERCOSUL implied a new form of relation with the EC that
was itself deepening its integration by turning into the EU in 1992. From the

47 Adehemar G Bahadia,. & Everto V. Everto.’O Brasil ¢ a Cupula das Americas’. In Politica Exterior. Vol. 7,
Nr. 2, September 1998, pp. 90-116.
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Brazilian/MERCOSUL perspective, the EU dialogue was of great significance
since it gave international legitimacy to the ‘building block’ efforts*®. Yet, gaining
that legitimacy involved a large amount of administrative work. It is actually
impressive that this expansion has been handled with a relatively small increase
of staff. There was a slow increasing of staff, with around 500 diplomats between
1946 and 2005. But things are changing, through a recently approved (in 2006)
staff enlargement of 400 diplomats over four years, which indicates a huge
re-dimensioning of the organization. There are those who argue that this will
be negative for the maintenance of the level of professionalism and skills that
Itamaraty is known for.

To sum up, although the Brazilian governmental initiative around adeepening
of MERCOSUL might, at some points in time, look stagnant or dubious, that is
however not reflected in Itamaraty’s internal structure. In fact, by the late 1990s,
Spanish became one of the three (formerly only English and French) obligatory
languages for Brazilian diplomats. The SGAS is, by far, the geographical unit
with most diplomats and it is larger in staff than SGET or SGAP II°. Not to
mention the amount of diplomats at the regions’ embassies where those of the
Southern Cone have improved their position®. It also interesting to see how so
many strategic units, working with negotiations towards a plethora of countries
and regions across the world, have now as their node the South American
Sub-Secretary. It is actually from this unit that more and more international
negotiations are, and this certainly indicates something about the importance
that Itamaraty attributes to regionalism in its organizational structure.

6. Reaching Diasporas

The creation of the Sub-secretary for Co-operation and Brazilian Communities
Abroad (SGEC) is another change that we associate with globalization.
Traditionally, all issues related to the contact with citizens abroad were handled
by the Juridical and Consular Department, which in the late 1980s was part of
the Sub-secretary of Bilateral Issues. Even when the organization was transformed
to a three-tier structure, the issue remained at a secondary level. Yet, today the
more consular-oriented work related to Brazilian communities abroad have
gained a first ranking position as a Sub-secretary. Back in the 1960s, as Antonio
E Azeredo Silveira wrote, the “Ministry of Foreign Affairs did not lend service to
the public, at least not directly, excepting some consular activities®'. It can be said

48Bruno Ayllén Pino. ‘Los Diplomdticos Brasilefios y las Relaciones Brasil-CEE’. In Enrique Altemani de Oliveira
& José Augusto Alburquerque Guilhon (eds.). A Politica Externa Brasileira na Visdo dos seus Protagonistas (Rio
de Janeiro: Editora Lumen Juris, 2005).

49 This information comes from the Departamento de Comunicagoes e Documentagio, at Itamaraty.

50 See, Relagdo dos Servidores Lotados no Exterior — 2003 and Lista de Pessoal no Exterior — 1984.

51 Antonio E Azeredo Silveira. Organizacio do Ministério das Relagoes Exteriores. Licoes de uma Experiéncia
(Brasilia: Ministerio das Relages Exteriores — Segao de Publicagées, 1966), p. 5.
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that its only finished product is foreign policy”. That modus operandi appears to
be changing. At the turn of the century, one of the most important phenomena
in Brazilian international relations was that of the increasing flow of Brazilians
abroad. According to Sebastido do Rego Barros, when Brazilian activity during
the last ten years was discussed, few pay attention to the effect of Brazilians abroad
on the national diplomacy™.

To grasp this reality, in the mid-1990s, Itamaraty made a survey of the
Brazilian Diaspora noting that there were around 1.5 million Brazilians living
abroad. The largest concentration of people was found in Paraguay, USA and
Japan. By 2004 it was estimated that more than 170,000 lived in the US, and
around 280,000 in Japan. As Barros further explained, there was an additional
three million people that traveled abroad each year, and approximately 4.5
million Brazilians were potential users of consular services. It is also important
to point to family remittances that at that time were around US$ 4 billion, and
by 2003 went to above 5.2 billion®®. But Brazil was not alone, the increasing
attention to Diasporas was part of a trend where many governments implemented
a broad series of policies aimed at strengthening links between migrants and their
countries of origin, as well as promoting their economic contributions through
e.g. family remittances.

This area of Diaspora also has its own IO, the International Organization
for Migrations (IOM), which supports learning among countries to deal with
migrations. Brazil got closer to it in 2004 by becoming full member, after
participating as an observer country since 1955. Taking into account the new
migratory picture and itsimplications for national Development, Brazil formulated
a new consular policy oriented to a more effective protection of citizens abroad.
It was clearly defined that the assistance and protection of Brazilians abroad
was a priority of the country’s foreign policy. Secondly, it intended to change
Itamaraty’s administrative culture concerning citizens abroad. As Barros held, in
the past, the service was given in a bureaucratic fashion, almost mechanically>*.
A modern service, he said, demanded new breed of officials with an increasingly
professionalized service orientation, in which courtesy and efficiency can assist its
citizens abroad. Thirdly, it was defined that there had to be a conceptual change
regarding consular services. These “had to go where citizens are”, leaving aside
the diplomacy’s former position of merely receiver of demands. A fourth element
was linked to the diffusion of consular services where Itamaraty had to be more
active in informing people, since citizenship also meant “to know your rights”. As

52 Sebastiao do Rego Barros. ‘O Itamaraty e os Brasileiros no Exterior’. In Politica Externa. Vol. 5, No. 3,
December 1996, pp. 106-114.

53 SELA. ‘Current Trends in Migrants’ Remittances in Latin America and the Caribbean: An Evaluation of their
Social and Economic Importance’. SP/SRRM-UAALC/Di No.3/., 2004, p. 8. Available at: http://www.sela.org/
public_html/AA2K4/ING/docs/Poleco/migra/Di3.pdf 2006-08-02.

54 Sebastizo do Rego Barros. ‘O Itamaraty e os Brasileiros no Exterior’. In Politica Externa. Vol. 5, No. 3,
December 1996, pp. 106-114.
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Felipe Lampreia advocated, the consolidation for Brazilian communities abroad
leads to a re-thinking in that these Brazilians should be granted the possibility to
take part in national development, “wherever they are, and give them the option,
freedom and opportunity, to be Brazilians here or there”.

The strengthening of the activity of reaching Diasporas can be observed in
the organizational structure, where a unit dealing with cooperation and Brazilian
communities abroad gained a more relevant position becoming a Sub-secretary.
In 20006, it was the Sub-secretary with the most diplomats and units (Divisions
and Departments), and appears to be one of the most dynamic areas of change
within Itamaraty. In particular, this dynamism is seen in what is referred to as the
approximation of diplomatic and consular agendas®. This could be regarded as
a process of linking Diasporas with National Development goals, something that
demands a new way of seeing nationality and space. In this case, ‘Going global’
implies a state that is interested in active citizenship, even of those far away from
the home country. Perhaps it is too soon to speak about Diasporas in relation
to Brazilians, or even Latin Americans in general, but it is indeed a theme that
deserves more study’”. The term Diaspora is used here as a way of pointing out the
new role that Brazilian communities are playing abroad. They are no longer a loose
mass of emigrants, or people in exile, but increasingly are becoming communities
that are gaining a new kind of organized links with their home countries. It is
not surprising that this issue emerged with globalization. Although it is true that
globalization and diasporization may be separate phenomena, “they go together
extraordinarily well”>8. Issues such as the ‘deterritorialization’ of social identities,
the intensity of international migrations, as well as technical tools promoting an
unprecedented speed of communications, are all part of this linkage.

Itis interesting to observe how areas such as technical exchange, communities’
abroad, culture, and trade promotion are now under the SGEC (see chart 5). The
new composition of this secretary intends to also cut across different areas of
work, which had been traditionally separated. An example is the joining under
the same structure Divisions that traditionally dealt with consular activities with
those from the economic areas. Stemming from different areas, units such as
the Juridical and Consular Department, Department of Commercial Promotion,
and the Department of Culture, were linked together under a common scheme.
This unit is undergoing change, and it is not yet known what composition it
will have in the future. Sticking to our aim, what is important to note here is the
tendency of mixing traditionally separated areas in order to attend to new global

55 Felipe Lampreia. ‘O Brasil e 0 Mundo no Século XXI: Uma Visdo do Itamaraty’. In Politica Exterior. Vol. 5,
Nr 3 (1996), December-January-Feb., pp. 37-49, p. 49.

56 Interview to Ministro Helio Vitor Ramos Filho Director do Departamento de Comunicagies e Documentagio,
15-02-2006.

57 Forabroader discussion around the concept of Diaspora, see Robin Cohen. Global Diasporas. An Introduction.
(London: Routledge, 1997).
58 Robin Cohen. Global Diasporas. An Introduction. (London: Routledge, 1997), p. 175.
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themes. In this case, the new role given to Brazilian communities abroad, which
give arise to a new way of defining citizenship and national development.

Agéncia Brasileira de Cooperacao
(ABC)

Chart 5. Subsecretaria-Geral de Cooperacdo e Comunidades
Brasileiras no Exterior (SGEC) — 2006

Coordenacao Geral de Planejamento
Estratégico da Cooperacao

Coordenagdo Geral de
Cooperagéo Técnica entre Paises
em Desenvolvimento

Coordenagdo Geral e
Acompanhamento de Projetos
de Planejamento Administrativo

Coordenagao Geral de
Comunicacao e Informacéo

Departamento das Comunidades
Brasileiras no Exterior (DCB)

Secretaria-Geral
das Relagdes Exteriores

Subsecretaria-Geral
de Cooperacao e Comunidades
Brasileiras no Exterior (SGEC)

Divisdo de Assisténcia Consular
(DAC)

Divisdo de Atos Internacionais
(DA))

Divisao de Integracao (DIM)

Divisdo de Passaportes (DPP)

Departamento Cuttural (DC)

Goordenacéo de Divulgacdo
(DVULG)

Divisao de Acordos e Assuntos
Muttitaterais (DAMC)

Divisao de Operacdes
de Difusao Cultural (DODC)

Diviséo da Lingua Portuguesa

Departamento de Promogao

Divisao de Informacdo Comercial
(oic)

Divisao de Operagoes de Promocdo
Comercial (DOC)

Divisao de Programas
de Promocéo Comerical (DPG)

Divisao de Feiras e Turismo (DFT)

Coordenagao Geral de Cooperagao
Técnica no Ambito Federativo

Divisao Juridica (0J) Divisao de Temas Educacionais

Coordenacao Geral de Cooperagao
Técnica Recebida Bilateral

Coordenagdo Geral de Cooperagio
Tecnica Recebida Multitateral

7. Conclusion

The evidence drawn from this research points to an increased influence on
Itamaraty from a multiplicity of actors at different regional and international
levels: the UN system, International Governmental, and Non-governmental
Organizations. We can also see here the effects of the “deterritorialization” of
the national space and the conception of citizenship, as well as of a more fluid
porosity among levels and policy areas. It is however important to remark that
all these elements were, more or less, already part of the process of change of
Brazilian foreign policy organization during the post war period. Yet, it is clear that
since the 1990s, globalization has shacked up the whole Itamaraty organization,
demanding rapid changes in order to cope with new kinds of demands.

A first element to highlight is the new way of looking at the world where ‘South
America, a region, is now the common ground of a Sub-secretary from which
Itamaraty deals with ‘national’ issues. What formerly were bilateral negotiations are
now conducted through Itamaraty’s ‘regional’ (South American) Sub-secretary.
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Secondly, the interaction with global IOs has reached unprecedented levels
and was separated in two different fields: economic and political. Speaking about
the ‘economic’, the emergence of WTO implied a challenge that required a new
kind of attention. Together with MERCOSUL, the WTO was the entity that
appeared to have had greatest impact on Itamaraty’s way of doing things. It was
seen as pivotal both because its leverage in the international field and for its direct
impact on Brazilian Development. However, it is important to note that WTO-
related issues are still fundamentally handled from a national perspective, which
shows the limitation that Latin American regionalism still has. In relation to the
‘political’, there is an expansion of activities associated with ‘global issues’ such as
Human Rights or Environment.

Thirdly, we found an unprecedented positioning regarding Brazilian
communities abroad. The view of Diasporas as an asset for national Development
and linking them to other levels of activity (economic, political) has meant a
restructuring of diplomatic and consularactivities. Italsoled to an acknowledgment
of the need to create a change of mentality to meet the needs of a global policy.
These demands set off different levels of understanding, distinct modalities of
discourse, and an endless amount of forms of acting™.

Lastly, there is a new kind of crosscutting among areas, both in relation
to formerly separated issues, as well as in the intertwining of bilateral and
multilateral relations. The South American Sub-secretary is, perhaps the clearest
example of this, something that shows the influence of the ‘new regionalism’ in
the organizational structure.

This study shows that the changes since the 1990s created new kinds of
difficulties and challenges, but these problems were also regarded as possibilities.
Instead of criticizing the decision-making (or opinion creating) arenas from
outside, Itamaraty sought to restructure its organization in order to influence
as much as possible from inside. It is outside the cope of this study to assess to
what extent Brazil has in fact increased its influence globally. But it is possible
to state that Iramaraty’s organizational structure has continued its process of
change since the 1950s, with the aim to influence as much as possible, wherever
possible. However, regarding the patterns of change produced by globalization,
in the near future, Brazilian diplomats will probably have to live up to their
own organizational slogan: “the best tradition at Itamaraty is to now how to
change itself”®.
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Abstract

This study analyzes the impact of globalisation on the organization and strategies outlined
by the Brazilian Ministry of Foreign Affairs. The study intends to understand how countries
from the periphery deal with new institutional challenges resulting from globalization,
using the case of the Brazilian diplomatic service.

Resumo

Neste estudo se analisa o impacto da globalizagdo sobre a organizacdo e as estratégias
desenvolvidas pelo Ministério das Relagdes Exteriores do Brasil. No artigo se pretende
esclarecer como os paises da periferia lidam com os novos desafios institucionais que
resultam da globalizacdo, usando o caso do servico diplomatico brasileiro.

Key words: Globalization, Latin America, Brazil, State, Diplomacy, Regionalization, MERCOSUR
Palavras-chave: Globalizacdo, América Latina, Estado, diplomacia, regionalizacdo, Mercosul
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