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ARTICLE

Foreign Policy Change in Brazil:
Comparing Castelo Branco (1964-1967)
and Fernando Collor (1990-1992)

ftalo Beltrao Sposito
Institute of International Relations, University of Sao Paulo (IRI/USP), Brazil

In this article, I intended to develop an analytical schema to analyze mo-
ments of redirection in Brazilian Foreign Policy. The schema encompasses the fol-
lowing logic: sources from national and international contexts may influence the
domestic political arena, leading to the opening of a policy window and the rup-
ture of stabilizers, which together may form a scenario prone to reform in terms
of foreign guidelines. In this context, the decision makers may opt to promote a
foreign policy change (FPC). To apply this model, we chose two administrations
that are substantially different as to their international system and their political
scope, even though both are considered by the Brazilian foreign policy literature
as restructuration periods. By studying these administration’s foreign policies, we
tested the utility of this model and accomplished a comparative analysis seeking
similarities amongst these chancing processes.

Keywords: Sources; stabilizers; change; foreign policy.

Introduction

he object of this article is a specific theme within Brazilian Foreign Policy (BFP),

Tthe foreign policy change (FPC), which will be discussed by means of a com-
pared analysis between two administrations: Humberto Alencar de Castelo Branco (1964-
1967) and Fernando Collor de Mello (1990-1992). We set off from the perception that this
phenomenon took place in both of the aforementioned administrations. Our objective is
to identify how the FPC process took place by replicating an analytical framework spe-
cifically developed to analyze this process in countries with institutional and political

frameworks similar to Brazil. Therefore, it will be possible to identify and to systematically
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discuss the influence of the independent variables (IV) on the research’s dependent vari-
able (DV), the FPC.

We also aim to find similarities as to the stance of the two presidents when they de-
cided for a shift in foreign policy, and therefore analyze if there are patterns in the actions
of the executive and the Ministry of External Relations (MER) during times of foreign pol-
icy redefinition. The objective is to analyze the change process — the implementation, its
causes and conditions, primarily — by opposing the foreign policy of the analyzed admin-
istrations to the previous one, with little attention towards the subsequent administration
(the FPC will always be analyzed in the transition between two executive mandates, even
if the transition is not a necessary condition).

FPC is still an underexplored subject within the literature dealing with BFP and
Foreign Policy Analysis (FPA). Domestically speaking, there is a predominance of para-
digmatic studies and foreign policy history. In these, the focus lies on continuity and its
causes, with no further investigations as to the motives and moments of rupture (Cervo
and Bueno, 2002; Lima, 1994; Pinheiro, 2000 and 2004; Saraiva, 2003; Vizentini, 2008).
In international terms, the literature on the matter has commonly argued for continuity
and consensus as the adequate behavioral pattern, with a predominance of studies on
continuity patterns instead of focusing on specific change scenarios (Gilpin, 1981 apud
Rosati et al, 1994).

The choice behind these administrations is attributable to both being widely different
periods — in regards to their historical and political domestic context, international system
(IS) etc — with a relative consensus within the literature as being cases of FPC, even if
discrepancies do exist as to the degree in such changes (Casardes, 2011; Cervo and Bueno,
2002; Lima, 1994; Pinheiro, 2000 and 2004; Vizentini, 2008).

The article unfolds in the following manner. In the next section there will be a the-
oretical discussion regarding the literature on FPA and BFP geared towards the explana-
tion of the proposed analytical scheme used to analyze FPC cases. In the following two
sections this theoretical framework is then applied to analyze the Castelo Branco and
Fernando Collor administrations. In the fifth section the discussion will be centered on
the occurrence of FPC in these administrations with basis on a checklist that enumerates
the points which define the degrees of FPC within these processes. In the section after a
comparison aims to find patterns to identify the main determinants and motives for the
FPC; in it, there is also an attempt to discuss some possible contributions that this article
may bring towards the specialized literature as well as its weaknesses and an agenda for

future research. Lastly, some final considerations will be woven.
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Theoretical Discussion

Firstly, we believe it is important to underline that, since the focus is on the domestic
political processes that results in foreign policy, the State will not be analyzed as a “black-
box” (Rynning and Guzzini, 2001). Within this perspective, foreign policy is treated as
a public policy whose formulation and implementation are defined by decision-makers,
taking into consideration domestic imperatives, although differentiated from others by
having influence over and/or being influenced by issues connected with the IS (Pinheiro
and Solomén, 2011).

A differentiation among the “phases” of foreign policy seems useful to us when dis-
cussing our object. According to Papadakis and Starr (1987) foreign policy can be concep-
tualized as: (1) a product (output), according to its substantive content; (2) as a process
during which its development and implementation takes place; (3) as a behavior, which
refers to the product implementation. Therefore, foreign policy may have different concep-
tual applications: (1) the set of ideas and values used by the State in order to legitimize
its overseas activity based on a construct referred to as “national interest”; this in turn is
fashioned by means of a (2) “complex process of interaction between many actors, differ-
entially embedded in a wide range of different structures. Their interaction is a dynamic
process, leading to the constant evolution of both actors and structures” (Hill, 2003, p.
28); and the results of this process are perceived as (3) “the sum of official external rela-
tions conducted by an independent actor in international relations” (p.3).

Since the article will analyze the process by which changes in foreign policy are de-
veloped it will be required to consider all of these stages: the project, the decision-making
process, and the implementation. Firstly, it’s important to analyze the new foreign policy
project advocated by the Brazilian government given that both the analyzed governmental
discourses argued towards the necessity of redirecting BFP. And the decision-making pro-
cess is of an utmost importance since it deals directly with the dependent variable in this
article, considering that the FPC is a result of the actions of actors with political capital
within the domestic sphere. Lastly, based on an analysis of the Brazilian external behavior
we can argue as to which are the main characteristics of the FPC, its effects on agents and
structures related to BFP and on foreign policy itself (degree, range, period etc).

Thus, the FPC will be considered as a set of initiatives that aimed to establish a
new international behavioral pattern for Brazil. The FPC does not necessarily have the
desired effect nor the initially predicted duration since they usually occur at moments
when a country does not have enough bargaining power to produce the aimed effects and/

or in moments when a political and economic crisis is in place, resulting in the need for
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emergency decisions — and these may also lead to future revisions of the previously made

decisions (Gustavsson, 1999; Volgy and Schwarz, 1994).

Methodology

The chosen method was the method of agreement, which aims to analyze cases with
different characteristics in the IV and with similar behavior to the DV (Mill, 1973 apud
Van Evera, 1997). A qualitative comparison presumes a probabilistic causality (not neces-
sarily deterministic) in that a set of conditions may increase the chances of a result or to
predict its outcome. For an efficient comparative analysis to take place there is the need
to follow a common conceptual framework and to deal with the problem of selection and
judgment biases (Sartori, 1994). Therefore, an adequate analytical scheme was developed
for cases of FPC in which similar causes and conditions are specified so that they may be
systematically compared.

The analysis of the periods will be carried out by means of a replication of an ana-
lytical scheme with an “input-output” logic that relates the sources of the domestic and
international environments with the foreign policy; the theoretical and methodological
bases for the theoretical framework stem from studies on foreign policy change within the
FPA literature.

The scheme was developed with the intent of answering the main questions con-
cerning the DV: (1) What is a FPC? (2) How does it occur? What are the main sources of
change and continuity (intervening independent variables)? (3) When? In which moments
does this process have a higher chance of occurring? (4) Who? Which actors have the
power to promote a FPC (intervening shaping variables)?

The operational and international logic between the variables follows the chain ex-

plained by Figure 1 below:

Figure 1. Chain of Variables

rupture of stabilizers

Sources (independent variable) opening of political window (restrictive intervening variable)

decision-making process

[ it variablo) (intervening shaping variable)

Source: Author’s own.
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Generally speaking, the literature considers that a FPC will occur or be determined
by the interaction between the independent and intervening variables. On the one hand,
there are the stabilizers or restrictions, factors that influence the environment responsible
for the formulation and implementation of foreign policy in favor of continuity (restrictive
intervening variables). On the other hand, there are sources of change (independent vari-
ables), influenced by the IS and the domestic context, which could favor a FPC. A rupture
of these stabilizers leads to an “opening” of a policy window - an exceptional moment that
gives room for extraordinary political actions — that may be perceived by decision-makers
as an inadequate foreign policy concerning the incentives of domestic and international
sources, and thus, resulting in a FPC. The latter will only occur if so decided by the ac-
tors with the power to make such decisions, seen as intervening shaping variables, since
they will be the ones responsible for reading the sources, taking advantage of the policy
window, and defining the expected outcome. Even with this division, it is hard to delimit
theses phases within the change process as well as to establish clear boundaries for the
types of variables.

That being said, we pass on to point (1). The literature has already developed sever-
al change typologies, such as: (a) a distinction between adaptation and restructuration/
redirection, with the first being a more common change and the latter more radical one
(Holsti, 1982); (b) a four degree change scale according to the depth of the implemented
FPC (Hermann, 1990; Rosati, 1994).

Another analyzed factor is the duration period for the change, which, if it has a grad-
ual nature, is closest to the adaptation type; if the change occurs quickly then there is more
identification with the redirection cases (Volgy and Schwarz, 1994). The temporal issue
at stake here is more closely related to the process of change itself — the sense of urgency
would facilitate the process — and not with the duration of the FPC effects.

Furthermore, the authors also call attention to: the importance of the FPC to cover
multiple thematic fields in order for it to be more significant (Volgy and Schwarz, 1994);
to the possible influences of the process on bureaucracies specialized in foreign policy
(Kleystra and Meyer, 2001); to the possibility of a change in posture towards the hegemon
(Hagan, 1989).

Regarding point (2), the main concepts discussed by the literature are the sources
and the stabilizers. The sources are factors related to the IS and to domestic politics (fun-
damental structural conditions), which may encourage a FPC; they are the independent
variables within the scheme (Goldmann, 1988; Gustavsson, 1999; Hermann, 1990). Nik-
lasson (2006) uses the term “change promoter”: “any factor within or outside agent A
that, while stabilizers are held constant, increases the likelihood that A will abandon, or
considerably modify, policy P.” (p. 45).

(2013)7(3) = 118-144
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As for the stabilizers, they appear as barriers to the reading of sources by the deci-
sion-makers, affecting these actors’ sensitivity level towards their surroundings; the re-
strictive intervening variables are the ones that affect: a) the probability that an event
(source) will indeed lead to a redirection; b) the extent to which a change process will
continue, resulting in a FPC (Goldmann, 1988; Volgy and Schwarz, 1994).

The change processes would have a greater chance of occurring during certain mo-
ments (3), conceptualized by the specialized literature as the policy window, the moment
in which the stabilizers would be “ruptured”, increasing the decision-makers’ sensibility
towards the sources.

The idea of a policy window was taken from the literature concerning processes of
political reform, called space windows by Kingdon (1984 apud Gustavsson, 1999), which
refers to periods in which political actors take advantage of a specific conjuncture, so as
to insert their political proposals in the agenda, and to persuade other actors to support a
certain solution in order to overcome the political inadequacy in the surrounding condi-
tions. Policy windows are moments in which the political costs for change became small-
er, making it so that the actors become more interested in carrying out the desired reforms
as quickly as possible.

Such moments would have the following characteristics: (a) low level of commitment
by the new administration towards the previous foreign policy; (b) interdependence be-
tween foreign policy and other public policies; (c) economic or political crisis (Gustavsson,
1999); (d) change in the political regime — here defined and classified in a similar manner
as to Hagan (1989) —, as well as any change in the main body of political leadership, the
group who controls the central political structures in the national government.

Actors with enough power to implement a FPC would be those that are members of
the Ultimate Decision Unit (UDU) (4), agents with the ability to compromise the govern-
ment’s resources with no possibility of a reversal by part of other actors (Hermann, 1990).
For the Brazilian case the main actors in foreign policy are the President and the MER.
For this reason, the presidential interest in themes concerning foreign policy can be de-
terminant in the choice of the international guidelines for a governmental administration
(Lima, 1994), considering that presidential diplomacy is strongly tied to domestic interests
(Danese, 1999). Therefore, change would depend on the decision-makers and would have
a greater chance of occurring if there was interest and involvement by part of the leader
and if the problem was seen as essential for the maintenance of the regime (Hermann et
al, 2001). Based on this discussion, a checklist was designed with the objective of classify-
ing the government administrations among the degrees of FPC; the more points that are
complied with, the more drastic the change. The points are as follow: (I) multidimension-

ality of the themes affected by change; (II) new normative bases for foreign policy; (III)
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a process that took place within a short time span; (IV) change of stance towards the
United States (USA); (V) effects on the bureaucratic structure. Therefore, a FPC could
merely be an adaptation of a country’s international behavior, but the larger the number
and degree in meeting the points highlighted above, the more drastic the FPC will be. The
words and quoted concepts highlighted in italic during the governmental analyses refer to
classifications and points in the analytical scheme. A general visualization can be seen in

figure 2, which summarizes the “input-output” scheme.

Figure 2. Input-output analytical schema

Sources Political window Stabilizers Decision-making FPC
process

Bureaucratic

Domestic I

Ideas

Necessary UDU Hypothesis
conditions I test

Domestic

International I

International

feedback

Source: Author’s own.

Castelo Branco Administration

In the following section we will carry out an analysis of the Castelo Branco admin-
istration (1964-1967), according to the previously proposed scheme. We will argue that
the sources indicated a need for change and ongoing circumstances led to the “rupture”
of stabilizers, therefore ensuring legitimacy and justification for the deployment of a new
“national project” with direct consequences to foreign policy. Topics (1) and (2) deal with
the domestic policy sources (political regime support), points (3) and (4) deal with the
domestic economic sources (economic conditions and public-private relations), points (5)
and (6) deal with international political sources (external pressure and institutional appa-

ratus) and points (7) and (8) with international economic sources (economic and financial

(2013)7(3) = 118-144
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systems). The following symbolize the stabilizers: (i) bureaucratic (rules and standard
norms), (ii) ideas (institutional and political), (iii) domestic (political fragmentation and
presence of the opposition) and (iv) international (system structure and stability). Each
one of these points is part of a structure within the proposed analytical scheme to analyze
the sources, conditions and resultants of the FPC process.

(1) With the opposing forces abolished from the political system, the regime estab-
lished by the 1964 coup d’état had sufficient domestic political support to develop its na-
tional project. Generally speaking, the political arena was divided into two major groups
(Martins Filho, 1996; Simoes, 2010; Vizentini, 1998): (a) liberal or legalistic sector (the
“castelistas”) who advocated for a short term regime in order to reform the State and to
deter the communist threat; (b) the hardliners, comprised of supporters of a military and
economic nationalism and who pressured for the continuity of the military regime. Within
this system, the rival political group advocated for a radicalization of the regime instead
of being an opposing force (iii). The state of emergency measures carried out by the Insti-
tutional Act (09/04/1964) assured the president the mechanisms to “nullify” forces allied
with the previous regime. The effective number of parties (defined by 1/(1 — F), in which
F= party fragmentation index) was 1 in 1964 and 1965, rising to 1,782 in 1966 and 1967
(Alvarez et al, 2003), thus indicating a low political fragmentation.

This political scenario also allowed for the regime to implement changes within the
MER, with consequent effects on its institutional ideology (ii). The first post-1964 Chan-
cellor, Vasco Leitdao da Cunha, managed to establish an internal committee to evaluate
the employees’ relation with the old regime, thus avoiding the establishment of a Gen-
eral Information Committee (GIC) — headed by a military member — which resulted in
only four compulsory retirements, a laughable number when compared to other ministries
(Almeida, 2008). The counterpart would be the abandonment of previous foreign policy
guidelines (Independent Foreign Policy — IFP?).

Changes were introduced to the MER’s bureaucratic structure (i). One could say
that a process occurred in which more power was granted to the Ministry on subjects
concerning commercial policy (Decree No. 50.332 from 10/03/1961 and Law N° 4.669
from 08/07/1965), and following the military regime’s objective in conferring “technical
competence” to the bureaucracies. In a complementary way, by means of Law N° 4.415

(24/09/1964), the regime changed its promotion criteria, replacing the seniority item by

! Central premises: seeking to diversify commercial partners, detailing of ideological issues,
independent posture, emphasis on South-South relations (Cervo and Bueno, 2002), and “[...]
had as its principles the expansion of Brazilian exports to any country, including the socialists,
the defense of international law, self-denomination and non-intervention [...]” (Vizentini,
1998, p.22).

(2013)7(3) = 118-144
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merit, a possible ploy to replace an objective criteria (years of career) for a subjective one
(merit).

In the security field, the Planning and Study Group (PSG), established by Decree N°
46.804 (11/09/1959), became an institutional means for decision-making in international
politics and an important channel for delegating “several clearly executive responsibilities
[...] to the Secretary-General of the National Security Council (SG/NSC) (CRUZ, 2009,
p. 282).

The Itamaraty also began to operate in the field of security through the Center of For-
eign Information (CIEx), founded by Pio Correa in 1966. The center was initially founded
to monitor and investigate Leonel Brizola’s actions in Uruguay, but was later extended to
other several countries due to its success and the allocation of its founder to the General
Secretariat of Foreign Policy in the MER (Cruz, 2009).

(2) The coup d’état also led to a change in the elite’s social composition. The group
that legitimized the overthrown regime supported a national capitalist development proj-
ect, primarily composed by the autonomous national bourgeoisie, urban middle-class,
popular masses and constitutionalist military personnel. The regime change led to a poli-
cy direction (including foreign policy) towards the contemplation of other societal sectors
which supported the coup: the bourgeoisie associated with international capital, especially
with American capital, the “[...] more modern sectors of the urban middle-class [...] the
military and civil bureaucratic elites who controlled Brazil’s State apparatus” (Martins,
1975b, p. 19).

(3) The economic conditions presented a problematic situation, conferring legitimacy
to the changes. The inflation rate displayed a tendency towards growth: already at a very
high rate in 1962 (51,84%), it increased in 1963 (70,08%), and reached its peak in 1964
(91,88%) (Alvarez et al, 2003). The variation in the per capita income also expresses a
deterioration trajectory, with a decline in 1963 (-2,3%), low growth in 1964 (0,4%), and a
new downturn in 1965 (-0,5%) (Reis, 2003).

(4) As for the institutional conditions of the domestic economic relations, a large por-
tion of the measures undertaken by the team led by Roberto Campos, Minister of Planning
and the organizer behind the Governmental Economic Plan of Action (PAEG), aimed to
reestablish good relations with international investors. For this purpose, the new regime
founded a series of financial institutions, aiming to establish “rational and technical-sci-
entific criteria” and to change the relationship between the State and the financial sector:
Law N° 4.595/1964 founded the National Monetary Council and the Central Bank of
Brazil, both designed to independently conduct the monetary policy; Law N° 4.728/1965
reformed the capital market and redefined the operational rules for financial agents (Drei-
fuss, 1981).

(2013)7(3) = 118-144
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(5) The IS structure in 1964 was considered to be bipolar and was not undergoing
any structural changes. The strain in the USA-USSR relations had not yet begun and thus,
we classify the IS as “static bipolar” (iv) — dominated by two superpowers and structur-
ally stable. Therefore, even if the initial hypothesis states that a static bipolar IS could
be a restriction to a FPC, the approximation policy towards the US seems to be a choice
“encouraged” by this source, since there was pressure for the weaker countries to align
themselves with one of the Cold War blocks.

(6) Within this IS the international organizations (10) would have the role of legiti-
mizing this structure. The leadership of both superpowers made it hard to adopt a neutral
or independent position and the IO functioned as communication channel between both
parts so as to promote this coercion; these institutions did not adopt coercive postures
themselves, but perpetuated the prevailing order (Cox, 1993).

There was also a regional “wave” of foreign policy readjustment (iv). Regime change
processes occurred in some countries within the continent (such as Argentina in 1962,
and the Dominican Republic, Guatemala and Honduras in 1963) in similar molds as to
Brazil and with similar consequences to domestic, foreign and economic policies: rise of
US backed authoritarian regimes, alliance with international financial groups and a do-
mestic political base within the traditional domestic elites (Ayerbe, 1992).

(7) The international economic indicators also pointed towards the need for change.
In the initial period of the new regime, the Brazilian economy was walking in the world’s
opposite direction; the world growth rate increased 3,15% in 1962, peaking at 5,39% in
1964 and once again decelerating in 1967, but still maintaining a 2,59% growth (Alvarez
et al, 2003).

(8) The international economic institutional conditions became more favorable af-
ter the reforms in the economic landmarks — as referred in (4). Consequently, the finan-
cial help in the regime’s early moments grew once again and reverted a tendency: from
US$15,1 million in 1964 to US$122,1 million in 1965, and US$129,3 million in 1966. The
guarantee of foreign company rights also led to a rise in international investments in the
country, with an increase in the period ranging from 1963 to 1968 of US$ 169 million to
US$ 481 million (Ayerbe, 1992).

According to the proposed scheme, such sources would have led to a FPC prone sce-
nario — the policy window. This conjuncture is comprised by the jointure of the following
points.

(@) Low government commitment to the previous administration’s foreign policy. The
1964 MER report shows that: “one of the first steps taken by the ‘Revolution Government’
was to verify the sinuous course which [...] strayed from our diplomatic tradition and es-

caped the basic principles of our historical formation” (MER, 1964: 3 — author’s quotation
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marks). The commitment of the new regime to the previous foreign policy was extremely
low since its legitimacy was tied to the anticommunist struggle.

(b) In the early days of the military regime, there was a very close relation between
the adopted external policy and other policies that comprised the “national project”, par-
tially developed in discussions within the Superior War School (SWC - ESG in Portu-
guese). Some important measures undertaken by the Castelo administration had an “es-
guiana” inspiration, such as: the foundation of the National Information Service (NIF)
by Decree-Law N° 4.341(13/061964); Decree-Law N° 314/1967 concerning the National
Security Law (NSL); Decree-Law N° 200/1967 concerning Administrative Reform (Mi-
yamoto and Gongalves, 1993). Castelo Branco himself expressed, during a speech when
handing out the diplomas for the Diplomatic Career (31/07/1964), the existing correlation
between domestic and external policy (MER, 1966).

(c) One of the main characteristics of the policy window, as raised by the literature
on FPA, refers to the crisis scenario. In the domestic sphere, Brazil was undergoing polit-
ical and economic crises (points argued within this section).

(d) Besides the policy window category, another important factor is the regime
change. In the analyzed case, the change in the regime happened by extra-constitutional
mechanisms. According to Hagan’s typology (1989), which classifies regime changes in
five gradations, change would be considered to be more radical (“type 5”) when there is a
replacement of the group in power by another group with an opposite political vision and

by means of a revolution or coup d’état.

Fernando Collor Administration

In the following section the Collor administration will be analyzed by following the
same logic as the previous section.

(1) The 1998 Constitution gave broad powers to the President in comparison with
the Legislative Power, a condition that would have been enough in order to implement
the changes discussed below, even if without broad domestic political power (the presi-
dent formed a minority coalition). The “National Reconstruction Project” implementation,
present in his Inaugural Speech (Collor, 1990), was only made possible since Brazil has,
since 1988, one of the highest rates of concentration of power in the Executive, with: pow-
er to veto legislation approved in Congress; exclusive power to issue decrees; exclusivity to
propose legislation on certain issues (Brasil, 1988).

Therefore, the fragmentation of the political system (iii) was not a greater obstacle

to the process of State reform or for a trade liberalization aimed at competitive insertion
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within the international economy, which doesn’t mean that Congress played a role in this
process.

(2) Due to changes in the economic power of the business elites there was a change
in the elite’s social composition and beliefs resulting in a loss of bargaining power by part
of the unions and in an apparent consensus by the elites concerning the need for market
reforms. Besides, the process of changes in ideas and values (ii) was also intensified by the
exhaustion of the State-developmentalism model, associated with the military regime and
with the 1980s economic crisis (Armijo and Faucher, 2002). The same happened with the
political elite, who began a process of trade liberalization in 1988 by reducing the number
of banned import items from 2400 to 1200 and with a process of gradually reducing cus-
toms fees in 1987 (Ricupero and Didonet, 1995 apud Guimaraes, 2005).

(3) As for the domestic economic sources, the scenario presented several crisis in-
dicators. In 1988 and 1989 the external debt reached the values of US$ 102.555 and US$
99.284 million (Cerqueira, 1997). The variation in the Gross Domestic Product (GDP),
which had once reached a growth of almost 8% in 1986, began a downwards tendency
during the following years: 3,6% (1987); -0,1% (1988); 3,3% (1989); -4,3% (1990). Infla-
tion, the main Brazilian concern in the early years of the 1990 decade, presented fright-
ening numbers: 147% (1986); 228% (1987); 629% (1988); 1430% (1989); 2947% (1990)
(World Bank, on line).

(4) The institutional conditions of the relations between economic groups and the
State also changed. The reforms carried out by Collor aimed to reestablish the trust of in-
ternational investors and to obtain better negotiation conditions with creditors. While still
early in the mandate, the president used Provisory Measures (PM) to initiate the reforms
in his “National Reconstruction Project” (COLLOR, 1990). Provisory Measures 145 and
158 (Laws 8.016/90 and 8.032/90) restructured taxation rules for the import and export
of goods; the PM 151, 155 and 157 (Laws 8.029/90, 8.031/90 and 8.018/90) abolished
agencies of the federal public administration and started the privatization process; PM
162, 168 and their “reissues” 172, 180 and 184 reformed the conditions of the operation in
the financial market and introduced the Cruzeiro.

The same legislative powers were also used to promote changes in the MER’s struc-
ture (i). Decree N° 99.261 (23/05/1990) instituted a change in the House’s organization,
dividing the General Secretariat in three instances. According to an interview given by
Francisco Rezek (Collor’s first Chancellor) to Casardes (2011): “the tripartition would
then serve to avoid a concentration of power [...] which could [...] reduce the president’s
control over the ministry’s structure” (p. 160). PM 150 changed the rules concerning re-

tirement and career promotion.

(2013)7(3) = 118-144



130

psr = italo Beltrdo Sposito

Itamaraty’s role in defining the BFP during the Collor Administration is a matter of
controversy. Batista (1993), for example, consigns the FPC process to the president, argu-
ing that the MER had no participation. Arbilla (2000) considered that the elimination of
the Secretary General of Foreign Affairs position and the adoption of a model of “imperial
presidentialism” by Collor led to a breakage of consensus within the diplomatic corpo-
ration and to “Itamaraty’s marginalization”, in the BFP’s definition. Conversely, Celso
Amorim (1997) asserts that the MER had a counterweight role and advocated for thriftier
negotiations in order to obtain concessions as an answer to the Brazilian trade openness.
Ambassador Flecha de Lima, however, considers that there were two distinct groups in
the FPC period: liberal and nationalists, being that the former supported Collor’s national
project (Casaroes, 2011). Moreira (2001 apud Casaroes, 2011) notes that the MER was a
resistance focus to changes, advocating for a gradual opening, a position similar to the one
defended by Celso Amorim.

We consider that the Itamaraty sought to act so that the FPC would be less radical
and more gradual, while trying to bring its own foreign policy project to the foreground.
The MER’s exclusion argument in defining foreign policy seems less plausible when we
consider the historical agency of this organ. The MER adaption process to the conditions
imposed by Collor may have resulted in the alteration of its institutional ideology (ii).

(5) The IS structure was undergoing a transition period, which could mean a favor-
able scenario for a FPC. It would be the ideal moment to take advantage of the end of a rig-
id bipolar system and of the structural transition period and readjust the external agenda.
The most “natural” path would be to follow the agenda of whichever world leader emerged
at the end of the Cold War. In Latin America the “neoliberal reforms” were pervasively
adopted, save for the particularities adopted by each country during their liberalization
process (iv).

(6) At the top of the I0’s agenda was the commerce negotiations and the “new is-
sues” (copyrights, human rights and the environment). In these areas there was strong
foreign pressure concerning Brazil’s behavior (iv). On the environmental issue, the Pres-
ident sought to build a positive image of the country by claiming that development would
no longer be tied to pollution (in a speech at the XIV General Assembly of the United
Nations). On the human rights issue, the country participated in the 1990 World Summit
for Children and later sanctioned the Child and Adolescent Statute (07/1990); the Presi-
dent also signed an act to guarantee the Yanomamis their right to an area of 35 thousand
square miles (MER, 1992). These initiatives represented a new Brazilian stance in face of
international pressure, considering that Sarney argued that industrial progress was tied to
pollution and faced harsh international pressure in regards to the indigenous issue during

his administration (Prado and Miyamoto, 2010).
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(7) International economic sources showed that the Brazilian economy followed the
world tendency during this period, but with worse indicators due to inflation and external
debt. The world GDP per capita presented the following variations: 1,5% (1986); 1,7%
(1987); 2,8% (1988); 2% (1989); 1,2% (1990); -0,6% (1991); 0,6% (1992) (World Bank,
online).

In addition, the Prime-rate (American agency) international interest rates continued
to grow, making it even more difficult to pay off the external debt (Cerqueira, 1997).

(8) The economic institutional conditions also directed Brazil towards change. In
1988, the Mid-term review (negotiation stage of Uruguay Round, which took place in
Montreal) introduced the Trade Policy Reviews, an instrument to increase the transpar-
ency of Member-States with the objective of impeding “free-riders” (Brazil being consid-
ered one of them) and forcing members to implement structural reforms in their domestic
spheres (World Trade Organization, on line). Additionally, there was also pressure from
the IMF for a readjustment of the economic policy according to the new neoliberal model
(Batista, 1994).

As for the policy window,

(a) the presidential speeches demonstrated a low governmental commitment to the
previous administration’s foreign policy. Ever since the electoral period, Collor had plans
to change the foreign policy course. In his inaugural speech he stressed the need for for-
eign policy “to answer to the moment of affirmation of the popular will, which — urgent-
ly — demands for the modernization of Brazil [...] interdependence demands that every
government act be a permanent combination of internal and external variables” (Collor,
1990: 20).

The president also advocated that BFP should “reflect the general conviction that this
country wants to change, and quickly do so” (MRE, 1990. p.7). His intention to change
the third world profile, to update the international agenda and to improve relations with
the United States (Hirst and Pinheiro, 1995), shows that the President did not wish to
continue the previous government’s foreign policy, identified with the globalist paradigm.

(b) There was a strong link between foreign policy and other public policies. The link
between the domestic and foreign spheres was based on a neoliberal ideal, which proposed
to decrease the role of the State in the economy in order to overcome the ongoing crisis
since the 1980s. Therefore, the president took measures in the domestic sphere so as to
increase credibility in the eyes of external investors and creditors: financial-economic sta-
bility, exchange liberalization, end of subsidies and development of a new legislation for
the fiscal, property and administrative spheres (Mello, 2000).

(c) The domestic scenario was one of crisis. Besides the poor economic indicators

— already shown in this article — the political leadership also endured a legitimacy crisis.
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After the failure of the diretas ja (popular movement for presidential direct elections) the
indirect election of Tancredo Neves had an important political meaning, but his death be-
fore he could take office resulted in low political legitimacy for the new leader (vice-pres-
ident Sarney) (Prado and Miyamoto, 2010). Within this scenario, the political legitimacy
for the first democratically elected president after 20 years depended directly on his ad-
ministration’s economic results.

(d) The regime change, despite having occurred within the rules established by the
1988 Constitution, represented the first direct presidential election in Brazil after a lengthy
period marked by a closed regime. The most important impact was the replacement of the
group in power and the removal of a major portion of the military personnel holding exec-
utive positions. If we consider Hagan’s typology (1989) with its 5 types of regime change,
the Collor Administration transition could be characterized as “type 4” — the second most
drastic degree of transition among political groups in power — since there was an almost
complete replacement of the group in power without, however, the occurrence of a coup
d’état.

Argument and Checklist

After the analysis of each one of these periods, the checklist items, which form the
basis to determine the FPC levels, will be discussed.

(I) Multidimensional change. In both cases there was a proposal for a change in the
“national project”, with an impact on several areas.

During the Castelo administration the following areas were affected: a) security,
national security was replaced by hemispheric security, with the instrumentalization of
the hemispheric defense thesis as protection from the communist infiltration and relativ-
ization of the autonomy paradigm (Garcia, 1997); b) economy, laws that altered economic
regulations aimed to attract international investments and loans, replacing the previous
administration’s nationalist model; c) regional policy sought to become the United States
preferred ally and thus conferring a leadership position to Brazil in the southern part of
the continent (Miyamoto and Gongalves, 1993); d) reading of the IS; based on the East-
West division, as opposed to North-South, more prominent in the previous administration
(Lima, 1994).

Collor’s political project also encompassed a change in several thematic areas as well
as priorities in the Brazilian international agenda. The inclusion of issues such as the en-
vironment, human rights, and the abdication of nuclear weapons meant a reconstruction

and reorganization of foreign priorities. Additionally, there were changes in the areas of:
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commercial policy, science and technology and security (nuclear weapons) (Cruz et al,
1993).

(IT) Conceptual change. The process was steeper with Castelo, who redefined the
concepts for autonomy and sovereignty, adapting them to an idea of collective security — a
model of shared sovereignty thought to be more adequate to stop the communist advance
within the region. There were changes in the concept of non-intervention and self-deter-
mination, making them only applicable to “free nations” — see here Brazil’s support to the
intervention in the Dominican Republic (DR) at the OAS and to Portugal’s colonialist pol-
icy at the UN, both justified by the argument that communist forces within these countries
(DR and Portuguese colonies) were undermining the self-determination of its populace.

This posture represented a change to Janio’s administration, who refrained to vote
in favor of Portugal in issues concerning the African conflict (Martins, 1975). Moreover,
generally speaking, the globalist paradigm was replaced by Americanism (Viana, 1975).

Collor primarily used the concepts of “modernization”, “change” and “international
inclusion”. The first one was coupled with changes in the economy by means of privatiza-
tion and economic opening as well as the idea of “leading Brazil towards the first world”
through a “complete overhaul of Brazilian politics” (Collor, 1990). However, it would not
be correct to say there was an abandonment of the BFP’s conceptual basis, since the prin-
ciples for Brazilian international relations were institutionalized by the 1988 Constitution.
Arbilla (2000) considers that the conceptual bases for foreign policy after the end of the
Cold War were only established after the ascension of Celso Lafer. The early stage of Col-
lor’s administration, however, could be seen as a transition period within BFP’s conceptu-
al outline, during which the president took advantage of a “void” in the BFP’s conceptual
framework so as to insert concepts that would become constant in his electoral speeches.

(IIT) Timeframe. In both administrations, measures that aimed for a FPC were taken
right at the beginning of the mandates. Castello presented the basis for his foreign policy
as early as his famous speech at the MER, in 31/07/1964. The mandate revocation pro-
cesses and replacement of important offices also occurred rapidly. The concern towards
communists also appears as early as the first letter by Castelo to the MER, according to
Viana (1975).

During the Collor administration, the process to change the Brazilian development
model had already began during the Sarney mandate with the introduction of an economic
liberalization. However, Collor gave continuity and further developed the process; besides,
“swiftness” was one of the marks for the changes implemented by the president. Together
with Rezek, it justified the need to promoted changes and legitimized such actions with

his electoral-political capital.
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(IV) Distance level towards the hegemon. Castelo promoted a rapprochement to-
wards the US, made explicit by his support to intervene in the DR, and his advocacy for
creating the Inter-American Peace Force as well as defending the American anti-commu-
nist policies. According to a quantitative analysis by Hagan (1989), Brazil moved from a
“moderately anti-US” stance to a “moderately pro-US” (respectively, 2/5 and 4/5 in the
author’s scale), which illustrates a new type of behavior for Brazil in the United Nations
General Assembly (UNGA). Counter intuitively, Amorim Neto (2011) did not find a con-
vergence increase in regards to the IFP period (measured by the average coincidence of
votes among Brazil and the US in the UNGA - variable with a scale from 0 to 1), with
the military administration being inferior (0,61) to Jango’s (0,64). Even so, the author in-
dicates a significant increase in the concordance of issues concerning policy and security,
with an increase from 0,63 to 0,71. An investigation in the author’s data would be neces-
sary so as to identify the reason behind such discrepant results — unfortunately, none of
the two databases are available online for replication.

In a very similar manner, one of the main objectives behind Collor’s foreign policy
was to remove the tensions in the bilateral relations with the US (Hirst and Pinheiro,
1995). The adhesion to reforms encouraged by the hegemon was already an important
step towards the removal of frictions and a bilateral rapprochement. In the UNGA voting,
Amorim Neto (2011) pointed towards a decrease in the US-Brazil convergence, reaching
an average index of 0,14 during the “collorida”? administration. Also for this reason, and
differently to some authors (Batista, 1993; Cervo and Bueno, 2002; Mello, 2000), we do
not consider his external policy to be an alignment with the US.

(V) Changes in the bureaucratic structure. Firstly, Castelo Branco altered the role
for the Minister of State. The last Minister during the Goulart Administration was Joao
Augusto de Araujo Castro (1963-1964), closely identified with the IFP and was alongside
Jango during the controversial special mission to Moscow and Beijing (1961). The most
memorable episode during his time in office as Minister was his “Three Ds” speech at the
UNGA (Lamarao, 2007). With Vasco Leitdo da Cunha, however, there was the promotion
of reforms, such as: change in promotion criteria; substitution of overseas representatives;
coordinating the “witch hunt” in the MER. These projects outline Vasco’s administrative
and managerial profile as opposed to Aratjo’s role as a foreign policy formulator.

Secondly, the reforms reached/attained the division of labor among ministries and
the portfolio of tasks performed by the Itamaraty. With Castelo, the change in the MER’s
role occurred by means of a new structure in the Propaganda and Commercial Expansion
Services (SERPRO) and the MER’s exclusivity in Brazil’s overseas commercial promotion.

2 Translator’s note: Here we find the use of a wordplay with the Portuguese word “colorida”
(colorful) and a reference to Fernando Collor.
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On the one hand, the inclusion of SG/CSN as a new decision-making body for security and
military inclusion in diplomatic missions represented a loss of institutional power. On the
other hand, the Ministry also went on to act in the security area with the CIEx. These new
measures meant for an increased importance of the Itamaraty within the federal structure.

With Collor, it is also possible to notice a change in the minister’s role. Sarney’s
last Chancellor, Abreu Sodré, was appointed to accommodate political interests and to
establish a governing coalition, with little influence in the House; as a result, the Gener-
al-Secretary Paulo Tarso assumed the role of Chancellor (Casaroes, 2011). As for Rezek’s
indication — a name coming from outside the corporation and who went on to defend
Collor’s foreign project policy — could have represented an “instrumentalization” by the
minister on the part of President so as to gather support within the house for his already
defined project. In the division of labor among departments and portfolio of tasks per-
formed by the ministry, the federal administration reform, by means of the PM 150, had a
considerable effect. The dismemberment of the General Secretariat led to a new division
of labor, while the change in retirement laws led to a new personnel configuration. As
for the establishment of the Latin American Integration Department within the MER; it
represented the pursuit for maintaining competence in a specific area and to oppose the
recently founded Extraordinary Ministry for Latin American Integration Affairs.

Lastly, as for the importance of the ministry in the federal structure, the last relevant
change indicator for the MER in face of the other ministries was the transference of the in-
ternational political and economic competences to the Ministry of Finance, Economy and
Planning (MFEP). However, it is difficult to pinpoint if this meant a significant change in
the Itamaraty’s importance vis-a-vis other bureaucratic agencies. According to Amorim
(2003), the MER had to act in order to ensure its competence in some areas, such as re-
gional integration policy.

During the Castelo Branco administration, the FPC “fulfilled” practically all points
raised by our qualitative analysis. This leads us to classify the analyzed FPC as a change
in international orientation (Hermann, 1990) or restructuration (Rosati, 1994); the most
extreme in the authors’ four degree change scale. As for Collor, we consider it to be more
suitable — since some points in our scheme were not contemplated and some changes had
begun during the Sarney administration — to classify it as a change of problem or objective
(Hermann, 1990), or reform (Rosati, 1994) — the third among the four FPC levels pro-
posed by the authors.
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Comparison in Search of Patterns

In this section a comparative analysis will be developed between the two administra-
tions in order to identify patterns among the analyzed situations, and which could indicate
towards some of this article’s possible contributions to the specialized literature.

Firstly, we identified the importance of structural shocks or exceptional moments for
the promotion of a broad change project, factors related to a crisis — discussed alongside
the policy window concept. Even though the FPC literature has already argued for the ex-
istence of a FPC in the analyzed administrations, an analysis had not yet been carried out
with a specific methodology so as to base its argumentation; it merely stressed some signs
of change (Cervo and Bueno, 2002; Lima, 1994; Pinheiro, 2000; Saraiva, 2003; Vizentini,
2008). The analytical framework is also a contribution in itself, since it may be used to
analyze other FPC situations in Brazil or in countries with similar political systems.

Secondly, we considered that both the domestic and international contexts were of
utmost importance for the change processes. At the same time, we consider that during
the Castelo Branco Administration, domestic issues had more weight, while international
factors had more weight during the Fernando Collor Administration, as pointed out by
Flavia Mello (2000). However, it is not possible to prove that there was in fact a difference
in weight for the internal and external contexts concerning the FPC.

The larger weight to the domestic sphere during the Castelo administration would
result from a more recent and radical political rupture, while the international scenario
at the time was not undergoing drastic changes. For Collor, the most recent and radical
change took place in the international sphere, which was undergoing a transition period
between two types of systems. Internally, the change resultant from the redemocratization
was a more gradual process, with a similar effect on the FPC.

It is equally dangerous to claim that the FPC would have been less radical for these
reasons; for such, it would be necessary to compare a larger number of cases. A valid ar-
gument is that the extralegal mechanisms, used for the complete replacement of the agents
in power of the State, would be justifiable only if it also resulted in a turnaround in several
political areas. For Collor, in spite of the change being announced in his national project,
a failure in following through the plan would not undermine the legitimacy of his adminis-
tration in such a determinant manner. The development of more detailed and conceptually
richer change scales is another point in which the literature needs to advance.

Thirdly, the analyzed periods also represented substantial changes in structure, roles,
tasks, and in the Itamaraty’s areas of operation and in the Chancellor’s function. Our in-
terpretation is that these changes were political maneuvers so as to guarantee the success

of the FPC process, that is, the presidents acted so as to diminish the MER’s influence in
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issues concerning foreign policy at the same time in which it increased its own influence,
even if that did not mean excluding the ministry from decisions. The discrepancy between
foreign policy on the one hand, and national and international environmental changes
on the other, shows that sometimes the bureaucratic agencies — identified with pattern
continuity and institutionalization — do not adapt in the same velocity as the domestic
political game, which would explain the direct actions by the president so as to promote
the changes in foreign policy.

Fourth, while we suggested that the head of government had an essential role in the
FPC we did not disregard the importance of other actors. The arguments are those already
presented by the literature: the president’s interest is determinant in the MER's relative
autonomy in defining the foreign policy (Lima, 1994); a leader will opt for a redirection if
there is interest and an active involvement in foreign policy and if the issue is considered
by him to be essential to the maintenance of the regime (Hermann, 1981; Hermann et al,
2001). Therefore, the presidents used their office authority so as to legitimize their innova-
tive projects for foreign policy: Castelo Branco justified the need for a FPC through soci-
ety’s support towards his government and to reestablish the political order and to ward off
the “communist threat”; Fernando Collor relied on his electoral-political capital and based
the legitimacy of his modernizing project by means of the population’s demands for new
directions for Brazil. Furthermore, the crisis scenario ensured greater decision-making
power to the leaders.

Nevertheless, we do not consider the “predominant leader” concept by Hermann
and Hermann (1989) to be adequate in order to describe the decision-making structure of
these administrations due to the weight this category infers to the actor — decision as the
result of the leader’s individual choice —, even if the authors’ definition states the impor-
tance of the leader’s sensibility towards the political context for determining the outcomes
and results.

In the studied cases, a more adequate theoretical framework to analyze the problem
should include other relevant actor involved in foreign policy formulation and execution.
One suggestion would be a structure that could allocate the president at the top of the
decision-making structure at the same time in which the Legislative and the bureaucra-
cies could respectively influence the decisions, remodeling the president’s draft laws and
negotiating deals, or approaching the final result to the political ideas defended by these
institutions.

In both situations there is a pattern in the president’s posture which led to an imple-
mentation of a different foreign policy model, but we do not consider, however, that this
meant an exclusion of the Itamaraty from foreign policy development. Since the president

is situated at the top of the decision-making hierarchy, if he nominates a chancellor who
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supports his ideas, he manages to have an interlocutor to provide him with information
and ensures an important actor within the Itamaraty’s political game. Moreover, the MER
needs to follow superior orders and does not have sufficient power to directly or individu-
ally curb the presidential initiatives.

Fifth, among the several decision-making structure models presented by the FPA
literature, we consider that the one closest to the administrations in question was the
Truman Administration (1945-1953). This decision-making structure may be adequate
for moments in FPC. According to George (1988), Truman attempted to weaken the bu-
reaucratic politics by strengthening the role of the heads in each ministry, council or de-
partment, by delegating responsibilities to them. This is consistent with the studied cases
due to the importance of some people, such as Roberto Campos, Vasco Leitdao da Cunha
and Juracy Magalhaes for Castelo Branco; and Zélia Cardoso, Francisco Rezek, Marcos
Azambuja, Marcilio Marques Moreira and Rubens Ricupero for Fernando Collor. Besides,
some of these names, such as Juracy, Zélia and Marcilio, occupied more than one import-
ant office during the administrations they participated in, which shows their importance
for the respective presidents.

In Truman’s model, the president sought to hear the opinions and reports of special-
ists on certain issues and only then emit a decision, centralizing the responsibilities for
the decisions taken. These characteristics were also present in both administrations: Cas-
telo Branco would carry out periodic meetings with the SG/CSN, where he would obtain
consensus and support for measures that would be taken, and his relations with the US
were accompanied by the presence of Juracy Magalhaes in the embassy; Collor carried out
several meetings with his economic team while at the same time centralizing the respon-

sibilities for personally leading the economic plan.

Final Considerations

In closing, we will discuss questions left unanswered by our analytical framework
and carry out a final assessment.

Initially, what were the main reasons behind the FPC? Besides the already analyzed
variables, some complementary factors could also be of influence: a) The regime’s surviv-
al or legitimacy could be tied to a FPC if the initial objective of the administration was
tied to such a need; in these situations, the leader’s political costs in promoting change
becomes lower to those arising from continuity; b) For the Brazilian case, since the State
is the main economic force, the governmental policy is related to the economic field and,
therefore, a decision to promote changes in the economic policy will lead to influences in

foreign policy; the latter becoming one of the tools so as to achieve the State’s objective
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in promoting economic development; c¢) The FPC can also be a way to distance oneself
from the previous administration, a way to present the new regime’s intention to promote
changes in several spheres, with foreign policy being only one of them.

Secondly, the feedback idea (not discussed within the article, but featured in figure
2). We consider that after a FPC took place in the analyzed administrations, such process
occurred. This would be the result of a considerable change in foreign police leading to
dissatisfaction in sectors identified with the status quo, which would then act accordingly
in order to reestablish the replaced policies. In addition, after a certain period, it becomes
possible for the decision-makers to analyze the results of a certain policy, being able to opt
for the replacement of practices considered to be inefficient.

During the Castelo Branco Administration, its replacement by Costa e Silva repre-
sented the ascension of actors identified with the “hardline” sector. Some sectors advocate
that the second military president resumed traces of the IFP and changed the Brazilian
stance further from the US (Cervo and Bueno, 2002; Cruz, 2009; Martins, 1975; Pinheiro,
2000).

At the end of the Fernando Collor Administration, Celso Lafer developed a new para-
digm for BFP, taking into account the progress achieved during this period, but seeking to
resume traditional traits of the MER (Lafer, 1993). The change in the ministry’s command
is also considered by the literature to be a moment of readjustment (Arbilla, 2000; Mello,
2000; Vieira; 2001).

Lastly, we consider that the literature needs to advance in the analysis of FPC cases
for the following reasons: redirection processes, in spite of their emergency characteristic,
may have long term effects, becoming the line of action for subsequent long periods of sta-
bility. Actions related to FPC have a stronger impact on IS actors since they are marked
by a more pronounced behavior by part of the States; and additionally, because they occur
during periods of crisis, when the actions of the main actors in foreign policy are more
exposed to the public, thus allowing researchers to collect rich information in regards to
how decisions are taken. Lastly, we also consider the importance of advancing the devel-
opment of theoretical frameworks, such as the analytical scheme presented in this article,
for developing systematic analyses that allow for better grounded inferences.
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