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Public Sector Integrity in Brazil
Case Study 2
Family Grant Programme,
Federal Ministry of Social Development and Fight Against Hunger

Enhancing integrity can contribute to efforts to increase performance, prevent fraud and
corruption and build public trust in government programmes. This case study examines actions
taken to enhance integrity in Brazil‟s Family Grant Programme – the country‟s largest social
programme. As of June 2010, the Family Grant Programme provided conditional cash transfers
to 12.6 million households throughout Brazil, covering approximately one-quarter of Brazil‟s
population. This case study provides proposals for action to increase transparency and citizen
engagement, implement a risk-based approach to internal control and embed high standards of
conduct in the Family Grant Programme.
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Introduction
The Family Grant Programme (Programa Bolsa Família)1 is Brazil‟s largest social
programme. It is a core component of the Lula administration‟s Zero Hunger
(Fome Zero) Initiative to eliminate hunger by 2015.2 Both the programme and the Zero
Hunger Initiative form key elements of Brazil‟s National System for Nutrition and Food
Security (Sistema Nacional de Segurança Alimentar e Nutricional),3 Unified System of
Social Assistance (Sistema Único de Assistência Social) and National Citizen Income
Policy (Renda Basica de Cidadania).4 As of June 2010, 12.6 million households received
the Family Grant; with an average household of 4 persons, the programme covers
approximately 50 million beneficiaries. Coverage of the programme has grown
significantly since 2003 (see Figure C.1). As a comparison, in May 2010, Brazil‟s social
security covered 23.8 million beneficiaries. In 2009, the Family Grant Programme
accounted for 0.4% of Gross Domestic Product (GDP) (BRL 11.8 billion) or 0.8% of the
total federal government budget.
Figure C.1. Geographic distribution of Family Grant Programme beneficiaries
A. November 2003 (1.3 million households)

Programme beneficiaries
No households
Less than 25%
25-50%
50-75%
More than 75%

B. June 2010 (12.6 million households)

Programme beneficiaries
No households
Less than 25%
25-50%
50-75%
More than 75%

Source: Federal Ministry of Social Development and Fight Against Hunger, Social Information Matrix,
http://aplicacoes.mds.gov.br/sagi/mi2007/home/login.php.

Enhancing integrity can contribute to efforts to increase performance, prevent fraud
and corruption and build trust in government programmes. The 2009 OECD Economic
Survey of Brazil found that despite considerable progress in many areas, there remains
substantial scope for making government operations more cost-effective (OECD, 2009a).
Established in October 2003, the Family Grant Programme was driven both by reasons of
programme effectiveness and integrity. It merged four pre-existing conditional cash
transfer programmes – Bolsa Escola, Auxilo Gas, Bolsa Alimentacao and Carto
Alimentacao – that targeted low-income households, each administered separately with
different selection criteria and delivery methods. The merger of the pre-existing
conditional cash transfer programmes was conducted in a phased manner over a period of
approximately four years (see Figure C.2).
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Figure C.2. Households covered by Brazil's conditional cash transfer programmes
In millions
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Source: Federal Ministry of Social Development and Fight Against Hunger, Social Information Matrix,
http://aplicacoes.mds.gov.br/sagi/mi2007/home/login.php.

This case study examines actions taken to enhance integrity and prevent fraud and
corruption within Brazil‟s Family Grant Programme. It is structured in four parts.
The first part provides an overview of the programme‟s institutional and governance
arrangements. The second part focuses on efforts to increase transparency and citizen
engagement within the programme. The third part focuses on efforts to adopt a risk-based
approach to internal control within the programme. The fourth part focuses on efforts to
create and evaluate high standards of conduct among public officials involved in the
programme.

Overview of the Family Grant Programme
The Family Grant Programme‟s objective to contribute towards overcoming poverty
in Brazil by: i) providing immediate poverty reduction through income transfers to
households; ii) breaking the inter-generational transmission of poverty by incentivising
and financing investments in children‟s education and health; and iii) integrating adults
into the labour market by giving them priority access to complementary actions such as
vocational training, micro-credit and literacy programmes. The Family Grant Programme
is similar in many respects to Chile‟s Solidario and Mexico‟s Oportunidades. Annex 1 of
this case study provides a comparison of the Family Grant Programme with these other
conditional cash transfer programmes that target poverty alleviation and social
integration.
The Family Grant Programme provides two types of direct financial benefits
according to household composition and per capita income. A basic grant is provided to
all households in extreme poverty, defined as having a monthly per capita income of
BRL 70 or less, regardless of whether they have children or not. Moderately poor
households, defined as having a monthly per capita income of BRL 140 or less, do not
receive this basic benefit. A variable grant is available to all households in moderate and
extreme poverty conditional upon all age-relevant household members complying with
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the programme‟s conditionalities. A household can receive variable grants for up to 3
children aged 0-15 years and up to 2 teenagers aged 16-17 years.
The basic and variable grants have been periodically adjusted since the creation of the
programme in 2003 (see Table C.1). The amounts are not, however, automatically
indexed to inflation or increases in the minimum wage as is the case for elderly pensions
and the Continuous Action Benefit. When adjustments have been made to value of the
fixed and variable Family Grant, the changes correspond to inflation in line with the
national consumer price index (índice nacional de preços ao consumidor). The frequency
of adjustments has not been regular, however. Most recently, an adjustment was made in
2009 – constituting an increase of 10-15% – in order to maintain livelihoods during the
economic crisis.
Table C.1. Eligibility and benefits of the Family Grant Programme
Date
Extreme poverty line
Moderate poverty line
Fixed benefit
Variable benefits for
children enrolled in
school

January 2004
BRL 50
BRL 100
BRL 50
BRL 15 (for children
aged 0-14 years)

July 2007
BRL 60
BRL 120
BRL 58
BRL 18 (for children
aged 0-14 years)

June 2008
BRL 60
BRL 120
BRL 62
BRL 20 (for children
aged 0-15 years)
BRL 30 (for teenagers
aged 16-17 years)

July 2009
BRL 70
BRL 140
BRL 68
BRL 22 (for children
aged 0-15 years)
BRL 33 (for teenagers
aged 16-17 years)

Source: Adapted from Federal Law no. 10 836/2004, Federal Decree no. 6 157/2007, Federal Law
no. 11 692/2008 and Federal Decree no. 6 917/2009.

Targeting of the Family Grant is done through a combination of geographic targeting
and household means-testing. Geographic targeting occurs both at federal and municipal
levels. The federal government allocates programme quotas based on the results of the
national household survey (pesquisa nacional por amostra de domicilios).
Within municipalities, spatial poverty maps, vulnerability and other indicators of living
standards are used to identify and target geographic concentrations of poor households.
Once geographic programme quotas are established, means-testing is used by
municipalities to determine household eligibility. The federal quotas act as a mechanism
to avoid the moral hazard of municipalities becoming “lax” in their means-testing,
allowing larger numbers of households to be registered with “qualifying” data.
Programme conditionalities – i.e. the actions that beneficiaries must undertake to
secure receipt of the Family Grant – target children‟s education and health (see
Table C.2). Educational conditionalities apply to all school-aged children in the
household. Similarly, health conditionalities apply to all children aged 0-7 years. This
represents an important policy shift between the Family Grant Programme and earlier
programmes. In the earlier programmes, conditionalities were applied to a maximum of
three children; compliance with conditionalities of additional children was not monitored.
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Table C.2. Family Grant Programme conditionalities

Children

Parents

Health
– Compliance with vaccine schedules for all
children aged 0-7 years
– Regular health checkups and growth monitoring
for all children aged 0-7 years
– Compliance with pre-natal checkups (women)
– Compliance with post-natal checkups (women)
– Participation in health and nutrition seminars
offered by local health teams

Educational
– All children aged 6-17 years enrolled in school
– Minimum of 85% daily school attendance each month for
children aged 6-15 years
– Minimum 75% daily school attendance each month for
teenagers aged 16-17 years
– Inform the school of the reason if a child misses school
– Inform the local programme co-ordinator if children change
schools

Source: Adapted from Federal Law no. 10 836/2004 regarding the creation of the Family Grant Programme.

Box C.1. A typical Family Grant Programme beneficiary household
According to the Federal Ministry of Social Development and Fight Against Hunger, the
typical Family Grant beneficiary household is made up of four members, living in their own
home, with the following characteristics:



the head of the household is not currently employed in the formal labour market and
does not contribute to the national social security system;



the children go to public schools and make slow academic progress relative to their
same age cohort;



the household was registered in the Federal Government Unified Social Programme
Registry (Cadastro Único para Programas Sociais do Governo Federal or
CadÚnico), in early 2006 and selected into the programme in end-2006;



the household receives a pre-Family Grant monthly per capita income of
approximately BRL 45; and



the household receives around BRL 112 through the Family Grant Programme.

According to the Federal Ministry of Social Development and Fight Against Hunger, the
Family Grant is used for the following purchases (based on multiple choice of up to three
answers):



food: 87% (in the northeast: 91%; in the south: 73%);



school stationery: 46% (in the north: 63.5%; in the northeast: 40%);



clothing: 37%;



medicine: 22%;



cooking gas: 10%;



lighting: 6%;



medical care: 2%; and



water: 1%.

Source: Federal Ministry of Social Development and Fight Against Hunger.
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A phased approach exists for sanctioning households for non-compliance with Family
Grant Programme conditionalities. Failure to comply with conditionalities is first
sanctioned with a written “warning” to the head of the household. If the household does
not subsequently comply with the conditionalities, warning is followed by a 30-day
blockage (delay) of the Family Grant, a 60-day suspension and, ultimately, termination of
the Family Grant (see Table C.3). This phased approach reflects the programme‟s
philosophy that non-compliance may in fact signal that a household is in need of
additional social programmes or services.
Table C.3. Penalties for non-compliance with Family Grant Programme conditionalities
Type
Warning
Blockage
Suspension
Termination

Penalty
Continued receipt of the Family Grant without financial repercussion
Family Grant payment blocked for 30 days, after which the household receives the accumulated benefit
(i.e. prior benefit plus current payment)
Family Grant suspended for a period of 60 days, after which the household once again receives full
benefit, without any accumulated benefits
Family Grant is cancelled

Source: Adapted from Federal Law no. 10 836/2004 regarding the creation of the Family Grant Programme.

The programme’s implementation arrangements are highly decentralised with
heterogeneity of administrative capabilities across programme actors
The Federal Ministry of Social Development and Fight Against Hunger is the lead
public organisation for the Family Grant Programme. However, the programme‟s
implementation and its success involve a broad range of actors at all levels of
government. It includes the Federal Ministries of Education and Health, the Federal
Savings Bank (Caixa Econômica Federal or Caixa), state and municipal governments.
These are discussed immediately below. In addition, oversight and control of the
programme is shared between participatory local control councils, the Office of the
Comptroller General of the Union, the Federal Court of Accounts and its sub-national
counterparts, as well as the Office of the Federal Public Prosecutor and each of the 27
Offices of the State Public Prosecutor. These are discussed in the part “Implementing a
risk-based approach to internal control”. Table C.4 provides a summary of the
responsibilities of these different programme actors.5

Federal Ministry of Social Development and Fight Against Hunger
The Federal Ministry of Social Development and Fight Against Hunger was created
in January 2004 following the merger of the Federal Ministries of Social Assistance and
Food Security together with the Family Grant Programme Executive Secretariat within
the Office of the President of the Republic. The Federal Ministry of Social Development
and Fight Against Hunger‟s mission is to foster social development by co-ordinating and
assessing the federal government‟s policies on citizen income, food security and social
assistance. It is also responsible for working with states, municipalities, the Federal
District and other stakeholders to broaden the Family Grant Programme‟s coverage and
linkages to complementary programmes and services.
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Table C.4. Summary of Family Grant Programme responsibilities
Function
Co-ordination and management
 Overall programme and policy management
 Local co-ordination and management
Targeting and registration
 Allocating municipal quotas
 Collecting household registry data
 Updating and correcting municipal registry
 Compiling municipal registry data
 Managing national registry (CadÚnico)
 Determining household eligibility
Payments
 Distributing electronic benefit cards
 Authorising beneficiary roster and payments
 Transferring funds to Caixa
 Making monthly payment of grant directly to beneficiaries
 Monitoring payments to beneficiaries
Education conditionalities
 Recording school attendance of children
 Consolidating school attendance data
 Developing and operating current monitoring software
 Consolidating attendance data nationally
 Monitoring school attendance
 Determining consequences of non-compliance
Health conditionalities
 Monthly health visits to beneficiary households
 Recording compliance with health conditionalities into the Food and
Nutrition Surveillance System
 Consolidating information in Food and Nutrition Surveillance System
at municipal level
 Consolidating municipal information nationally
 Monitoring vaccinations, checks ups, etc.
 Determining consequences of non-compliance
Provision of complementary programmes and services
 Prioritising beneficiaries for complementary programmes and
services
Programme monitoring and evaluation
 Programme execution, including Decentralised Management Index
 Programme impact evaluations
Oversight and control
 Internal and external cross-checks of registry
 Investigating complaints, appeals

Centralised









Conducting random and annual financial audits
Externally evaluating CadÚnico and programme
Promoting and conducting direct social control





MDS


Municipalities/states




Municipalities
Municipalities




Schools/teachers
Municipalities




Local health teams
Local health teams



Municipalities

MDS





Caixa
Caixa
MDS







Caixa
MDS
National Treasury
Caixa
Caixa, MDS






Decentralised

Caixa
MoE
MoE
MDS





MoH
MoH
MDS



Line ministries



Municipalities/states




MDS, Caixa
MDS




Municipalities/states
Municipalities/states




MDS, Caixa, TCU
MDS, CGU,
public prosecutor
CGU
TCU
MDS



Municipal social
control councils

Notes: Caixa = Federal Savings Bank; CGU = Office of the Comptroller General of the Union;
MDS = Federal Ministry of Social Development and Fight Against Hunger; MoE = Federal Ministry of
Education; MoH = Federal Ministry of Health; TCU = Federal Court of Accounts.
Source: Adapted from Lindert et al. (2007), “The Nuts and Bolts of Brazil‟s Bolsa Família Programme:
Implementing Conditional Cash Transfers in a Decentralised Context”, Social Protection Discussion Paper,
No. 0709, World Bank, Washington, D.C.
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Within the Federal Ministry of Social Development and Fight Against Hunger, the
National Secretariat of Citizen Income (Secretaria Nacional de Renda de Cidadania) is
responsible for the design and co-ordination of the Family Grant Programme – the core of
the National Citizen Income Policy. Co-ordination includes with other secretariats within
the Federal Ministry of Social Development and Fight Against Hunger, sub-national
governments (i.e. states, municipalities and the Federal District) and with other federal
government social programmes.
Co-ordination internally within the Federal Ministry of Social Development and Fight
Against Hunger includes with secretariats running complementary programmes, for
example: i) the National Secretariat for Social Assistance (Secretaria Nacional de
Assistência Social) that oversees social assistance for specific vulnerable groups (e.g. the
Continuous Action Benefit Programme for the elderly and disabled6 and the Eradication
of Child Labour Programme7); and ii) the National Secretariat for Food Security
(Secretaria Nacional de Segurança Alimentar e Nutricional) that oversees programmes
and actions under the Zero Hunger Initiative (e.g. the Family Farm Food Purchase
Programme8 and the Cistern Programme9).
Co-ordination also occurs with the Secretariat for Information Management and
Evaluation (Secretaria de Avaliação e Gestão da Informação) and the Secretariat for
Institutional Articulation and Partnerships (Secretaria de Articulação Institucional e
Parcerias). The Secretariat for Information Management and Evaluation commissions
evaluations of Federal Ministry of Social Development and Fight Against Hunger
programmes, makes publicly available information to support independent evaluation of
these programme and provides capacity building for public officials and stakeholders in
programme evaluation. The Secretariat for Institutional Articulation and Partnerships
handles partnerships with other governmental and non-governmental bodies relating to
employment and income generation.
Resourcing of the Federal Ministry of Social Development and Fight Against Hunger
has increased significantly over the past five years (see Table C.5). In 2005, the federal
ministry was staffed by 384 supervisory and management officials (direção e
assessoramento superiores); in 2009 this was increased by an equal number of career
public officials and a small number of consultants. Supervisory and management officials
may be seconded from another public organisation, typically from the federal
administration but also from a state or a municipal administration, or recruited externally.
They provide mobility within the federal public service and lateral entry from outside the
public service. Career public officials are recruited through public examinations based on
principles of merit. They are recruited into a career that is attached to a single or small
group of federal ministries.
The large increase in the Federal Ministry of Social Development and Fight Against
Hunger budget is attributed to the increase in transfers from BRL 15.0 billion to
BRL 32.4 billion between 2005 and 2009. Transfers include not only the Family Grant
but also the Continuous Action Benefit (Beneficio de Prestação Continuada) and
Lifetime Monthly Income (Renda Mensal Vitalícia) Programmes.
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Figure C.3. Organisation of the Federal Ministry of Social Development and Fight Against
Hunger
Minister of Social
Development and the
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Food Security and
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Information Assessment
and Management
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and Partnership
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• Eradication of Child Labour
Programme
• Continuous Action Benefit
Programme
• Youth Agent
• PAC (Growth Acceleration
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• API (Care for the Elderly)
• Sentinela
• Comprehensive Family Care
Programme

Source: Federal Ministry of Social Development and Fight Against Hunger.

Table C.5.

Resourcing of the Federal Ministry of Social Development and Fight Against Hunger
A. Number of public officials1

Supervisory and management officials
Career public officials
Retirees and pensioners
Consultants
Total

2005
384
0
0
0
384

2006
384
194
0
0
478

2007
384
266
0
84
734

2008
384
299
0
64
767

2009
384
385
0
64
833

2010
N/A
N/A
N/A
N/A
N/A

2008
29.2
174.1
681.5
27 960.4
28 845.2

2009
32.0
182.7
767.8
32 353.2
33 335.6

2010
N/A
N/A
N/A
N/A
N/A

B. Budget allocation
In BRL million
Personnel
Capital
Operating
Transfers2
Total

2005
15.9
163.2
531.6
15 034.5
15 745.1

2006
13.4
168.3
796.7
20 576.2
21 554.6

2007
22.1
171.1
687.8
23 832.6
24 713.6

Notes: 1. In Brazil, retirees and pensioners are counted as part of the public administration workforce.
2. Transfers include the Continuous Action Benefit (Beneficio de Prestação Continuada), Lifetime Monthly
Income (Renda Mensal Vitalícia) and Family Grant Programmes. 3. Data for 2010 was not available.
Source: Federal Ministry of Social Development and Fight Against Hunger.
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Federal Savings Bank (Caixa)
The Caixa is contracted by the Federal Ministry of Social Development and Fight
Against Hunger to transfer the Family Grant to beneficiary households on a monthly
basis. Caixa, a state-owned financial institution under the supervision of the Federal
Ministry of Finance, has approximately 28 000 service units with a presence in all
5 564 municipalities and a 34% share of Brazil‟s savings market. Among its main
business lines is the national lottery system, government and investment fund
management and urban development. The contract between the Federal Ministry of
Social Development and Fight Against Hunger and Caixa establishes a Service Level
Agreement (Acordo de Nível de Serviços) linked to performance. The Caixa may be fined
by the Federal Ministry of Social Development and Fight Against Hunger when preagreed levels of performance are not attained. Information on fines for underperformance was not available.
As part of its contract, Caixa consolidates and manages CadÚnico – the Federal
Government Unified Social Programme Registry – and assigns registered programme
beneficiaries with a unique social identification number. Caixa distributes programme
cards to all Family Grant beneficiary households in order to make monthly payments
directly to beneficiaries. Aggregate information on the payment of the Family Grant is
reported every month by Caixa to the Federal Ministry of Social Development and Fight
Against Hunger. Caixa also designed and operates the School Attendance System
(Sistema de Freqüência Escolar) used by the Federal Ministry of Education for
consolidating information on compliance with programme educational conditionalities.

Federal Ministries of Health and Education
The Federal Ministries of Health and Education are responsible for establishing
technical and operational guidelines regarding Family Grant Programme conditionalities.
As part of this responsibility they support the training of municipal and state programme
co-ordinators and other stakeholders to monitor these conditionalities. These federal
ministries are also responsible for consolidating and reporting information on compliance
by Family Grant beneficiaries with the programme‟s conditionalities. While the Federal
Ministries of Health and Education have formal responsibility for monitoring educational
and health conditionalities, respectively, they heavily rely on municipal and state
governments to record and collect data. Moreover, only the Federal Ministry of Social
Development and Fight Against Hunger has the authority to take action against Family
Grant beneficiaries for non-compliance with programme conditionalities.

Municipal and state governments
Municipal and state governments, through a local Family Grant Programme
Co-ordinator, are responsible for registering potential beneficiaries in CadÚnico,
monitoring health and education conditionalities and prioritising Family Grant
beneficiaries for complementary programmes and services. Moreover, municipal and
state governments are required to establish a social control council to support the
programme‟s implementation and oversight activities. Municipal and state governments
officials as well as members of the social control councils benefit from targeted training
activities provided by the Federal Ministries of Social Development and Fight Against
Hunger, Education and Health. State governments may also provide technical support and
training to municipalities for implementing the programme – which is targeted, in
particular at smaller municipalities.
PUBLIC SECTOR INTEGRITY IN BRAZIL © OECD 2011
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Data on daily school attendance is collected by teachers and consolidated by school
directors. Municipal education secretariats regularly send each school an updated list of
Family Grant-children enrolled in their school. Municipal education secretariats receive
this information from the Federal Ministry of Education. Information is reported monthly
by schools to their respective municipal education secretariat and is broken down by
justified (e.g. sickness or lack of access to schooling) and unjustified (e.g. child labour,
teenage pregnancy, parental negligence, domestic violence, etc.) absences. Attendance
information is subsequently consolidated and sent to the Federal Ministry of Education
every two months via an online School Attendance System developed and managed by
Caixa. Once data is conditionalited at a national level, the Federal Ministry of Education
transmits it to the Federal Ministry of Social Development and Fight Against Hunger.
The consolidation of such information into municipal and then national databases is
more complex for health conditionalities than those for educational ones. Health
conditionality data are consolidated less frequently and can be gathered from many points
of contact for any single beneficiary household (e.g. community health teams, hospitals
and health centres). In order to facilitate monitoring health conditionalities by programme
beneficiaries and local health providers, each household beneficiary (i.e. children under
the age of 7 years, pregnant and lactating women and the elderly over the age of 60 years)
is provided with a health card. The health card contains basic information on
beneficiaries‟ medical history and a schedule of future health visits and required actions.
Health service providers record data on health visits, vaccinations, nutritional status
and other Family Grant Programme conditionalities into a special module of the Federal
Ministry of Health‟s Sanitary Surveillance System (Sistema Vigilância Alimentar e
Nutricional), a database designed to monitor the health and nutritional situation of the
Brazilian population. A special module (Mapa Diário de Acompanhamento) contains
information on the Family Grant Programme beneficiary‟s names, their social
identification number and address. Each municipality is responsible for ensuring that the
consolidated information is entered into the Sanitary Surveillance System and transmitted
to the Federal Ministry of Health twice a year (by 30 June for the semester ending
31 May, and by 31 December for the semester ending 30 November). The Federal
Ministry of Health consolidates the information at the national level and transmits it to
the Federal Ministry of Social Development and Fight Against Hunger.

Various indicators have been developed to monitor and evaluate programme
performance
Table C.6 presents the high level indicators for monitoring the Family Grant
Programme. These indicators are classified in four categories: structure, process, outcome
and profile indicators. Most indicators are profile indicators providing an indication of the
profile of beneficiary households and, thus, the quality of targeting. The key process and
outcome indicators are the coverage rate, the average Family Grant and the share of
beneficiary households that are lifted out of poverty or extreme poverty by the
programme. These only cover the immediate objective of poverty alleviation, rather than
the more long-term objectives associated with the conditionalities.
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Table C.6. High level indicators for monitoring the Family Grant Programme
Indicator
Coverage rate of programme

Definition
Frequency Type
Beneficiary households as a share of the estimated number of
Monthly
Process
households under Family Grant Programme poverty line
Average programme benefit
Average transfer received by beneficiary households
Monthly
Process
Total programme transfer
Total monthly transfer value
Monthly
Structure
Share of beneficiary households:
– lifted above the poverty
Beneficiary households with pre-Family Grant income between
Annually
Outcome
line
extreme poverty and poverty line lifted out of poverty
– lifted above the extreme Beneficiary households with pre-Family Grant income under the
Annually
Outcome
poverty line
extreme poverty line lifted out of extreme poverty line
– with children aged 0-10
Beneficiary households with children aged 0-10 years as a share of
Annually
Profile
years
total beneficiary households
– with underage head of
Beneficiary households whose head is under 18 years as a share of Annually
Profile
household
total beneficiary households
Share of beneficiary households whose head:
– has a partner
Beneficiary households whose head has a spouse or partner as a
Annually
Profile
share of total beneficiary households
– is a man
Beneficiary households with male household head as a share of total Annually
Process
beneficiary households
– is a woman
Beneficiary households with a female household head as a share of
Annually
Process
total beneficiary households
– is a woman with 1 to 3
Beneficiary households with a female household head with 1 to 3
Annually
Profile
children aged 0-15 years children aged 0-15 years as a share of total beneficiary households
– is a woman with 4 or 5
Beneficiary households with a female household head with 4 or 5
Annually
Profile
children aged 0-15 years children aged 0-15 years as a share of total beneficiary households
– is a woman with 6+
Beneficiary households with a female household head with 6 or more Annually
Profile
children aged 0-15 years children aged 0-15 years as a share of total beneficiary households
– is illiterate
Beneficiary households with a household head who is illiterate as a
Annually
Profile
share of total beneficiary households
– is functionally illiterate
Beneficiary households with a household head who is functionally
Annually
Profile
illiterate as a share of total beneficiary households
– is educated
Beneficiary households with a household head who has at least
Annually
Profile
completed the 4th grade as a share of total beneficiary households
Average schooling gap
Average of age/grade gap for children aged 9-15 years with positive Annually
Profile
gaps in beneficiary households
Average household size
Average size of beneficiary households
Annually
Profile
Average age
Mean of average age of household members
Annually
Profile
Share of beneficiary
Share of beneficiaries of Family Grant Programme living in areas
Annually
Profile
households covered by
covered by Community Health Agent Programme (Programa Agente
Community Health Agent
Comunitário de Saúde)
Programme
Share of beneficiary
Share of beneficiary households living in areas covered by the Family Annually
Profile
households covered by
Health Programme (Programa de Saúde da Família)
Family Health Programme
Share of beneficiaries with
Beneficiary households with adequate sanitation as a share of total
Annually
Profile
adequate sanitation
beneficiary households
Share of beneficiaries with
Beneficiary households with inadequate sanitation as a share of total Annually
Profile
inadequate sanitation
beneficiary households
Dependency ratio
Number of beneficiaries aged 0-14 years and over 65 years as a
Annually
Profile
share of prime age beneficiaries
Youth dependency ratio
Number of children aged 0-14 years as a share of prime age
Annually
Profile
beneficiaries
Old age dependency ratio
Number of individuals aged over 65 years as a share of prime age
Annually
Profile
beneficiaries
Notes: Programme procedures encourage the selection of a woman as the recipient, so that this may differ from the
head of household as identified by other sources.
Source: MDS (Ministério do Desenvolvimento Social e Combate à Fome) (2007), “Catálogo de Indicadores de
Monitoramento dos Programas do MDS” [Catalogue of Indicators for Monitoring of the Programmes], Secretaria de
Availação e Gestão da Infomação, MDS, Brasília.
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Programme monitoring indicators have several limitations. First, since CadÚnico data
for each beneficiary household is only updated every two years, the key outcome
measures can rely on outdated information. Second, a number of indicators, and in
particular the coverage rate (which is particularly relevant for the functioning of the
programme) use an estimate of the number of poor households as the reference quantity
for coverage. Data on the number of poor households are only available with a substantial
lag.10 As a consequence, certain municipalities, for example those with high migration
rates, are likely to see their outcome measures biased downward.11
A second set of indicators are generated through the monitoring programme
conditionalities. Since the last quarter of 2006, the Federal Ministry of Social
Development and Fight Against Hunger, together with the Federal Ministries of
Education and Health, have monitored compliance with the conditionalities. Table C.7
shows the increase in coverage of conditionality monitoring between 2005 and 2010. The
coverage of conditionality monitoring has increased steadily over time, although data on
compliance of health conditionalities remained under 70% in end 2010.
Table C.7. Coverage of the Family Grant Programme conditionality monitoring systems
Semester
Education
In 1 000 children1,2
As % beneficiary
households1,2
Health
In 1 000 children
As % beneficiary
households

1/2005

2/2005

1/2006

2/2006

1/2007

2/2007

1/2008

2/2008

1/2009

2/2009

1/2010

2/2010

n.a.3
n.a.3

n.a. 3
n.a.3

n.a.3
n.a.3

9 569
62.8

11 993
78.9

13 170
84.7

13 040
84.9

12 748
84.8

13 036
85.7

14 027
89.6

13 609
85.7

14 106
89.6

362
6.8

1 883
36

2 919
43.1

3 454
40.3

4 782
51.1

5 166
54.6

6 084
62.7

5 718
63.6

6 189
64

6 419
65.4

6 838
68.2

6 102
68.4

Notes: 1. Children aged 0-15 years only. Monitoring of teenagers between 16-17 years is not included. 2. The
monitoring of the educational indicators is conducted every two months. The table contains data related to the
last two months of each semester. 3. n/a = Data unavailable.
Source: Soares and Sátyro (2009), “O Programa Bolsa Família: Desenho Institucional, Impactos e Possibilidades
Futuras” [The Bolsa Família Programme: Institutional Design: Impact and Future Opportunities], Texto Para
Discussão, No. 1 424, Instituto de Pesquisa Econômica Aplicada, Brasilia. Federal Ministry of Social
Development and Fight Against Hunger.

Box C.2. Empirical evidence of the impact of the Family Grant Programme
The Family Grant Programme has been the subject of much empirical research. While some of
this has been commissioned directly by the federal government, much is conducted independently.
Impact assessments of the Family Grant Programme on income distribution are much more
conclusive regarding the effects when measuring against both the poverty rate and the level of
income inequality. There is comparatively less conclusive evidence on human development
outcomes in terms of education and especially in terms of health. Annex 2 provides further
information on this and other such literature.
Impact on poverty and inequality
Using 2006 data, Soares and Sátyro (2009) found that the Family Grant Programme had a
modest impact on the poverty rate. In the absence of a pre-programme baseline survey, Soares and
Sátyro (2009) constructed a counterfactual income distribution by removing the Family Grant from
income as declared in the national household survey. They found the Family Grant to be
responsible for a reduction of the poverty headcount rate of 1.6 percentage points. The relatively
small impact of the Family Grant Programme found on immediate poverty reduction is due to two
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key factors. First, the 2006 national household survey did not cover or identify all beneficiaries of
the programme at the time, which could have biased the results downwards. Second, a key reason is
the relatively low value of the benefits and. Family Grant Programme poverty line of BRL 140 per
capita per month.
Despite a small impact on the headcount poverty rate, the Family Grant has had a greater effect
on the depth of poverty and inequality. Using the same methodology to calculate the impact on
poverty rates, Soares and Sátyro (2009) found that the Family Grant lowered the poverty gap by
18% and the severity of poverty by 22%. Moreover, Soares et al. (2008) found that despite only
constituting 0.5% of family income in 2004, the programme was responsible for 19% of the fall in
inequality between 1995 and 2004 and for 21% of the fall between 2004 and 2006. This is
considered to have contributed to the very significant reduction in income inequality in Brazil.
Between 2001 and 2008, the Gini coefficient fell from almost 0.60 to 0.55. This is a rapid decrease
in inequality by international standards and is unprecedented in Brazil‟s statistical history
(Neri, 2010).
Education, health and nutrition
It is not easy to isolate the effect of the Family Grant Programme on the outcomes that should
be affected by the conditionalities because of the pre-Family Grant programmes. However, a
number of impact assessments have been carried out that analyse the effect of legacy programmes
(in particular Bolsa Escola) and that compare programme recipients to recipients of other
programmes. The latter was the technique used by the evaluation commissioned by the Secretariat
for Information Management and Evaluation in 2005. Bolsa Escola was found to increase school
attendance by 3 percentage points but not by reducing employment among beneficiary children
(Cardoso and Souza, 2004). Evaluations over a longer period found larger effects: increased
enrolment by 5.5 to 6.5 percentage points between 1998 and 2005 (Glewwe and Kassouf, 2008).
The effect of rationalising the various conditional cash transfer programmes is less clear.
A 2005 evaluation found higher attendance rates for children in Family Grant Programme
beneficiary households than comparable households who were not in the programme. However,
higher attendance rates were also found among children of the legacy programmes (Child Labour
Eradication Programme and Bolsa Escola) which at the time coexisted with the Family Grant
Programme. These programmes were more directly geared at children. In particular, the Child
Labour Eradication Programme includes extra activities in school to prevent children from
working. Haddad (2008) found the Family Grant Programme to have larger effects than the legacy
programmes across municipalities, but whether that was due to greater efficiency or greater
coverage is unresolved.
Regarding health and nutrition status, results are less robust, but have found that especially
extreme undernourishment is significantly lower among child programme beneficiaries. Although
spatial variation exists, these differences are quite large. In the northeast region, children in the
Family Grant Programme are 8 percentage points less likely to be undernourished which is a 45%
gap with beneficiaries of other governmental transfer programmes.
Sources; Cardoso, E. and A. Souza (2004), „The Impact of Cash Transfers on Child Labour and School
Attendance in Brazil”, Working Paper No. 04-W07, Vanderbilt; Glewwe, P. and A.L. Kassouf (2008), “The
Impact of the Bolsa Escola/Família Conditional Cash Transfer Programme on Enrollment, Drop Out Rates and
Grade Promotion in Brazil”, Department of Applied Economics, University of Minnesota; Haddad, M.A.
(2008), “Bolsa Família and the Needy: Is Allocation Contributing to Equity in Brazil?”, Journal of
International Development, 20: 654-669; Neri, M.C. (2010), “The Decade of Falling Income Inequality and
Formal Employment Generation in Brazil”, paper presented at the OECD and EU High-level Conference on
Inequalities in Emerging Economies, Paris, 19 May; Soares, S. and N. Sátyro (2009), “O Programa Bolsa
Família: Desenho Institucional, Impactos e Possibilidades Futuras” [The Bolsa Família Programme:
Institutional Design: Impact and Future Opportunities], Texto Para Discussão, No. 1 424, Instituto de
Pesquisa Econômica Aplicada, Brasilia.
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Promoting transparency and citizen engagement
Promoting transparency and citizen engagement is considered essential for enhancing
the accountability and control of public organisations (see e.g. OECD, 2001; 2003; 2005;
2009a). The role of transparency and citizen engagement in fighting corruption is also
recognised in international conventions against corruption.12 Transparency provides
citizens with the information they need to oversee and evaluate government decision
making and public policies. Citizen engagement can also create a shared responsibility for
service delivery and a shared role for taking corrective actions. Together, transparency
and citizen engagement can facilitate: i) better policy outcomes at lower costs; ii) higher
compliance with decisions; and iii) improved equity in access to policy making and
service delivery. It can also help to improve policy performance and fiscal legitimacy by
helping governments to: i) better understand and respond to citizens‟ evolving needs;
ii) leverage knowledge and resources from beyond the public administration; and
iii) develop innovative solutions to policy problems and their implementation.
Increasingly, OECD member countries are adopting proactive transparency measures
to ensure that citizens get immediate access to public information and avoid the cost of
engaging in administrative procedures to access the information. Transparency, while a
necessary condition, is not sufficient to guarantee effective citizen engagement. OECD
member countries are also investing in lowering barriers to engage the “willing but
unable” and make engagement attractive to the “able but unwilling”. Finally, these same
countries are recognizing the inherent risks associated with increasing transparency and
citizen engagement. Like any actions undertaken by the government, careful risk
management is required. Possible risks include delays in public decision making, capture
of processes by special interest groups, consultation fatigue and conflicts among
participants. These risks can inadvertently undermine public governance and trust in
government.

The Family Grant Programme is closely associated with the government-wide
initiatives to promote expenditure transparency
Family Grant Programme expenditure data was among the first to be made available
through the Transparency Portal of the Federal Public Administration
(www.portaldatransparencia.gov.br), together with data from the Unified Health System
(Sistema Único de Saúde). Created in November 2004, the Transparency Portal provides
free real-time access to information on budget execution as a basis to support direct
monitoring of federal government programmes by citizens. Access to the portal is
available without registration or password. The Transparency Portal publishes
information on which households receive the Family Grant and how much they receive
each month. Beneficiaries are searchable by the social identification number of the head
of household and their municipality. Data are automatically extracted and published on
the portal from existing management information systems of the federal public
administration, eliminating the need for any specific actions by federal public
organisations to publish information. Since May 2010, revenue and expenditure data are
updated daily.
Whereas most OECD member countries do not have a publicly available government
budget execution reporting system, Brazil has three – raising some questions concerning
duplication. In addition to the Transparency Portal, two other portals exist within the
federal government for monitoring federal government budget execution: i) SIGA Brasil
(meaning “to follow up” in Brazilian Portuguese) is run by the Federal Senate (Senado);
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and ii) Fiscalize (meaning “to monitor”) is run by the Chamber of Deputies (Câmara dos
Deputados). There are two portals within the legislature due to co-existing budget
research units within the two chambers of the National Congress (i.e. the Federal Senate
and Chamber of Deputies).
A strong publicity campaign and emphasis on usability by the Office of the
Comptroller General of the Union has positioned the Transparency Portal as the most
well-known online government budget reporting system. The Transparency Portal
features a direct mail system that allows citizens to receive email notifications on specific
revenue and expenditure data. This system began with about 1 500 subscribers in
April 2007 and has increased to more than 34 500 subscribers in December 2010.
Information on the Transparency Portal is also available through a quarterly bulletin
produced by the Office of the Comptroller General of the Union since December 2008.
The bulletins provide statistics on access as well as new features available through the
Transparency Portal. It also includes select information on actions and results of other
transparency policies of the federal government.
Finally, the Office of the Comptroller General of the Union, together with the
Secretariat for Social Communication (Secretaria de Comunicação da Presidência) of the
Office of the President of the Republic, has released three television commercials as part
of a campaign titled “The Right to Know.” These commercials were televised 550 times
during different time slots between August 2009 and January 2010 on 18 open and cable
television channels. Information on the Transparency Portal is also disseminated by press
releases and in the federal government‟s interaction with the media.

In addition, the Federal Ministry of Social Development and Fight Against
Hunger complies with the federal government obligations for transparency
The Federal Ministry of Social Development and Fight Against Hunger publishes a
dedicated transparency page containing information on its budget execution
(www3.transparencia.gov.br/TransparenciaPublica/index.jsp?CodigoOrgao=55000&Tip
oOrgao=1&consulta=0). Information contained in the Federal Ministry of Social
Development and Fight Against Hunger Transparency Page has been standardised by the
Office of the Comptroller General of the Union and the Federal Ministry of Planning,
Budget and Management. The page includes information on: i) general budget
expenditure; ii) procurement and administrative contract expenditure; iii) administrative
and transfer agreement expenditure; and iv) travel and per diem expenditure. As in the
case of the Transparency Portal, data available on the Federal Ministry of Social
Development and Fight Against Hunger Transparency Page are automatically extracted
and published from existing government back-office management information systems,
removing the need for any specific action by federal public organisations to publish
information. In addition, transparency pages are required to include a glossary and to use
easy-to-understand language.13
It should be duly noted that the Federal Ministries of Education and Health and Caixa
– as well as the Office of the Comptroller General of the Union, Federal Court of
Accounts and Office of the Federal Public Prosecutor – also maintain their own
respective transparency pages. However, as the budget appropriations associated with the
Family Grant Programme is tied to the Federal Ministry of Social Development and Fight
Against Hunger, the transparency pages of programme partners do not reveal much about
the Family Grant Programme. Standardisation means that the Federal Ministry of Social
Development and Fight Against Hunger Transparency Page is identical in appearance to
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the transparency pages of these and over 400 other federal public organisations.
Standardisation and compliance with the transparency page requirements across the
federal public administration is achieved because the Federal Ministry of Social
Development and Fight Against Hunger Transparency Page, as is the case for almost
every federal public organisation, is managed by the Office of the Comptroller General of
the Union. However, unlike other transparency pages, such as that of the Secretariat of
Federal Revenue, the Federal Ministry of Social Development and the Fight Against
Hunger does not have a user-friendly URL.
The content of the Federal Ministry of Social Development and the Fight Against
Hunger Transparency Page could be expanded over time. It could also include, among
other items: i) relevant laws and regulations; ii) Charter of Citizens‟ Services (discussed
below); iii) annual management reports; iv) annual procurement plans; and v) external
audit reports. In the medium-long term, it may be beneficial to assess the possibility of
streamlining and standardising the websites of federal public organisations to include the
information currently contained within the transparency pages. At present, the
transparency pages are stand-alone websites separate from that of the federal public
organisation. However, because of policy responsibilities as well as centralised
management of the transparency pages, changes are beyond the scope of the Federal
Ministry of Social Development and Fight Against Hunger. They would need to be
decided by the Office of the Comptroller General of the Union and the Federal Ministry
of Planning, Budget and Management.

Non-financial performance information on the Family Grant Programme is also
made available by the Federal Ministry of Social Development and the Fight
Against Hunger
Whereas the Federal Ministry of Social Development and Fight Against Hunger
transparency page focus on the Family Grant Programme expenditure information, the
Social Information Matrix (http://aplicacoes.mds.gov.br/sagi/mi2007/home/login.php)
provides information on programme outputs and outcomes. Data are accessible to citizens
and they may use it to generate tables, graphs and maps, all of which are exportable. Data
for the Social Information Matrix are collected by states and municipalities and partner
organisations, such as Caixa and the Social Security Information and Technology
Company (Empresa de Tecnologia e Informações da Previdência Social).14 In addition,
the Secretariat for Information Management and Evaluation has direct access to survey data
from the Brazilian Institute of Geography and Statistics (Instituto Brasileiro de Geografia
e Estatística) and electoral data from the Superior Electoral Court (Tribunal Superior
Eleitoral).
The move to publish non-financial performance information is an evolving area in
Brazil. DadosGov (http://i3gov.planejamento.gov.br/coi) provides data on government
policy areas and programmes. Information on policy areas, such as the economy, social
development, education and employment are available from 2003. Information may be
obtained as tables, graphs and maps accompanying metadata and addresses of suppliers of
data. The site also provides the extraction of the data in different formats (e.g. CSV, RTF,
PDF, XLS, XML). DadosGov is developed by the Committee for Organisation of
Information of the Presidency of the Republic. This committee‟s executive secretariat is
composed of officials from the Deputy Office of Information for Decision Support,
Secretariat of Institutional Relations (within the Office of the President of the Republic)
and the Secretariat of Logistics and Information Technology (within the Federal Ministry
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of Planning, Budget and Management). Currently, a working group led by the Federal
Ministry of Planning, Budget and Management is moving towards creating a National
Infrastructure for Open Data (Infraestrutura Nacional de Dados Abertos).
Information was not available regarding efforts by the Federal Ministry of Social
Development and Fight Against Hunger to ensure integration and avoid duplication of
information made available through its transparency page and the Transparency Portal
and its Social Information Matrix. The initiatives have been led by different actors – the
transparency pages by the Office of the Comptroller General of the Union and the Federal
Ministry of Planning, Budget and Management, the Transparency Portal by the Office of
the Comptroller General of the Union and the Social Information Matrix by the Federal
Ministry of Social Development and Fight Against Hunger.

Reporting of financial and non-financial performance information contribute to
budget transparency
Brazil has long been recognised for the strength of its budget transparency in
comparison to both OECD member countries and emerging economies
(see e.g. IMF, 2001; Blöndal et al., 2003; IBP, 2006, 2008, 2010). Brazil‟s Law on Fiscal
Responsibility is similar in many respects to fiscal responsibility legislation that exists in
a number of OECD member countries. For example, Australia‟s Charter of Budget
Honesty Act 1998, New Zealand‟s Fiscal Responsibility Act 1994 and the
United Kingdom‟s Code for Fiscal Stability 1998. Brazil‟s Law on Fiscal Responsibility
includes an obligation for the federal government to publicly disseminate, including
electronically i) the four-year Pluri-Annual Plan (Plano Plurianual); ii) the three-year
Budget Guidelines Law (Lei de Diretrices Orçamentárias); iii) the draft Annual Budget
Law (Projeto de Lei Orçamentária Anual); iv) the Annual Budget Law (Lei
Orçamentária Anual); v) in-year budget execution reports; and vi) year-end government
accounts.
Some with access to the Federal Ministry of Social Development and Fight Against
Hunger Transparency Page and the Transparency Portal, however, have found the
usability and functionality challenging. For example, they do not offer the possibility to
search more than one year in order to allow for time-series analysis. Nor do they allow
users to generate graphs for analysis. Information was not available about the Social
Information Matrix. Supporting citizens to do additional analysis can contribute to better
accountability and direct social control. In the immediate future, the portal could be
changed to allow online comparisons of expenditure data across years. Expenditure data
from the Federal Ministry of Social Development and Fight Against Hunger
Transparency Page and the Transparency Portal could also be made downloadable. At the
time this case study was written, the Office of the Comptroller General of the Union was
developing online analytic tools to assist citizens access expenditure information
contained in the Transparency Portal and was considering making the data downloadable.
In the medium-term, online analytic tools could be developed and expenditure data could
be complemented with non-financial performance data. This could be supported, in part,
by the launch of the Cost Information System of the Federal Public Administration
(Sistema de Informação de Custos na Administração Pública Federal) discussed in the
part “Implementing risk-based internal control”.
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Issues of access and usability are among the main challenges of using new
technologies to support proactive transparency
According to the Institute of Geography and Statistics (Instituto Brasileiro de
Geografia e Estatística), only 35% of Brazil‟s population had access to the Internet
in 2008. These numbers reflect significant gains in Brazil to expand Internet access in
recent years. Though this has increased from 20% in 2005, it is still far below many
OECD member countries. In comparison, Internet penetration is over 90% in Korea and
around 40-45% in Portugal and Spain. A lack of infrastructure affects large segments of
Brazil‟s population, mainly in rural areas, and is the primary barrier to Internet
connectivity. Brazil‟s figures are more on par with Chile (32%) but much higher than in
Mexico (10%) (OECD, n.d.). As in many Latin American countries, mobile technologies
adoption has largely outpaced Internet adoption in Brazil. In 2008, more than 50% of
Brazil‟s population had mobile phones, whereas this number was below 35% in 2005.
The use of the Internet by Brazilian citizens to access government services and
information online is relatively limited. A 2009 survey of 20 000 households found that
only 27% of the population over 16 years of age accessed e-government services within
the previous 12 months (CGI, 2009).
The federal government has expressed concern over the high use of new technologies
in disseminating information but feels that it is the only means to provide information in a
reliable, timely and cost-effective manner. Previously, the Office of the Comptroller
General of the Union conducted a pilot to disseminate information on government
activities through information kiosks run by a state-owned bank with branches in every
Brazilian city. The transaction costs of providing information and keeping it up to date
were too high. Rather, the federal government is taking action to close the country‟s
digital divide. The National Plan for Broadband Internet Access (Plano Nacional de
Banda Larga), for example, aims to provide low-cost and high-speed broadband
connections to nearly 90% of Brazil‟s population by 2014. It will reduce the current
average price charged for broadband access by 70% in 4 278 (out of 5 564) municipalities
and to expand the current 13.5 million households that have access to the Internet in
Brazil to 35 million during this period. The Office of the Comptroller General of the
Union is also working with non-governmental organisations and municipal participatory
councils to disseminate the information more broadly.

Measuring the impact of these government-wide transparency initiatives is the
responsibility of the Office of the Comptroller General of the Union
The Office of the Comptroller General of the Union measures the average time spent
on the Transparency Portal as well as its bounce rates (i.e. the percentage of visitors
leaving the site after viewing only the page on which they landed), pages per visit,
number of visitors, most demanded queries, among other data. Access numbers have been
used to identify demands for different queries and the depth of information researched by
users. This analysis allows web managers to prioritise the most requested information in
the layout of the site. Bounce rates can be used to improve the frequently asked question
section, for example. The current measures do have limitations, however. The Office of
the Comptroller General of the Union notes that more detailed monitoring of the use of
the Transparency Portal would require registration and passwords and that this may result
in diminished use. Information was not available on the use of the Federal Ministry of
Social Development and Fight Against Hunger‟s transparency page. The Federal Ministry
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of Social Development and Fight Against Hunger do not measure the impact of its
transparency page or the Social Information Matrix.
There are indications that information provided by these transparency activities has
been picked up by the media. Box C.3 provides an example of how the newspaper print
media has play a role in reporting on fraud and the functioning of fraud controls within
conditional cash transfers. Government sources are the lead source of identifying fraud in
media reports, increasing after 2004 with the creation of the Transparency Portal.
However, the true extent to which the Transparency Portal of the Federal Public
Administration and Federal Ministry of Social Development and Fight Against Hunger
transparency contributed to this increase is unknown.

Box C.3. Media monitoring of the Family Grant Programme
Lindert and Vincensini (2008) analysed over 6 000 reports in domestic print media of
conditional cash transfers in Brazil over a 6-year period, covering both pre-Family Grant
(2001-03) and the Family Grant Programmes (2004-06). The analysis was conducted using a
sample of three national and three state newspapers; it did not cover radio, television or the
Internet. The research focused on the tone and themes of print media articles about the
conditional cash transfers, of which they used a 20% sub-sample for the analysis. It is important
to note that all programmes have some degree of fraud and errors and technicians generally
distinguish between fraud (intentional by the claimant), corruption (intentional by public
officials) and errors (unintentional, either by the claimant or public officials) in their monitoring
of such programmes.
They found that both the media and the government played an important role in reporting on
fraud and the functioning of fraud controls within the programmes. Overall, about a quarter of
all articles analysed reported on these topics. The tone and frequency varied over time,
increasing in frequency and disapproval in 2004 when the programme faced intense scrutiny and
criticism for perceived weaknesses in oversight and controls, then becoming more favourable as
the government took steps to improve oversight in 2005 and 2006 (e.g. the introduction of the
oversight network, improvements in monitoring conditionalities).
The main types of fraud and errors reported by the print media included: perceptions of
clientelistic fraud (38%), errors of inclusion of the ineligible households (34%), duplicated
benefits (23%) and corruption (18%). Other lesser-mentioned types included official errors
(14%), errors of exclusion (13%), an out of date registry (11%) and fraudulent interception of
beneficiary cards (8%). The main informants of fraud in media reports were government sources
(33%), followed by complaints registered by citizens via hotline numbers. The print media also
played an important investigative role in promoting debate on the issues of fraud and the
functioning of fraud controls, accounting for the source of information in about a quarter of the
articles reporting on these topics.
Source: Lindert and Vincensini (2008), “Bolsa Família in the Headlines: An Analysis of the Media‟s
Treatment of Conditional Cash Transfers in Brazil”, unpublished paper; see also Lindert (2009), “Bolsa
Família in the Spotlight of Public Opinion: Some Observations and Theories on the Political Economy of
CCTs”, unpublished presentation.

While the Office of the Comptroller General of the Union has decided not to
introduce registration and passwords that could support monitoring activities, a number of
other channels are available. For example, and as mentioned above, there are currently
more than 30 000 subscribers to the Transparency Portal direct mailing system (as of
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July 2010). They could be periodically surveyed, using online instruments, on their use of
the Transparency Portal and the transparency pages of the federal public administration.
This would allow an assessment of existing users but not necessarily those that do not use
the portal. Capturing such information could be achieved by working in partnership with
other organisations that conduct annual household surveys of the use of e-government or
information and communications technologies more generally. Such partnerships have
the potential to reduce the cost of surveys while capturing the views of citizens that do
not currently use, or are not necessarily aware of, the transparency pages, Transparency
Portal and Social Information Matrix.

Raising the understanding of beneficiaries and local co-ordinators has been a
concern since the launch of the Family Grant Programme
A 2004 Federal Court of Account audit of the Family Grant Programme found that,
among other things, that beneficiaries households, municipal managers, school principals
and heads of health units had little information on the programme. Moreover, the same
audit found that the information campaigns put in place by the federal government were
largely ineffective in informing citizens about the programme‟s qualification
requirements and conditionalities. Stemming from these early concerns, efforts have since
been taken by the Federal Ministry of Social Development and Fight Against Hunger to
raise awareness of the Family Grant Programme among all stakeholders.
Information about the Family Grant Programme intended for citizens is disseminated
through various channels including municipal government offices, social assistance
centres (centros de referência da assistência social), schools, local health centres,
churches and civil society organisations – as well as on television, radio and the Internet.
Launched in 2006, social assistance centres provide information on various federal, state
and municipal social assistance programmes, including the Family Grant Programme.
These centres are jointly financed by the federal, state and municipal governments. When
initially launched, the Federal Ministry of Social Development and Fight Against Hunger
proposed to have at least one social assistance centre in each of Brazil‟s 5 564
municipalities. By May 2010, there were approximately 7 000 social assistance centres in
over 5 420 municipalities.
Once in the Family Grant Programme, beneficiary households receive materials
containing the programme rules, obligations corresponding to conditionalities and
applicable penalties in the event of non-compliance. For example, the Family Agenda
(Agenda da Família) is distributed by mail to beneficiaries‟ homes. It constitutes easy
reading with drawings, tables and precise information about:


Selection criteria stating the maximum per capita income, conditionalities and
calculation of the grant amount. Tables illustrate several family scenarios, each
aligned with a corresponding amount of cash benefits.



Beneficiaries’ rights stating that the Family Grant may be used at the
household‟s discretion, although emphasis is placed on purchases contributing to
children‟s education and health. It explicitly notes that participation in the
programme does not preclude households from other social programmes; it
encourages them to seek consult social assistance centres or municipal
government offices for information on other social programmes.
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Beneficiaries’ obligations stating that households are required to update their
personal and household information registered in CadÚnico as their respective
situations change.



Additional support encouraging households to denounce misconduct by
programme officials or potential wrongdoing by other programme beneficiaries.
It directs households to report such behaviour to the programme‟s municipal
co-ordinator, social control council or the Federal Ministry of Social
Development and Fight Against Hunger Ombudsman.

In parallel, efforts have been made to increase understanding of the Family Grant
Programme among municipal programme co-ordinators, federal and state partners and
representatives of indigenous peoples and Quilombola communities.15 In July 2005, the
Federal Ministry of Social Development and Fight Against Hunger began issuing regular
online programme bulletins (Informe Bolsa Família) for officials and programme
partners. Bulletins include general information about the programme, CadÚnico, any
programme deadlines and recent policy changes. In 2010, the Federal Ministry of Social
Development and Fight Against Hunger redesigned the programme bulletins to allow
more space for online interaction such as feedback, suggestions and comments. As of
end-2010, 26 bulletins had been published online. In addition, the federal government
periodically conducts communications campaigns about the Family Grant Programme
through public programme announcements and nation-wide CadÚnico re-registration
campaigns (e.g. in 2005-06 and 2010).

The Federal Ministry of Social Development and Fight Against Hunger is
currently in the process of formulating a Charter of Citizens’ Services
Since 2009, all federal public organisations are obliged to publish a Charter of
Citizens‟ Services to orient their activities to citizens and promote accountability.16
Brazil‟s actions to establish such charters are similar to, and have been influenced by,
those in a growing number of OECD member countries and emerging peers
(e.g. Argentina, Italy, Mexico, Netherlands, Spain and the United Kingdom). The Charter
of Citizens‟ Services is one element of Brazil‟s National Programme for Public
Management and De-bureaucratisation (Programa Nacional de Gestão Pública e
Desbirocratização) and the development of a Model of Excellence in Public Management
(Modelo de Excelência em Gestão Pública).17 As part of the National Programme for
Public Management and De-bureaucratisation, the Federal Ministry of Planning, Budget
and Management is also to provide public organisations guidance on: i) evaluating quality
and user satisfaction; ii) measuring performance and developing performance indicators;
and iii) simplifying internal management protocols and procedures.
Federal public organisations are required to include the following content in their
charters: i) the types of services provided and ways to access them; ii) the necessary
documentation and information to be provided by citizens to access services; iii) the main
steps and maximum time for the delivery of services; and iv) channels through which
federal public organisations are to communicate with citizens. Two additional obligations
exist related to the Charter of Citizens‟ Services. First, federal public organisations are
obliged to access information from existing official federal government-run databases
where available, instead of from citizens, as an element of cutting red tape. Second,
federal public organisations are obliged to evaluate user satisfaction of their services and
to publish the results of these surveys on an annual basis. Aside from these requirements,

PUBLIC SECTOR INTEGRITY IN BRAZIL © OECD 2011

26 – CASE STUDY 2: FAMILY GRANT PROGRAMME
the formulation of a Charter of Citizens‟ Services is largely decentralised, with the
intention of developing ownership of the document within public organisations.
The Charter of Citizens‟ Services go beyond the basic rules to protect citizens‟ rights
and support public service delivery outlined in Federal Law no. 9 784/1999 on
administrative procedures within the federal government. This law outlines the principles
that the federal public administration should recognise, including legality, proportionality,
morality and efficiency. Moreover, it gives citizens the right to, among others: i) be
treated with respect by public officials; and ii) be made aware of administrative
proceedings in which they have an interest. Federal Law no. 9 784/1999 also obliges
citizens to provide truthful information in good faith, to be courteous and to divulge all
necessary information and comply with requests for clarifications when interacting with
the federal public administration.

The Federal Ministry of Social Development and Fight Against Hunger can
benefit from the experience and other federal public organisations
By the end of October 2010, eight federal public organisations had published a
Charter of Citizens‟ Service.18 These charters are made available in printed format at
points of service and electronically on the Internet. There is, however, great heterogeneity
in the style of charters that have been published to date. For example, the Charter of the
National Institute of Social Security (Instituto Nacional do Seguro Social) is four pages,
including two pages about the organisation and a two-page table with information on the
services that it delivers. The National Health Surveillance Agency (Agência Nacional de
Vigilância Sanitária) Charter is 72 pages and includes information on the structure and
organisation, as well as its relationship with the National Congress.
The experiences of the early Charters of Citizens‟ Services highlight a number of
opportunities to strengthen and increase the relevance of an eventual Federal Ministry of
Social Development and Fight Against Hunger‟s charter beyond that required by the
federal government. For example, the content of the charter could be expanded to:
i) establish a commitment that federal officials maintain professional excellence and high
levels technical knowledge; ii) articulate citizens‟ rights and obligations in interacting
with the Federal Ministry of Social Development and Fight Against Hunger; iii) include
information on existing channels of recourse for citizens if service standards are not met;
and iv) establish service standards for the ombudsman in handling interactions with
citizens.
Moreover, the Federal Ministry of Social Development and Fight Against Hunger
could structure its eventual charter around its programmes allowing information on
individual programmes to be published separately – of particular use for beneficiaries of
the Family Grant Programme.
Programme beneficiaries and citizens could also be involved in formulating the
Federal Ministry of Social Development and Fight Against Hunger‟s charter. Current
Federal Ministry of Planning, Budget and Management guidance only refers to a
“working team” that must have knowledge of the organisation‟s service delivery
processes. It notes that the team should interact with senior management officials as well
as officials involved in service delivery. Nor is there any formal obligation to hold a
consultation. Federal Ministry of Planning, Budget and Management guidance refers to
the creation of a “working team” that must have knowledge of the organisation‟s service
delivery processes. Involving programme beneficiaries and citizen can ensure that the
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charter is understood and considered relevant to stakeholders‟ respective needs and help
raise awareness of stakeholders‟ rights and obligations.

Ultimately, however, trust is created through the effective implementation of the
charter and efforts to improve service standards over time
There is a need to develop strategies to increase awareness and understanding of the
charter‟s content among public officials involved in the Family Grant Programme.
Officials need to receive training on an ongoing basis to support the implementation of
the charter. This could be complemented by periodically surveying officials involved in
the Family Grant Programme on their understanding of the charter. This does not
necessarily need to be designed as a stand-alone survey and it could also address issues of
standards of conduct. In designing such a survey it would be beneficial to capture
information about the functions and levels of these officials while keeping respondents‟
identities anonymous.
The Federal Ministry of Social Development and Fight Against Hunger should also
establish, during the process of formulating its charter, a framework to assess its
implementation as a basis for continuous improvement. This includes efforts for ensuring
business process support charter commitments and performance against these
commitments. Formally, monitoring and evaluation of the charter‟s implementation is the
responsibility of the Office of the Comptroller General of the Union. At the time this case
study was written, the Office of the Comptroller General was still deciding on what
would be the best procedure to monitor the adoption and efficiency of the policy. While
responsibility for monitoring and evaluating the implementation of the charter has been
placed within the Office of the Comptroller General of the Union, this should serve as a
means of independence evaluation and assurance of Federal Ministry of Social
Development and Fight Against Hunger evaluation activities.
Evaluation of the Federal Ministry of Social Development and Fight Against
Hunger‟s charter could also be conducted in parallel with the assessment of its outreach
activities. The Federal Ministry of Social Development and Fight Against Hunger is in
the process of developing two indicators to assess citizens‟ perceptions of the
programme: i) an index on the perceived difficulty of applying for the Family Grant
Programme; and ii) an index on the proportion of citizens who know the programme and
Federal Ministry of Social Development and Fight Against Hunger actions. Information
on when these indicators were first conceptualised and when they will become
operational was not available.
The Federal Ministry of Social Development and Fight Against Hunger‟s charter
could also encourage monitoring of the charter by non-governmental organisations. Such
organisations periodically conduct surveys to assess the knowledge of citizens about the
Family Grant Programme. For example, a 2007/2008 survey conducted in two urban
areas (Cidade de Tiradentes in São Paulo and Bairro da Paz in Bahia) by the International
Policy Centre for Inclusive Growth concluded that, although beneficiaries have little
knowledge about the selection process and their obligation to update their details in
CadÚnico, they have significant knowledge about the programme‟s conditionalities and
how to proceed in case of doubts and complaints (Hevia, 2008).
To facilitate external evaluation by civil society groups, the Federal Ministry of
Social Development and Fight Against Hunger could establish protocols for receiving and
reviewing the results of evaluations. It could also establish guidelines for use by nongovernmental organisations in conducting their own evaluations.
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The Federal Ministry of Social Development and Fight Against Hunger
Ombudsman is a channel for citizen interaction and feedback on the
programme and the conduct of public officials
The Federal Ministry of Social Development and Fight Against Hunger Ombudsman
was established in 2005. From May 2006, the ombudsman and Zero Hunger Initiative
Citizens‟ Relations Centre were merged with one another and subsequently, the function
outsourced using a competitive tender. Underlying the decision to merge the citizens‟
relations centre and ombudsman were issues of capacity and sustainability. The Federal
Ministry of Social Development and Fight Against Hunger Ombudsman found early on
that it did not have the resources to serve such a large population, most without Internet
access. Moreover, the provision of the citizens‟ relations centre had been supported by
donations from four telecommunications companies19 and the National Association of
Mobile Service Providers (Associação Nacional dos Prestadores de Serviços Móvel
Celular). The donation included both telecommunications and human resources.
Under the current arrangements, a number of channels exist for citizens to request
information and clarify concerns about Federal Ministry of Social Development and Fight
Against Hunger projects, programmes and policies. Citizens may contact the ombudsman
through toll-fee hotlines, online electronic forms, postal and electronic mail, fax and in
person at the municipal social assistance centres. The Federal Ministry of Social
Development and Fight Against Hunger Ombudsman is resourced by 129 staff comprised
of 115 specialist operators to attend to questions regarding Federal Ministry of Social
Development and Fight Against Hunger projects, programmes and policies; 9 generalist
operators to respond to questions by local programme co-ordinators and managers; and
5 staff to attend to suggestions, criticisms, etc.
The Federal Ministry of Social Development and Fight Against Hunger Ombudsman
does not publish a statement on its website or elsewhere explicitly informing citizens that
filing complaints will not result in discrimination. Fear of retribution can be a powerful
disincentive for citizens thinking of making a complaint. In order to attempt to eliminate
fear of retribution, the Federal Ministry of Social Development and Fight Against Hunger
could inform citizens that they will not be discriminated against as a result of any
complaint. This could be built into training guidelines and procedural documentation for
ombudsman officials.
The merger of the ombudsman and citizens‟ relations function was not initially
accompanied by the integration of their supporting management information systems.
Until the end of December 2008, two systems were used to manage information on
interactions with citizens, with data segregated according to the channel through which
citizens contacted the ombudsman. A citizens‟ relations management system recorded
interactions through the toll-free number. The Ombudsman System (Sis-ouvidoria)
recorded reports received by online electronic forms, postal and electronic mail, fax, in
person at the municipal social assistance centres and telephone numbers other than tollfree citizens‟ relations function number. The two management systems did not, however,
allow the same level of analysis. Beginning in January 2009, the Federal Ministry of
Social Development and Fight Against Hunger Ombudsman integrated information on all
interactions within citizens into a single system: the Citizens‟ Relations Management
System.
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The Federal Ministry of Social Development and Fight Against Hunger
Ombudsman is part of the Ombudsman System of the Federal Public
Administration
The Ombudsman System of the Federal Public Administration is headed by the
Office of the Ombudsman General of the Union (Ouvidoria-Geral da União) located
within the Office of the Comptroller General of the Union. As the central unit of the
system, the Ombudsman General of the Union also provides guidance to ombudsman
units by facilitating the exchange of information and articulating good practices. The
Office of the Ombudsman General of the Union includes 24 officials (including
8 contractors and interns) with a budget of BRL 350 000 (USD 210 000; EUR 150 000).
Within the Ombudsman General of the Union, an ombudsman relations unit manages
training for public officials working in ombudsman units and develops educational
programmes to promote direct social control. In 2009, the Office of the Ombudsman
General of the Union held its first annual ombudsman workshop. The workshop was
technical in nature with 80 participants from ombudsman units of federal public
organisations.
Brazil‟s Ombudsman General of the Union together with the ombudsman units
function as an organisational ombudsman (or a citizen‟s relations unit) rather than a
classical (parliamentary) ombudsman as found in many OECD member countries. An
organisational ombudsman provides an alternative means of dispute resolution. In this
regard, both the Ombudsman General of the Union and ombudsman units have only
informal methods for helping to resolve complaints or reports by citizens. They do not
have any powers of investigation or organisational independence from the management of
the public organisation to which they are attached. Rather, it is the Office of the Federal
Public Prosecutor that fills the responsibility of a classical ombudsman in Brazil through
its public-interest litigation function. Consumer rights and environmental issues have
been top priorities in protecting the public interest. Moreover, the Office of the Federal
Public Prosecutor can intervene proactively in court to protect individual and collective
rights and interests. If criminal behaviour is present, federal public prosecutors can also
bring the alleged offenders to court.
The Ombudsman General of the Union does not establish common procedures or
minimum standards for ombudsman units within federal public administration
organisations. To encourage better case management within ombudsman units, one option
would be for the Office of the Ombudsman General of the Union to provide tools to help
ombudsman units manage interactions with citizens – though this is again is beyond the
scope of the Federal Ministry of Social Development and Fight Against Hunger.

The Federal Ministry of Social Development and Fight Against Hunger
Ombudsman does not directly publish information on its interactions with citizens
The Federal Ministry of Social Development and Fight Against Hunger Ombudsman
prepares an annual report in order to inform the minister, secretaries, directors and
programme co-ordinators about the federal ministry‟s interactions with citizens.
The reports contain information about the total number of interactions with citizens
received by year, by channel of communication (i.e. telephone, postal and electronic mail,
fax, in person, etc.), by type of interaction (i.e. complaint, formal accusation, appeal,
appeal and request for information, suggestion, complements, criticism,
acknowledgements, other), by source (i.e. beneficiary, program co-ordinator, citizen, etc.)
and by status (i.e. concluded, ongoing and pending). Select information from the
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ombudsman‟s reports is included in the Federal Ministry of Social Development and
Fight Against Hunger‟s Annual Management Report which is sent to the Office of the
Comptroller General of the Union and the Federal Court of Accounts. Moreover, the
ombudsman is permanently staffed with a statistician who is available for producing
reports on request.
The OECD received specific generated reports of the Federal Ministry of Social
Development and Fight Against Hunger Ombudsman covering May 2006 and April 2010.
Figure C.4 presents the Federal Ministry of Social Development and Fight Against
Hunger Ombudsman statistics for this period as a total figure and by secretariat. The
National Secretariat of Citizen Income, responsible for the Family Grant Programme,
accounted for approximately 80% of feedback from citizens during this period.
Figure C.5 provides information specifically for the National Secretariat of Citizen
Income responsible for the Family Grant Programme for the same period. Complaints and
formal accusations against programme officials were the main issues raised by citizens,
accounting for between 75-95% every year. Complaints concerning the National
Secretariat of Citizen Income generally related to the CadUnico and beneficiaries,
accounting for more than 90% of complaints in 2009 and 2010 (see Figure C.5C). Formal
accusations concerning the National Secretariat of Citizen Income were predominantly
related to beneficiaries not meeting the profile of the programme, and remained above
90% between 2008 and 2010 (see Figure C.5D).
There is scope for the Federal Ministry of Social Development and Fight Against
Hunger Ombudsman to improve reporting and management of information regarding its
interactions with citizens. This particularly relates to the quality of the “resolution” of
interactions with citizens. At presents the ombudsman reports simply highlight the
concerns of citizens. They do not include information on how many reports were
provided with substantiating evidence, or what happened as a consequence of the report
(i.e. was it investigated and if so was the information found to be valid or invalid?).
OECD member countries collect far more detailed information on the status of processing
feedback from citizens.
Evaluations of the ombudsman function could also be conducted to provide
recommendations for its improved performance. Evaluations could address, for example:
i) the existing beneficiaries‟ feedback system, including the different types of feedback,
the available channels for beneficiaries‟ to provide feedback and the procedures and
institutional responsibilities for handling this feedback; ii) the means to classify and
resolve beneficiaries‟ complaints, the timeliness of resolution of these complaints
together with any barriers facing beneficiaries and mechanisms in place to address fear of
retribution when lodging complaints; and iii) the levels of awareness of and satisfaction
with the complaints handling system among beneficiaries, including approaches to
measure and promote awareness of the system, and improvements to the system as a
result of feedback from customer and staff surveys. Such practices exist in other OECD
member countries (see, for example, Box C.4).
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Figure C.4.

Ombudsman statistics for the Federal Ministry of Social Development and Fight
Against Hunger
A. Total number of interactions with citizens

100 000
90 000
80 000
70 000
60 000
50 000
40 000
30 000
20 000
10 000
0

2006

2007

2008

2009

2010

B. Number of interactions with citizens by secretariat
% of total
90
80
70
60

50
40

30
20
10
0
National
National
Unrelated to
Secretariat of Secretariat for
Federal
Citizen Income
Social
Ministry of
Assistance
Social
Development
and the Fight
Against
Hunger

Federal
ministry

National
Secretariat for
Food Security

Treatment

Executive
Secreriat

Secretariat for Secretariat for
Institutional
Information
Articulation Management
and
and Evaluation
Partnerships

Notes
1. The call centre started services in May 2006.
2. 2010 data from January to April inclusive.
Source: Federal Ministry of Social Development and Fight Against Hunger Ombudsman.
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Figure C.5.

Ombudsman statistics for the National Secretariat of Citizen Income
A. Total number of interactions with citizens
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Ombudsman statistics for the National Secretariat of Citizen Income (cont’d)

Figure C.5.
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Box C.4. Audits of social security complaints handling system in Australia
The Australian National Audit Office conducts periodic audits of the Centrelink‟s
Complaints Handling System. Centrelink is an independent agency responsible for delivering
human services on behalf of the Commonwealth (federal) Government. Audits have been
conducted in 2004-05 and 2008-09. In addition, a Parliamentary Joint Committee of Public
Accounts and Audit undertook an inquiry into the Centrelink Customer Feedback Systems
in 2005.
The 2008-09 Australian National Audit Office audit sought to review the effectiveness and
efficiency of Centrelink‟s customer feedback system and the progress Centrelink had made in
implementing the recommendations of the 2004-05 audit and the subsequent Parliamentary Joint
Committee inquiry. It reviewed:



The existing beneficiaries‟ feedback system, including the different types of feedback,
the channels available for beneficiaries‟ to provide feedback and the procedures and
institutional responsibilities for handling this feedback.



The means to classify and resolve beneficiaries‟ complaints, the timeliness of resolution
of these complaints, together with any barriers facing beneficiaries‟ and mechanisms in
place to address fears of retribution when lodging complaints.



The levels of awareness and satisfaction with the Complaints Handling System among
beneficiaries, including approaches to measure and promote awareness of the system,
and improvements to the system as a result of feedback from beneficiaries and staff.



The means by which Centrelink monitors and reports on beneficiaries‟ feedback
including the collection of data and quality assurance, together with how information
collected through the feedback system is used to improve service delivery.

Source: Australian National Audit Office (2009), Centrelink’s Complaints Handling System, The AuditorGeneral, Audit Report No.22 2008-09, Performance Audit, Canberra.

Proactive transparency within the Family Grant Programme has been achieved
in the absence of a comprehensive freedom of information law
At present, various pieces of primary and secondary legislation define the rights of
citizens to request information from the public administration and identify information
that cannot be disclosed. For example, Federal Law no. 8 159/1991 defining the National
Policy for Public Archives establishes citizens‟ right to access information contained in
administrative documents except those considered vital to national security or that violate
the privacy of an individual. Federal Law no. 9 784/1999 regarding Administrative
Procedures establishes citizens‟ right to access and obtain copies of documents containing
administrative decisions in which they have a proven interest. Federal Decree
no. 4 553/2002 establishes rules for safeguarding information, documents and other
materials considered sensitive to the security of the society and the state. More recently,
Federal Law no. 11 111/2005 defines the exceptional circumstance for extending the
classification of secrecy of a federal public act and establishes the Commission for
Investigation and Analysis of Confidential Information (Comissão de Averiguação e
Análise de Informações Sigilosas) within the Civil House of the Office of the President of
the Republic to do so.
Freedom of information legislation is recognised as a key component of good
governance. In this regard, the 2004 United Nations Convention Against Corruption urges
all governments take necessary measures to enhance transparency in the public
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administration, including with regard to its organisation, functioning and decision-making
processes, where appropriate.20 Freedom of information legislation exists in all OECD
member countries. This figure increased from only 3 (out of 20) OECD member countries
in 1961, to 7 (out of 22) in 1970, 13 and 19 (out of 24) in 1980 and 1990 respectively, 24
(out of 28) in 2000 and 34 (out of 34) in 2010.
A Freedom of Information Bill (no. 41/2010) is currently under discussion within
Brazil‟s Federal Senate; it was approved by the Chamber of Deputies in April 2010.
This bill replaced an earlier proposal submitted by President Lula in May 2009 and its
revisions which benefited from a 2005 study by the Council on Public Transparency and
Combating Corruption. The bill, as it currently stands before the Federal Senate, is broad
in scope. It covers all three branches of government (the executive – including both the
direct and the indirect public administration – legislative and judiciary) at federal, state
and local levels. In addition, all private not-for-profit organisations receiving public funds
from the budget or through social programmes, partnerships, etc. will be subject to the
freedom of information requirements in connection with those funds.
Concern is often raised that freedom of information legislation is passed without
giving sufficient ongoing attention to its implementation. This concern applies equally to
countries that have a long history of freedom of information such as Australia, Canada
and the United Kingdom (see e.g. Commonwealth Ombudsman, 1999; Australian
National Audit Office, 2004; Solomon et al., 2008; New South Wales Ombudsman, 2009;
Government of Western Australia, 2010; Government of Canada, 2002; Worthy, 2010).
In preparing for an eventual freedom of information law, the Federal Ministry of
Social Development and Fight Against Hunger may consider undertaking a number of
prepatory actions. First and foremost, the Federal Ministry of Social Development and
Fight Against Hunger could conduct an assessment of its current records and archives
management systems. This could be complement by evaluations of the functioning of
existing channels for citizens to request information, through the Federal Ministry of
Social Development and Fight Against Hunger Ombudsman, discussed above.
Once a freedom of information law is passed attention can focus on internal protocols
for the Family Grant Programme and Federal Ministry of Social Development and Fight
Against Hunger. Adequate attention and resources will need to be allocated to formulate
internal systems and resources to monitor and evaluate the functioning of internal
protocols and the effectiveness of responding to citizens requests for information. Finally,
and as in the case of the charter of citizens‟ services, formulation of internal protocols
will need to be accompanied with activities to inform managers and officials about the
obligations created by freedom of information in order to create a culture of proactive
provision of information. These actions will, however, inevitably be shaped by the
content of the eventual freedom of information law.

Direct social control constitutes a central guideline underlying all Federal
Ministry of Social Development and Fight Against Hunger policies
All states and municipalities participating in the Family Grant Programme must
establish a social control council.21 Councils participate in and oversee the collection of
data for CadÚnico, help to identify potential programme beneficiaries and encourage
beneficiaries to regularly update their personal information in the CadÚnico. In parallel,
these councils monitor compliance with the programme‟s health and education
conditionalities and formally request benefits be blocked where justified. They also
monitor local government provisions of services necessary to comply with programme
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conditionalities and the provision of complementary programmes and services. Finally,
councils are responsible for communicating any irregularities detected in the
municipalities with respect to the management and execution of the programme to the
authorities that make up the oversight and control network (rede de fiscalizaçào do Bolsa
Família).
The composition of social control councils is regulated by the Federal Ministry of
Social Development and Fight Against Hunger and is based on a criterion of parity
between government and citizens. Government representatives include the mayor,
municipal secretaries of social assistance and education; citizen representatives include
unions, non-governmental organisations and local associations. Citizen representatives
are selected independently of the government and programme authorities. There are no
regulations or obligations, however, regarding the resourcing of the social control
councils. Current information on when the councils were created, their composition and
resourcing was not available.
Issues of the existence and the composition of these councils are reportedly examined
in the random audit programme implemented by the Office of the Comptroller General of
the Union. Academic studies drawing upon both random audit reports and other surveys
indicate that compliance with requirements to establish a social control council can be an
issue. As too can the resourcing of the councils (see Box C.5).
In 2009, the Federal Ministry of Social Development and Fight Against Hunger began
training for members of social assistance councils and social control units of the Family
Grant Programme (Instâncias de Controle Social do Family Grant Programme). Between
2009 and 2010, the Secretariat for Information Management and Evaluation performed
training in all 26 states to members of state councils for social assistance. In 2010,
training was made available to the members of municipal council. By mid-2011,
the Federal Ministry of Social Development and Fight Against Hunger aims to have
trained over 21 000 council members – with a minimum of 2 councils in each
municipality. This training is co-ordinated by the National Secretariats for Information
Management and Evaluation, Food Security and Social Assistance. The actual delivery of
training activities is outsourced. Information was not available on the status and impact of
the training activities. A major obstacle for training council members is their sheer
number (around 50 000 members all across Brazil). The turnover of council members
(every four years) constitutes another obstacle.
In addition, the Federal Ministry of Social Development and Fight Against Hunger
has developed materials to enhance social control that can be adapted to local
specificities: the “Guide of Activities of the Social Control of the Family Grant
Programme” and a brochure entitled “Performing Family Grant Programme Social
Control”. Over 6 000 copies of each document have been distributed to states and
municipalities with an electronic version available on the Federal Ministry of Social
Development and Fight Against Hunger website.
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Box C.5. Evidence of the effectiveness of social control councils in the
Family Grant Programme
Lindert et al. (2007) presented the results of two surveys assessing the effectiveness of
social control councils. The first, a municipal implementation survey conducted in 2004 in the
northeast of Brazil (covering both Bolsa Escola and the Family Grant Programme) noted that
social control councils can have a positive impact on the quality of implementation. However,
the survey revealed weaknesses in the functioning and composition of councils. It showed that
only 81% of municipalities had established councils at that time. Moreover, of these, only 68%
were functioning as intended. Only 38% of municipalities with a council reported that council
members met at least once a month and only 54% reported that councils maintained an updated
list of Family Grant Programme beneficiaries. Moreover, the survey found that 73% of council
members were supporters of mayors and 7% were actual family members of the mayor.
The second study, a 2007 synthesis of Office of the Comptroller General of the Union audits
from 2003-05 also highlighted several weaknesses of the social control councils. Specifically,
the synthesis found that 26% of municipalities in the audited sample had not established social
control councils; that in 18% of municipalities in the sample, the 50-50% shared membership
between the government and civil society had not been achieved for these councils; and 26% of
the municipalities lacked necessary information to perform social oversight functions.
Past studies of social control councils in other pre-Family Grant Programmes have shown
similar limitations. For example, a study of the school meals councils showed that in the late
1990s, over 20% were completely inoperative, existing only “on paper” to meet the
requirements of the law. Civil society groups have identified a significant gap in the human
resources needed to face this undertaking, pointing out the need to train personnel in key areas to
design, implement, monitor and evaluate a range of relevant food-security policies, programmes
and projects (Pipitone et al., 2003).
Source: Lindert, K., A. Linder, J. Hobbs and B. de la Brière (2007), “The Nuts and Bolts of Brazil‟s Bolsa
Família Programme: Implementing Conditional Cash Transfers in a Decentralised Context”, Social
Protection Discussion Paper, No. 0709, World Bank, Washington, D.C.; Pipitone, M.A.P., A.M.H.
Ometto, M.V. Silva, G.L. Sturion, M.C.O. Furtuoso and M. Oetterer (2003), “Atuação dos Conselhos
Municipais de Alimentação Escolar na Gestão do Programa Nacional de Alimentação Escolar”
[Performance of the Municipal Councils of the National School Feeding Programme Management School],
Revista de Nutrição, 16(2): 143-54.

Efforts have been undertaken to mainstream citizen engagement through
participatory programme councils and conferences at all levels of government
Whereas the councils described above focus on aspects of control, citizens also play a
role in the formulation and evaluation of social policies in Brazil. There are two main
instruments through which citizens play a direct role in the National Policy for Food
Security and Nutrition: through councils and conferences at all levels of government
(i.e. national, state and municipal, see Figure C.6). Councils are permanent advisory
bodies with members from both government and civil society to provide input into the
formulation and evaluation of policies and the establish guidelines to foster continual
improvement. At the highest level is the National Council for Food Security and Nutrition
(Counselho Nacional de Segurança Alimentar e Nutricional) that is linked directly to the
President of the Republic. Established in 2003,22 the National Council is composed of 57
representatives: 38 from civil society and the private sector, 19 from the federal
government and 23 invited observers.23 Among its members are representatives from
labour unions, business associations, the food industry, church groups, professional
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associations, academics and non-governmental organisations representing family farmers
and indigenous communities among others.
Whereas councils provide input into the formulation of policies, conferences provide
a broader forum for soliciting input and ideas for policies and programmes. Political
parties do not interfere in the conferences. Members of Congress from the Parliamentary
Front for Food and Nutrition Security, however, may attend as guests but do not vote on
proposals that originate through the conferences. A national conference is held every four
years and is preceded by state, district and municipal conferences to nominate the
delegates to the national conference, as well as to discuss themes specific to their
constituencies. To date, three national conferences on food and nutrition security have
been conducted, each mobilising approximately 2 000 representatives from governmental
and non-governmental organisations. The last two conferences were supported by the
Federal Ministry of Social Development and Fight Against Hunger and since 2009 the
ministry has allocated specific budgetary resources to finance the National Council and
National Conference of the National System for Food Security and Nutrition.
Municipal conference are organised by the local bodies that bring together
representatives of civil society and of the municipal governments, usually the Municipal
Councils of Food Security and Nutrition (Conselhos Municipais de Segurança Alimentar
e Nutricional). These local events discuss proposals from municipalities and nominate
representatives for the state conferences. The same occurs in the state conferences:
representatives and proposals – agreed or not – are sent to the national conference.
Figure C.6. National System for Food Security and Nutrition
National
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Source: Federal Ministry of Social Development and Fight Against Hunger.

The use of deliberative and advisory councils and conferences is not unique to Food
Security and Nutrition and the Family Grant Programme. In October 2010, there were 61
national councils involving 1 752 participants: 785 from the federal government and 957
from non-governmental organisations. Of these national councils, 38 had membership
comprised of more than 50% by non-governmental organisations (29 with 50-74% and 9
with 75-99%) (da Silva, 2009). National conferences are not a recent development in
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Brazil either; the first National Health Conference was held in 1941. Since 1988,
conferences have become increasingly deliberative in nature rather than just consultative.
Moreover, the types of policies and programmes addressed by national conferences have
become broader than health, social welfare and human rights (which were outlined in the
1988 Federal Constitution). Between 1988 and 2009, national conferences were held in
relation to 33 public policies areas. National conferences are preceded by
municipal/regional and state conferences, and are, generally, organised by federal
ministries responsible for implementing the public policies and the respective policy
councils. The results of municipal/regional and state conferences inform national
conferences, in the sense that they provide input from what was debated locally and
regionally. At the municipal/regional level, people directly involved with the services are
heard, civil society is heard and local councils appoint delegates for national conferences.
The Inter-ministerial Chamber on Food and Nutrition Security (Câmara
Interministerial de Segurança Alimentar e Nutricional) takes the proposals from the
National Council for Food and Nutrition Security and formulates it into policies. The
chamber is an inter-governmental body linked to the Chief of Staff of the Federal
Minister of Social Development and Fight Against Hunger. Its membership comprises all
19 federal ministries that take part in the National Council for Food and Nutrition
Security, under the co-ordination of the Federal Ministry of Social Development and
Fight Against Hunger. The Inter-ministerial Chamber on Food and Nutrition Security has
as a reference the deliberations from the various levels of conferences and councils on
Food Security and Nutrition (Segurança Alimentar e Nutricional).

Implementing a risk-based approach to internal control
Internal control is commonly recognised as the set of means put in place to mitigate
risks and to provide reasonable assurance that public organisations: i) deliver quality
services in an efficient manner and in accordance with planned outcomes; ii) safeguard
public resources against misconduct and (active and passive) waste; iii) maintain and
disclose reliable financial and management information through timely reporting; and
iv) comply with applicable legislation and standards of conduct (see e.g.
INTOSAI, 2004). Reasonable assurance is achieved through management systems and
control actions that mitigate risks and an independent and objective assessment of their
functioning. Effective internal control, no matter how well conceived and operated, can
provide only reasonable – but not absolute – assurance to decision makers and public
managers about the integrity of their organisation‟s operations. The role of internal
control in preventing corruption in public organisations is also recognised in international
conventions against corruption.24
Implementing a risk-based approach to internal control purports to ensure that control
measures are proportionate to the potential vulnerabilities facing individual public
organisations. Rather than simply regulating internal practices and procedures,
organisations must put in place a systematic process and adequate capability
(i.e. knowledge, resources, etc.) to assess and use assessment results to adjust
management systems to prevent risks from (re-)occurring in a cost-effective manner. It
also necessitates an ex post assessment of risk-mitigating actions, recognising that earlier
diagnosis and actions may not always have the desired effect. Although internal auditors
can provide play valuable input into internal control, the internal auditor should not be a
substitute for a risk-based approach to internal control. Finally, to be effective, internal
control needs to be integrated with other organisational systems that feed directly into
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management frameworks and decision-making processes as a means of strengthening
public governance.

Internal control within the Federal Ministry of Social Development and Fight
Against Hunger is shaped by government-wide policies and systems
Federal Law no. 10 180/2001 articulates the aim of internal control as evaluating
government actions and the management of public officials, and supporting the function
of external control. It describes the internal control function as responsible for:
i) assessing the achievements of the targets set in the federal government‟s Pluri-Annual
Plan; ii) evaluating the implementation of government programmes with respect to their
objectives and quality of management; iii) providing information on the physical and
financial status of projects and activities in the federal budget; iv) creating the conditions
for the exercise of direct social control over federally funded programmes; and
v) preparing the Annual Accounts of the President of the Republic to be sent to the
National Congress. Federal Law no. 10 180/2001, thus, emphasises internal control more
as an ex post rather than ex ante activity.
Government-wide policies on internal control are formulated by the Office of the
Comptroller General of the Union, the central internal control authority of the federal
public administration. Within the Office of the Comptroller General of the Union it is the
Secretariat for Federal Internal Control, in particular, that establishes policies and
guidelines on internal control. In addition, policies and guidelines on general
management, human resource management, information management and procurement
management – that also contribute to a sound system of internal control – are the
responsibility of the Secretariats of Secretariats of Management, Human Resources and
Logistics and Information Technology within the Federal Ministry of Planning, Budget
and Management. Policies and guidelines on financial management and accounting are
the responsibility of the Secretariat of Treasury within the Federal Ministry of Finance.
While there are instances where these three federal authorities work closely together,
it does not appear to always be the case. For example, the Secretariat of Management is
working with federal public organisations to re-engineer their internal practices and
processes to improve service delivery. Business process re-engineering is as much about
making changes to mitigate operational risks and administrative wrongdoing as retooling
for efficiency gains and cutting administrative red tape. Office of the Comptroller General
of the Union involvement, however, is limited to evaluating, rather than providing input
into the design of business process re-engineering. Mechanisms for closer co-ordination
in the modernisation of the internal control framework between the Office of the
Comptroller General of the Union and the Federal Ministry of Planning, Budget and
Management (in particular the Secretariat of Management, Logistics and Information
Technology) and the Federal Ministry of Finance (in particular the Secretariat of the
National Treasury) could be explored – though this is beyond the scope of the Federal
Ministry of Social Development and Fight Against Hunger.

Internal control is supported by government-wide back-office information systems
that provide for the segregation of duties and documentation of decision making
Core among these is the Federal Government Financial Administration System
(Sistema de Administração Financeira do Governo Federal), an accounting and financial
reporting system. All budget transactions – including commitment, verification and
payment – must be performed and recorded through this system. At the commitment
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(empenho) stage, proposed expenditure is verified to ensure that it has been approved by
an authorised official, that the expenditure is correctly categorised, that there is a
corresponding budget appropriation and that sufficient funds are available. At the
verification (liquidação) stage, documentation that goods have been received or that the
service has been performed is verified. Before the payment (pagamento) stage,
confirmation is needed that an invoice and other documents requesting payment are
correct and that the supplier has been correctly identified. Individual users must provide
their identity number to access the system and all transactions are recorded.
In parallel with the Federal Government Financial Administration System, a number
of other common management information systems exist for budgeting, procurement,
administrative agreements and human resources. The Integrated General Services
Administration System (Sistema Integrado de Administração de Serviços Gerais),
operated by the Federal Ministry of Planning, Budget and Management, supports
procurement internal control. Its Commitment Registration Module (Subsistemas de
Minuta de Empenho) automatically records expected payments associated with awarded
contracts in the Federal Government Financial Administration System facilitating control
in contract payment. Its Contract Management Module (Sistema de Divulgação de
Contrato) presents the necessary information to facilitate contract monitoring by
procurement officials and supports electronic archiving of all procurement files.25
Most of the core government management systems are integrated into the Federal
Government Financial Administration System. Some, such as the Integrated Human
Resource Administration System (Sistema Integrado de Administação de Recursos
Humanos) and the Administrative Agreement and Transfer Contract Management System
(Sistema de Gestão de Convênio, Contrato de Repasses e Termo de Parceria) are,
however, not yet fully integrated. Together, these systems directly support internal
control by ensuring that all transactions and significant events are documented, authorised
and only executed by officials acting within the scope of their authority. Moreover,
automation also assists in creating reliable and timely data that can be captured and
communicated to various levels within public organisations for management
decision making. Similarly, these systems serve as direct input into programme
evaluation and audit necessary for supporting policy learning and adjustment.
The Secretariat of the National Treasury is currently in the process of introducing the
Cost Information System of the Federal Public Administration (Sistema de Informação de
Custos na Administração Pública Federal) to measure the efficiency of government
programmes. This system will automatically combine information from various
management systems (e.g. Federal Government Financial Administration System,
Integrated Human Resource Administration System, Information Management and
Planning System, Integrated General Services Administration System, etc.) in order to
assess and evaluate options for the delivery of public functions and services. In the
system‟s management module provides pro-forma reports to enable users to extract
information in a structured and quick manner. The Secretariat of the National Treasury
has a team that is responsible, among other activities, for creating new reports to meet the
needs of the system‟s users.

At an operational level, an Internal Control Manual lays down the main concepts,
guidelines and rules regarding internal control
The manual, issued in 2001 by the Secretariat of Federal Internal Control describes
the general planning of control activities within the “Internal Control System of the
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Federal Public Administration”. It also sets forth some general guidelines on the use of
benchmarks and indicators. The manual provides an overview of the main steps in
planning internal control actions and the key documents involved. It lays out procedures
and sources of information for preparing planning documents and for monitoring
compliance with the recommendations and determinations of the internal and external
control bodies. The current manual is more theoretical than operational in nature, as
reiterated by senior officials within the Federal Ministry of Social Development and Fight
Against Hunger. There are, at present, no plans to revise the current Internal Control
Manual by the Office of the Comptroller General of the Union.

A special advisor supports the Federal Minister for Social Development and
Fight Against Hunger on matters of internal control
Special advisors on internal control are responsible for overseeing internal control
within their respective federal ministries. The special advisor has a dual reporting line to
the Federal Minister and Executive Secretary (i.e. deputy federal minister) in the Federal
Ministry of Social Development and Fight Against Hunger and to the Comptroller
General of the Union. As a level 5 supervisory and management official, the special
advisor is one level below the executive secretary and heads of functional secretariats.
Special advisors on internal control are tasked with approving their respective federal
minister‟s annual financial accounts and management report. They also closely interact
with the Secretariat of Federal Internal Control to define their respective federal
ministry‟s annual audit plans and are responsible for monitoring the implementation of
audit findings and recommendations. The special advisor is liable for any damages and
losses attributed to irregularities of which they become aware if they do not report the fact
within 15 days to the Comptroller General of the Union.
Special advisors on internal control are selected by their respective federal ministers.
Their appointments are, however, subject to final approval by the Comptroller General of
the Union. Although the Comptroller General of the Union can refuse appointments and
has done so in the past, approval is considered procedural in nature. In practice, more
than half of all special advisors for internal control are financial and control analysts
seconded from the Office of the Comptroller General of the Union.
Within the Federal Ministry of Social Development and Fight Against Hunger, the
Special Advisor on Internal Control is supported by a number of organisational units. For
example, the Office ordination of Planning and Evaluation (Coordenação Geral de
Planejamento e Avaliação) co-ordinates the preparation of the federal ministry‟s financial
accounts. These accounts are submitted to the Federal Ministry of Planning, Budget and
Management and contain details on the execution of the Federal Ministry of Social
Development and Fight Against Hunger‟s budget. They are subsequently consolidated by
the Federal Ministry of Planning, Budget and Management and submitted to the Office of
the Comptroller General of the Union for inclusion in the government‟s year-end
accounts. The Federal Ministry of Social Development and Fight Against Hunger also
submits an annual management report on its annual activities directly to the Office of the
Comptroller General of the Union. After a review by the Office of the Comptroller
General of the Union, the annual management report is forwarded to the Federal Court of
Accounts.
In addition, the Federal Ministry of Social Development and Fight Against Hunger‟s
Special Advisor on Internal Control is supported by a small number of dedicated
administrative officials. The Office of the Comptroller General of the Union has allocated
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five finance and control career officials to work with the special advisor. This allocation
is formalised by an agreement between the Office of the Comptroller General of the
Union and Federal Ministry of Social Development and Fight Against Hunger. This
arrangement is a relatively new development and has only been applied in four other
federal ministries, including the Federal Ministries of Transport, Culture, Education and
Health. It reflects the priority of these policy areas for the Lula administration. These
finance and control career officials were recruited through a competitive entrance exam
conducted in 2008 by the Office of the Comptroller General of the Union.

A number of actions have been taken since 2004 to reduce the risk of fraud and
error within the Family Grant Programme
Multiple legacy programme registries have been integrated into a common
registry containing all programme beneficiaries
In 2004 a common registry, CadÚnico, was established to determine and monitor
eligibility for the Family Grant Programme. The registry is considered to have
contributed to the programme‟s success by reducing the risk of fraud and error that a
household receiving the Family Grant from more than one municipality. In a similar
regard, the single registry has improved the ability of the federal government to detect
fraud and error through internal cross-checks, discussed below. Moreover, the move to
consolidate the different beneficiary registries of the government‟s various social
programmes has reduced the costs of administrating the National Citizen Income Policy.
Prior to the establishment of the Family Grant Programme, each of the federal
government‟s four conditional cash transfer programmes operated their own registry. The
federal government has not, however, formally estimated the cost savings and efficiency
gains of operating the single registry.

Clear rules have been established concerning registering and sanctioning
programme beneficiaries
Municipal and state governments are responsible for registering potential
beneficiaries in CadÚnico. Registration is conducted by interviews to verify households‟
situations and eligibility for the programme. The Federal Ministry of Social Development
and Fight Against Hunger has established a formal preference for home visits, as opposed
to at a registration site, to conduct registration interviews. When not possible, municipal
officials may conduct registration interviews in local public offices provided that the
timing and location of these registration points are explicitly communicated to the
populations to be targeted within the programme. In addition, if registration interviews
are conducted in local public offices, municipal governments must conduct an ex post
home visit of at least 10% of households registered this way, selected at random.
Information was not available on the extent to which municipalities rely on home visits or
a common registration site. Norms also require that municipal governments maintain a
permanent site (e.g. point of contact, office, etc.) for households to register and update
their information on demand.
The Family Grant is not indefinite and registration does not create a vested right for
households to receive it. The Federal Ministry of Social Development and Fight Against
Hunger mandates that all CadÚnico registrants be re-registered at least every two years.
In cases where beneficiaries move from one municipality to another, they must report this
to the municipality that they are leaving and re-register in the new municipality to ensure
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continuation of benefits and prioritisation for complementary programmes and services.
Once registered in the new municipality, the Benefits Management System (a digital
interface developed by Caixa to facilitate CadÚnico management by municipal
programme co-ordinators) identifies and retrieves beneficiary information from their
previous municipality. The Federal Ministry of Social Development and Fight Against
Hunger Operational provides specific and detailed instructions to municipal programme
co-ordinators on how to handle modifications to CadÚnico.
The Federal Ministry of Social Development and Fight Against Hunger and the
municipalities share responsibility for sanctioning households for non-compliance with
programme conditionalities. However, only the Federal Ministry of Social Development
and Fight Against Hunger can block, suspend or terminate programme benefits.
Moreover, households may request a review of any sanctions by appealing to municipal
programme co-ordinators. The municipality is then responsible for investigating the case
and, if warranted, ensuring programme benefits are unblocked. Municipalities must
communicate the result of such appeals to the beneficiary households within 15 days of
registering the request. Information on the functioning of the appeal mechanisms was not
available.

Clear rules have been established concerning the delivery of programme cards
and Family Grant payment
Caixa is responsible for producing and distributed programme cards used by Family
Grant Programme beneficiaries. Cards are sent to beneficiary households through the
postal system using the address registered in CadÚnico. Beneficiaries may also request
that Caixa send the card to a pre-specified location, a specific Caixa office or a private
home, for pick-up.. Beneficiaries must sign a delivery receipt (comprovante de entrega)
documenting that they have received their cards. Non-delivered cards are returned to
Caixa, which is then obliged to deliver the card through its local offices. Cards are often
sent together with forms for opening a bank account as part of a bank inclusion project.
Linking beneficiaries to the banking system has also helped to promote identity and selfesteem among recipients
Prior to the first withdrawal of benefits, beneficiaries must register their personal
identification number (PIN) at a Caixa office. There are specific rules regarding the
registration of a PIN number to avoid unauthorised withdrawal of funds (e.g. a PIN
cannot use the first or last numbers in the social identification number). Family Grant
Programme transfers are subsequently made on a monthly basis via the banking system,
through Caixa, which credits beneficiaries‟ programme cards. Benefits that are not
withdrawn within a 90-day period are debited by Caixa and returned to the Secretariat of
the National Treasury. Electronic transfers reduce the scope for clientelism, since public
officials (federal or local) are not involved in channelling the Family Grant to beneficiary
households.
Under its performance-based contract, Caixa must present the Federal Ministry of
Social Development and Fight Against Hunger with a diagnostic of the extent and quality
of payment logistics, including 24 indicators that include the quantity of withdrawal
points and waiting time per family by municipality. Information on these performance
indicators was not available.
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Local government programme responsibilities have been formalised by joint
management agreements
In May 2005, the Federal Ministry of Social Development and Fight Against Hunger
introduced the requirement for all municipalities to sign a joint management agreement
(termos de adesão) in order to participate in the Family Grant Programme. These
agreements follow a standard template and serve two key functions. First, they clarify the
responsibilities for implementing the programme. Second, they establish minimum
obligations for programme management at the municipal level. In particular,
municipalities are required to appoint a local programme co-ordinator, register potential
beneficiaries in CadÚnico, to consolidate and monitor information on compliance with
programme conditionalities and to establish a social control council made up of
governmental and non-governmental actors. The agreements also specify that
municipalities agree to prioritise Family Grant Programme beneficiaries in other
complementary programmes and services (e.g. literacy, professional training and the
income-generation programme) as part of efforts to horizontally integrate social policy.

Local government programme implementation is monitored using a Decentralised
Management Index
In June 2006, the Federal Ministry of Social Development and Fight Against Hunger
developed a Decentralised Management Index (Índice de Gestão Descentralizada) to
incentivise the recording and maintenance of programme management information by
municipalities. The index provides a single indicator of quality across key aspects of the
programme‟s architecture based on centralised and readily available data. This index is
composed of four equally weighted indicators:


the share of households registered with “valid” data contained in CadÚnico
(i.e. complete and consistent information);



the share of households who have updated their data in CadÚnico within the past
two years;



the share of households with complete information on compliance with the
programme‟s educational conditionalities; and



the share of households with complete information on compliance with the
programme‟s health conditionalities.

Every municipality is expected to perform above 0.55 on the Decentralised
Management Index and 0.20 in each of the index‟s sub-components. As an incentive for
performance, municipalities achieving the minimum index values receive a monthly
amount of BRL 2.50 per beneficiary households included in the Family Grant Programme
payroll (up to the limit of the number of estimated poor households in the municipality
published by the Federal Ministry of Social Development and Fight Against Hunger). If a
municipality does not meet these minimum values then it does not programme
management receive funds for the month of calculation. The assessment is made every
month. Between January and November 2009, a total of 82 municipalities did not achieve
the minimum index value required. Information on the extent to which states,
municipalities or the Federal District repeatedly did not achieve the minimum index value
was not available.
The Decentralised Management Index does not, however, assess the quality of
information transmitted to the federal ministries (e.g. the quality of the registration
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process or the reliability of school attendance information). Nor does it cover other
aspects of municipal implementation, such as the existence and functioning of social
control councils or other linkages of Family Grant Programme beneficiaries to
complementary programmes and services. Random and programme audits conducted by
the Office of the Comptroller General of the Union fill part of this gap.

Internal and external administrative cross-checks of the common registry have
been enhanced
Since May 2005, municipalities have had access to software (Aplicativo
Inconsistências do Cadastro Único) to verify household information is completed in
CadÚnico. Some states also perform cross-checks (testes de consistência) of CadÚnico
with, for example, the databases of the Federal Department of Transport to check if
beneficiaries own a car – a potential indicator that a household might be under-reporting
its income. There is, however, significant heterogeneity in information and
communication technology resources across Brazil‟s 5 546 municipalities. Some
municipalities have resources dedicated to local operation of CadÚnico while others,
typically smaller municipalities, face tighter resource constraints. Operational guidelines
establish suggestions on the minimum information and communication technology
requirements needed to operate CadÚnico, depending on municipality size. As such, the
application of these cross-checks has not been consistently applied.
Since 2009, cross-checks have been conducted by the Federal Ministry of Social
Development and Fight Against Hunger and Caixa to support internal control. The
changes allow the Federal Ministry of Social Development and Fight Against Hunger to
conduct its own cross-checks of CadÚnico data against other government databases to
identify possible fraud and error. These cross-checks include data from, for example:


the Federal Ministry of Labour‟s Incomes Database which includes the names of
formal sector workers (an estimated 80-90% of the poor work in the informal
sector);



the Federal Ministry of Labour and Employment‟s Annual Social Information
List which includes data related to occupation, by social identification number;



the Superior Electoral Court‟s List of Elected and Elected Substitute Political
Officials which includes the names of elected or indirectly elected political
officials;



the Federal Ministry of Transport‟s National Motor Vehicle Registration System
containing the names of persons with automobiles above a threshold value
manufactured after 2000;



the Federal Ministry of Social Security‟s Electronic Death Registration database;



the Federal Ministry of Social Security‟s National Social Security database
containing the names of persons receiving benefits from, or contributing to,
national social security; and



the Federal Ministry of Finance‟s Natural Persons Register Number or Voting
Registration (Título de Eleitor).

Previously, these cross-checks were carried out in audit activities by the Federal
Court of Accounts and irregularities were forwarded to the Federal Ministry of Social
Development and Fight Against Hunger. For example, the 2008 the Federal Court of
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Accounts‟ Evaluation of CadÚnico cross-tabulated CadÚnico data with other databases to
examine whether database internal control were sufficient to prevent fraud and error.
The Federal Ministry of Social Development and Fight Against Hunger would
subsequently require municipalities to review and clarify the irregularities. Information
was not available on the cross-checks of the CadÚnico conducted by Caixa.

Programme evaluations have been introduced to improve the local government
managerial capacity
In 2009, the Federal Ministry of Social Development and Fight Against Hunger
started a set of actions to diagnose potential management problems at the municipal level.
These actions are not linked to audit activities. Rather they focus on detecting and
preventing weaknesses in management control. The pilot programme in 2009 included
visits to 8 municipalities with 37 visits scheduled for 2010. Early evidence from these
visits shows that most problems are linked to errors and lack of knowledge of current
programme rules by municipal programme co-ordinators, municipal public managers and
social control councils. Meetings with these local authorities in order to detail their
responsibilities (such as the safekeeping of paper registries for a period of five years)
have been enough to solve most common problems. Lessons from these visits shape the
distance learning courses previously discussed.

The Federal Ministry of Social Development and Fight Against Hunger begun
to pilot operational risk management
The Federal Ministry of Social Development and Fight Against Hunger was one of
three organisations to participate in the 2006-07 pilot of risk management led by the
Office of the Comptroller General of the Union. The methodology was also piloted in the
Federal Ministries of Culture and Transport. These three federal ministries were selected
primarily because of the close working relationship of their special advisors on internal
control with the Office of the Comptroller General of the Union. The risk management
methodology was developed drawing upon the experience of other countries, including
Argentina and Mexico, and organisations from Brazil‟s private sector. Information on
how to develop the methodology was gathered by studying the risk management
methodologies of other countries and a series of seminars on the subject. Transparência
Brasil, a non-governmental organisation, partnered with Office of the Comptroller
General in the development of the methodology.
The pilot focused solely on public procurement of off-the-shelf goods and common
services procured using reverse auctions. Thus, it was a narrowly defined and did not
address more complex procurement modalities. Nor did the pilot test the external validity
of the methodology to assist in the management of operational risks associated with other
functions and areas of management. The methodology was comprised of three steps:
i) defining the variables influencing each business process; ii) mapping the decisions for
each process; iii) mapping the risks for each decision point. (The pilot methodology did
include two additional steps to identify and select areas at risk. The selection of
procurement reverse auctions by default removed these steps from the pilot.) For each
decision-making point, three series of questions are to be asked relating to: i) the
information used in or required for a decision; ii) the decision-making action; and iii) the
final decision (see Table C.8). Responses to the questions were coded 1 (yes) or 0 (no).
The higher the score, the lower the risk of exposure to corruption.
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Table C.8. Office of Comptroller General of the Union 2006 risk mapping methodology
Questions relating to information necessary for decision making
1. Is the information necessary for the decision defined in legislation or documented internal rules?
2. Is the information necessary for the decision built based on a methodology and specific criteria (e.g. assessment of prices for
purchase based on market or cost analysis)?
3. Is the information necessary for the decision supported by structured data collection (i.e. adequate sources or pre-defined
procedures and criteria are used)?
4. Is the information necessary for the decision consistent?
5. Do decision makers have all the information available at the moment of making the decision?
Questions relating to decision-making points
6. Do decision makers possess the necessary knowledge to make decisions in accordance with applicable legislation and
rules?
7. Are there organisations/units and mechanisms for the control and supervision of the decision?
8. Are there mechanisms allowing access by interested parties to the motivation and the content of the decision?
9. Is there a historical record of the decision kept within the authority and/or other institutions?
10. Is the decision accompanied by criteria permitting the consideration of interested parties or beneficiaries in the process?
11. Is the decision driven by the objective of ensuring the economic efficiency of the process?
12. Do citizens participate in the decision-making process?
i) Is there a public consultation regarding the adoption of the decision?
ii) Is the focus of the decision considered in the evaluation of the results of public consultations?
iii) Are the results of public consultations taken into account in the adoption of the decision?
13. Is there control over contact between the decision maker and the beneficiaries or interested parties?
14. Do similar processes come to a decision within one year?
15. Can the decision be reviewed by another executive authority (i.e. appeal)?
16. Is the decision adopted on the basis of available information?
Questions relating to decisions
17. Is there a historical account of the results of the decision?
18. Does the result of the decision contribute to the improvement of the next decision or the final result of the process?
19. Are the requirements for partial results spelled out in legislation or internal rules?
20. Is there visibility regarding the economic and social implications of the decision?
21. Are there indicators to evaluate the time required for the decision?
22. Is there a control mechanism regarding the list of beneficiaries and interested parties in past decision-making processes
(e.g. do they always get exemptions, etc.)?
23. Is there an evaluation of the final results of the process based on indicators or criteria measuring its effectiveness?

Source: Office of the Comptroller General of the Union.

The pilot did identify a number of risks related to the procurement of off-the-shelf
goods and common services. It also highlighted a number of challenges regarding the
application of pilot risk management methodology. Identified risks included the
breakdown of communication between officials responsible for preparing and conducting
the reverse auctions and those in charge of stock controls. Information on actions taken
by the Federal Ministry of Social Development and the Fight Against Hunger to mitigate
these risks was not available. Foremost among the challenges identified was that the
methodology was considered too academic in nature and focused on mapping decisionmaking processes rather than assessing actual risk and developing mitigating measures. In
response to the challenges associated with the application of the methodology a number
of adjustments have been made by the Office of the Comptroller General of the Union.
Since participating in the pilot in 2006-07, the Federal Ministry of Social
Development and Fight Against Hunger has not conducted any risk management
activities. This reflects, in part, the reliance of the Federal Ministry of Social
Development and Fight Against Hunger on the Office of the Comptroller General of the
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Union to develop risk management methodologies and tools. While the Office of the
Comptroller General of the Union has developed a second methodology, this has not been
formally disseminated to federal public organisations. At the time this case study was
written, information was not available regarding the roll-out of the second risk
management methodology.

The Federal Ministry of Social Development and Fight Against Hunger could
begin to introduce risk management policy, integrated with other governance,
planning and management processes
An operational risk management policy defines and communicates an organisation‟s
approach to risk, and provides high level guidance on how processes and procedures
integrate risk with the everyday activities of the organisation. An organisation‟s risk
management policy can also provide guidance to staff on the organisation‟s commitment
to: i) integrate operational risk management principles into existing procedures and
practices; ii) communicating the organisation‟s approach to managing operational risk;
iii) co-ordinating the interface between operational risk management, compliance and
assurance programmes within the organisation; iv) incorporating risk management
training into internal staff development programmes; and v) ensuring that internal review
and evaluation programmes consider operational risk management when developing
annual audit plans.
Key elements of an organisation‟s operational risk management policy are: i) the
objective and rationale for managing risk in the organisation; ii) clear links between the
operational risk management policy and the organisation‟s strategic and business plans;
iii) an outline of internal accountabilities for managing risk; iv) guidance on the
organisation‟s operational risk tolerance or appetite for risk; v) details of the support and
expertise available to help staff undertake effective operational risk management
practices; vi) a statement on how operational risk management performance will be
measured and reported; and vii) a commitment to the periodic review of the
organisation‟s operational risk management framework.
The successful integration of operational risk management with an organisation‟s
overarching governance, financial, assurance and compliance frameworks is reliant on
ensuring that the accountability and responsibility for risk management is clearly defined
both centrally within the organisation and within organisational divisions. Roles and
responsibilities for those charged with implementing the risk management function need
to be clearly articulated. At a central level, responsibility is needed to develop a whole-oforganisation understanding of risk and to implement supporting operational risk
management infrastructure (e.g. supporting information systems) for monitoring and
reporting on risks. While senior officials are ultimately accountable for risk management,
it is the responsibility of all managers and staff to manage risk. Responsibility for
managing specific policy, project and programme risks generally rests with individual
line managers across the organisation. In this regard, senior management must also play
an active role in creating a positive risk management culture within their organisation.

Additional risk management tools could be developed for Federal Ministry of
Social Development and Fight Against Hunger officials
An inventory of operational risks can serve as a starting point for identifying process
improvements and developing key risk indicators. Inventories can be established through
self-assessment involving public officials. In the case of the Family Grant Programme,
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this could include senior public manager, municipal programme co-ordinators and
members of the social control councils. These officials know best the operating
environment of the programme and its associated risks. Information necessary for
developing an inventory of operational risks can be collected using structured
questionnaires and/or (moderated) workshops. Information collected through selfassessment activities can be peer reviewed by senior and other public officials including
the special advisor on internal control and audit authorities to identify risks that may have
been deliberately omitted by officials. Structured questionnaires offer the advantage of
easy data recording, particularly given the large number of officials and dispersed
geographic location involved in the Federal Ministry of Social Development and Fight
Against Hunger programmes. Moderated workshops, however, can also contribute to
raising awareness about risks across different organisational units. In many cases, both
surveys and workshops are conducted together. Risk inventories are best updated
periodically but keeping in mind the costs (time and money) of conducting such an
exercise.
Business process maps can help to link information on macro-processes, activity
flows, risks and internal control as a means of improving integrity and cutting
administrative red tape. Sound documentation of business processes is a basic
requirement for a well-functioning process organisation. Process mapping also makes
establishing links between cause and effect possible and, due to the improvements it
triggers, in process management. Through the documentation of processes and the
identification of the organisational units involved in them, processes can be made more
transparent with improved effectiveness and efficiency. Furthermore, it is crucial not only
that the documentation exists, but that it is accessible to officials in as simple a format as
possible. Undocumented or poorly documented processes increase risks. Appropriate
process descriptions also help new officials become acquainted with their tasks. It is
recommendable to first define the processes that are especially critical with regard to
operational risks then to prioritise them. Where business process maps are not available,
they can sometimes be quickly sourced from internal audit, developed as part of audit and
inspection activities.
Key risk indicators make it possible to identify areas with elevated risks early on and
to take appropriate action. They allow trends to be identified and can serve as indicators
in early-warning systems, e.g. in combination with a traffic-light system (i.e. red, yellow
and green). Risk indicators are frequently defined specifically for a service area by
creating an inventory of operational risks and business process mapping. They can also
benefit from other sources such as performance against service delivery standards, reports
originating from citizens (e.g. ombudsman, media, etc.), internal audit findings and
administrative disciplinary procedures.

Internal audit within the Federal Ministry of Social Development and Fight
Against Hunger is centralised in the Secretariat of Federal Internal Control
Internal audit for Brazil‟s direct federal public administration is highly centralised
within the Secretariat of Federal Internal Control (see Table C.9). This centralisation,
which began in 2001, represents a deliberate policy shift, though its roots can be traced
back to the early 1990s. Previously, all organisations of the direct federal public
administration (i.e. federal ministries) had their own Secretariat of Internal Control
(Secretaria de Controle Interno). These secretariats were responsible for internal control,
and internal audit, of administrative units within their respective federal ministry and
agencies and foundations under the ministry‟s direct supervision. The policy shift
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regarding internal audit was driven by concern over the independence of the secretariats
of internal control from undue influence of high officials, as articulated by an audit report
by a 1992 Federal Court of Accounts audit. This triggered centralisation in the 1990s,
with the secretariats of internal control progressively losing significance as the Secretariat
of Federal Internal Control located within the Office of the Comptroller General of the
Union consolidated its influence. The secretariats of internal control within organisations
of the direct public administration were discontinued altogether in 2001.
Table C.9. Brazil’s models of internal audit within the direct federal public administration
Centralised
(under the Secretariat of Federal
Internal Control)
Agrarian Development
Agriculture
Cities
Communications
Culture
Development and Trade
Education
Environment
Finance
Fisheries
Justice
Labour and Employment
Mines and Energy
National Integration
Planning, Budget and Management
Science and Technology
Social Development and Fight Against
Hunger
Transport

Decentralised
(in federal ministries or functional
secretariats)
Post-2001 centralisation of internal audit
Secretariat of Federal Revenue

Collaborative
(i.e. Secretariat of Federal Internal
Control, Federal Court of Accounts)
Specific programmes (e.g. Family
Grant Programme)

Pre-2001 centralisation of internal audit
Office of the President
Defence
Foreign Affairs
Unified Health System (DENASUS)

Source: OECD.

Within the Secretariat of Federal Internal Control there is one division that
specifically focuses on the Federal Ministry of Social Development and Fight Against
Hunger. The Office of the Comptroller General of the Union considers that there are a
number of benefits from the centralisation of internal audit for organisations of the direct
federal public administration. These include: i) ensuring independence of audit work;
ii) standardisation and quality control of audit work; iii) promoting knowledge
management in the audit function; iv) contributing to the career development and
evolution of finance and control officials (i.e. auditors); and v) facilitating an integrated
approach for evaluating government programmes involving more than one federal
ministry. Moreover, the Office of the Comptroller General of the Union considers that
linking dedicated divisions to a specific federal ministry allows: i) better understanding of
federal programmes and activities specificities; ii) continuous monitoring of events that
have an impact on management; and iii) improved relations with federal public managers.

Performance audits of federal public organisations and random audits of subnational government’s delivery of federal programmes are an increasing focus
There are four main types of audit activities conducted by the Secretariat of Federal
Internal Control: i) programme audits; ii) financial audits; iii) random audits; and
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iv) investigative audits. Programme audits analyse financial, non-financial and
compliance activities, with particular attention to performance against the targets set in
the Pluri-Annual Plan and the Annual Budget Law. Public organisations are selected for
programme audits based on a risk model. Financial audits verify information provided by
federal public organisations as input into the external rendering of accounts. Public
organisations are selected for financial audits by the Federal Court of Accounts, with the
participation of the Secretariat of Federal Internal Control, based on materiality and
relevance. Random audits examine the implementation of federal programmes by subnational governments. Municipalities and states are selected by the national lottery
system, verifying financial and non-financial information, compliance and
effectiveness.26 Investigative audits are driven by concerns of compliance and integrity
raised in other audit activities and external requests. Such requests may come from the
Office of the President of the Republic, the Department of Federal Police, the Office of
the Federal Public Prosecutor, members of the National Congress, the Federal Court of
Accounts or citizens. Information on the number of audits concerning the Federal
Ministry of Social Development and Fight Against Hunger was not available.
Random audits are particularly relevant for the Family Grant Programme. The
creation of the random audit programme in 2003 constitutes a fundamental change in the
approach to auditing the implementation of federal programmes by municipal
governments that first began in 1995. The key differences between the random audit
programme with previous audit approaches relates to the selection of municipalities and
the focus of the audits. Since FY 2003, municipalities have been selected at random using
the national lottery system rather than a statistical method applied by the Secretariat of
Federal Internal Control. To ensure a fair and impartial selection, representatives of the
media, political parties and civil society are invited to attend the drawings of municipal
governments. Random audits cover the operations of municipalities in full, including their
management systems, rather than simply the execution of a single programme. Random
audits have since been applied to states, large municipalities and specific programmes in
2004, 2007 and 2008, respectively. Empirical evidence of the impact of the random audits
suggests that they have had an impact on the electoral performance of incumbent parties
and mayors.
In relation to the Family Grant Programme, random audits examine: i) selection of
beneficiary households and CadÚnico data (for a random sample of beneficiaries in each
municipality); ii) Caixa operations, including payment of the Family Grant to beneficiary
households; iii) processes to monitor and report compliance with education and health
conditionalities; and iv) general management and oversight of the programme, including
the functioning of social control councils. These audit reports and recommendations are
sent to the Federal Ministry of Social Development and Fight Against Hunger and the
municipality. Other federal authorities as deemed appropriate by the Secretariat of
Federal Internal Control.
The Secretariat of Federal Internal Control also conducts audits to ascertain and
quantify individual liability for damages and losses to the federal public administration.27
This is done through a special investigation of accounts (Tomada de especial contas). As
part of such an investigation, the Secretariat of Federal Internal Control issues an audit
report and certificate indicating any rules or regulations breached, identifying the official
responsible, and quantifying the damages and losses incurred. Between 2001 and 2010,
special investigations of accounts identified damages and losses to the state of
approximately BRL 4.6 billion (USD 2.8 billion; EUR 2.0 billion). Many of these
concerned the failure of federal public officials to render financial accounts or
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irregularities associated with the use of public funds by the federal public administration
and funds transferred to sub-national public organisations and private not-for-profit
organisations through administrative agreements. Information on the number of special
investigation of accounts concerning the Federal Ministry of Social Development and
Fight Against Hunger was not available.

The activities of the Secretariat of Federal Internal Control are complemented by
those of the Secretariat for Corruption Prevention and Strategic Information
The Secretariat for Corruption Prevention and Strategic Information (Secretaria de
Prevenção da Corrupção e Informações Estratégicas) like the Secretariat of Federal
Internal Control is located within the Office of the Comptroller General of the Union. It
manages the Public Spending Observatory (Observatório da Despesa Pública), tracking
government expenditure as a basis for identifying possible irregularities and misconduct.
Through the Public Spending Observatory, expenditure data is crossed with other
government databases as a means of identifying atypical situations that require further
examination. Possible irregularities are identified by running automatic “tracks” through
data on a daily basis, resulting in “orange” or “red” flags that are shared with managers of
the federal public organisations to which the data relates. Once a suspicious pattern has
been detected, it is loaded into the Online Analytical Processing tool for regular
monitoring. A number of working themes have been established within the Public
Spending Observatory, including public procurement, Federal Government Payment
Cards, per diem and travel allowances.

The Family Grant Programme is also supported by a dedicated oversight and
control network co-ordinating activities over various public authorities
In January 2005, an oversight and control network was established between the Office
of the Comptroller General of the Union, the Federal Court of Accounts and its
sub-national counterparts as well as the Office of the Federal Public Prosecutor and the
Offices of the State Public Prosecutor in Brazil‟s 26 states and the Federal District. This
internal audit model is “collaborative” in nature and aims to systemise and co-ordinate
control over the Family Grant Programme. The oversight and control network was
formalised through the signing of an agreements of co-operation between each of these
control organisations and the Federal Ministry of Social Development and Fight Against
Hunger. Previously, these federal public authorities worked separately, without coordination or exchanging information with the Federal Ministry of Social Development
and Fight Against Hunger. The activities of the control network are in addition to the
regular control activities of the respective organisations and are not designed to interfere
with their autonomy or responsibilities.
The Federal Court of Accounts conducts operational evaluations (avaliações de
natureza operacional) in 2004, 2006 and 2008 (see Box C.6). Operational evaluations are
conducted on a regular basis for a number of federal programmes since 1999 and are not
limited to the Family Grant Programme. Operational evaluations are conducted in three
phases: i) an initial audit; ii) periodic monitoring every six months over a two year period;
and iii) a follow up audit to re-evaluate programme implementation and assess the impact
of the initial audit. The Federal Court of Accounts collaborates closely with the Federal
Ministry of Social Development and Fight Against Hunger in planning these evaluations
to understand the programme operations, collect data and prepare fieldwork. The reports
of the operational evaluations are sent to programme officials for comments which are
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also incorporated into the report. In some cases the problems are already known but the
Federal Court of Accounts‟ evaluation increases the urgency of finding solutions.
The Offices of the Federal and State Public Prosecutors can initiate investigations
from reports sent by citizens, police investigations and media reports. Public prosecutors
may use municipal registries to investigate the evidence for irregularities. Public
prosecutors may also request registry lists from municipalities in order to verify the
quality and accuracy of targeting of the registry system or to detect potential
irregularities, such as, for instance, suspicions of politically motivated abuse in election
years. If consistent evidence is collected, the prosecutor can file claims before the
judiciary.
Based on the activities of the actors in the oversight and control network, the Federal
Ministry of Social Development and Fight Against Hunger formulates a plan for
implementing the various recommendations. Programme managers are held accountable
for acting upon the findings and recommendations of internal and external audits.

Internal audit activities are subject to various levels of evaluation to address
issues of quality and impact
All internal audits conducted by the Secretariat of Federal Internal Control are subject
to three levels of quality control: first, by the co-ordinator of the audit team; second,
by the supervisor of the audit team (typically the official in charge of a regional office or
a division in the central unit); and third, by the central division that requested the audit or
inspection work. Reviews focus on a variety of issues, such as the formal aspects of the
report, consistency of the audit findings (i.e. are the findings supported by adequate
evidence?), appropriateness of the recommendations (i.e. are they appropriate and
feasible?) and the verification of audit documentation. Co-ordinators of the audit team
must also complete an assessment on the participation of their audit team as input into
professional development. The assessment takes into account the professional conduct of
auditors such as organisation and compliance with professional confidentiality standards.
Besides the regular reviews, inspections of compliance are carried out by the
Secretariat of Federal Internal Control Department of Planning and Co-ordination to
evaluate internal audit activities. These inspections focus on audit planning, quality of
audit reports and the role of team co-ordinators and supervisors.
In 2009, the CadÚnico Audit Monitoring database (Sistema de Monitoramento de
Auditorias do CadÚnico) was launched to enable municipalities to supplement and
update household information identified in audits performed by the Federal Court of
Accounts. All of these cases are entered in the CadÚnico Audit Monitoring database.
Municipal managers are tasked with conducting visits to beneficiaries to collect and
verify household members‟ personal information and with administering supplementary
questionnaires provided through the system. The data collected by municipalities and the
documentation generated in the related investigations are made available to the Federal
Court of Accounts for the purpose of following up the recommendations of the respective
audit teams.
Since the end of 2008, the Federal Ministry of Social Development and Fight Against
Hunger Special Advisor on Internal Control has been obliged to meet three times per year
with the Secretariat of Federal Internal Control (typically January, March-June and
October). These meetings help the Secretariat of Federal Internal Control to monitor the
implementation of the Permanent Plan of Measures. Information on progress in
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addressing recommendations is entered into an internal database to support the activities
of the Secretariat of Federal Internal Control. Recommendations may be given one of the
following statuses: i) fulfilled; ii) revised; iii) postponed at the request of the public
manager; iv) reiterated, recommendation only partially implemented; v) reiterated,
recommendation refused by the public manager but not accepted by the Secretariat of
Federal Internal Control; and vi) refusal of the recommendation accepted by the
Secretariat of Federal Internal Control. The Permanent Plan of Measures does not include
audit recommendations from the Federal Court of Accounts.
The Secretariat of Federal Internal Control is currently developing a web-based
monitoring system – “Monitor-web” – to support the effective monitoring of internal
audit recommendations. The software is intended to allow managers to more easily
implement, and internal audit authorities (including decentralised and network internal
audit) to monitor, internal audit recommendations. It is expected that Monitor-web will
also reduce the paperwork necessary for public managers to comply with internal audit
recommendations, allowing public managers to respond to recommendations and register
their “action plans” online. The Monitor-web system will replace the manual monitoring
of internal audit recommendations.

Performance indicators relating to internal audit in Brazil are limited to
quantitative targets and evaluated on a semi-annual basis
OECD member countries are moving forward in the development of performance
indicators for internal audit. Such analyses can be used for continually improving
programmes in business re-engineering. Drawing on these measures allows for structured
practitioner dialogue to improve effectiveness and efficiency in government operations.
Yet the measurement of these dimensions – particularly outputs (i.e. the final products of
public organisations) and outcomes (i.e. the desired results from delivering outputs) –
is frequently crude or simply missing. While the arguments for measuring government
operations are very strong, there are also risks. For example, measurement can divert
scarce political, managerial and practitioner resources. Equally important, these measures
only represent one contribution to managerial decision making and their designers must
consider how to prevent gaming or unintended perverse outcomes from being stimulated
by the presence of measurement. Discussions and initiatives on the measurement of
internal audit outputs and outcomes are being undertaken by the Office of the
Comptroller General of the Union.
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Box C.6. Federal Court of Accounts’ operational evaluations of the
Family Grant Programme
The Federal Court of Accounts has carried out three operational evaluations of the Family
Grant Programme in 2004, 2006 and 2008. These evaluations are in addition to the regular audit
activities of the Federal Court of Accounts. The details of these evaluations as well as the main
findings are briefly summarised below.
Evaluation of Family Grant conditionalities, direct social control and programme cards
(2004)
The first operational evaluation took place between May and June 2004, soon after the
enactment of Federal Law no. 10 835/2004 merging four government conditional cash-transfer
schemes to create the Family Grant Programme. This audit derived from Federal Court of
Accounts Decision (Acórdão) no. 1 046/2003 concerning the Zero Hunger Initiative and the four
pre-Family Grant Programmes.
This evaluation focused on two key aspects of the Family Grant Programme: i) the extent to
which mechanisms for monitoring programme conditionalities (e.g. participation in educational
programmes, following vaccination schedules, etc.) and direct social control supported the
achievement of programme goals; and ii) the distribution of programme cards to beneficiary
households.
The evaluation was based on a series of interviews with programme co-ordinators officials at
federal, state and municipal levels, the officials in charge of CadÚnico, school principals, heads
of municipal health secretariats, members of social control councils and beneficiaries. The
evaluation was based on 20 municipalities, five municipalities in four states (Bahia, Goiás, Minas
Gerais and Rio Grande do Sul).
The evaluation found that:



An absence of mechanisms to monitor compliance with programme conditionalities. In
fact, the mechanisms for monitoring education conditionalities under the pre-Family
Grant Programmes were dismantled and not replaced. In addition, municipal
managers, school principals, heads of health units and beneficiaries had little
information on the functioning of the programme.



Significant challenges face direct social control of the programme. The evaluation
found that the regulation requiring municipalities to establish a social control council
was only adopted in September 2004. Moreover, it found that the information
campaign put in place by the federal government was not effective in informing
citizens about the selection criteria and the existence of conditionalities.



The programme cards used to receive the Family Grant presented some integrity risks.
In particular, the use of only the first six digits of beneficiaries‟ social identification
number (número de identificação social) increased the risk of third-party abuse. The
audit mentioned some examples of abuse that took place in certain municipalities.

Federal Court of Accounts Decision no. 1 496/2004 listed a number of determinations and
recommendations to address the above deficiencies. These included i) the adoption of regulations
creating system to monitor programme conditionalities; ii) the implementation of a
communication campaigns targeting programme co-ordinators and beneficiaries; and iii) changes
in the distribution of programme cards.
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Box C.6. Federal Court of Accounts’ operational evaluations of the
Family Grant Programme (cont’d)
Moreover, it required the Federal Ministry of Social Development and Fight Against Hunger
to develop produce a plan to measure programme performance. These indicators had already
been developed during a workshop involving Federal Court of Account and Federal Ministry of
Social Development and Fight Against Hunger officials and were included in the decision.
The Federal Court of Accounts reviewed the implementation of these recommendations in
April 2005 (less than a year after the initial decision). Of the 22 recommendations contained in
Federal Court of Accounts Decision no. 1 496/2004, however, only 4 had been fully
implemented; the majority were still being implemented.
More specifically, the evaluation found that i) regulations had been adopted to guide the
monitoring of programme conditionalities, but no rules had been adopted concerning sanctions
for non-compliance; ii) regulations had been adopted guiding the social control councils, but
many of their operational aspects were not satisfactorily addressed; iii) some of the performance
indicators were operational but many still required the collection of relevant data.
Between the first and the second monitoring, the Federal Court of Accounts found continued
efforts to improve the monitoring of conditionalities and direct social control; noting that
municipal programme co-ordinators were focused on directing benefits to the poorest families.
Based on the second Monitoring Report, the Federal Court of Accounts ended its monitoring of
Decision no. 1 496/2004, considering the implementation of its determinations as complete.

Evaluation of programme expansion (2006)
Between October and November 2006, the Federal Court of Accounts carried out a second
evaluation of the Family Grant Programme. The evaluation originated from an audit by the Mato
Grosso State Court of Accounts which detected an abnormal increase in the number of
programme beneficiaries between May and June 2006, immediately before the 2006 national
elections. The audit focused on: i) the expansion of the programme between 2004 and 2006;
ii) whether there were irregularities in the qualifications of households into the programme
between May and June 2006; and iii) whether the programme was being used for electoral
purposes. The evaluation was largely based on cross-tabulation of programme beneficiary
household data with CadÚnico and the Superior Electoral Tribunal database.
The evaluation found that:



The annual targets for the expansion of the programme between 2004 and 2006, as
stated at the Pluri-Annual Plan, were achieved; although wide variation in achieving
the targets were detected across municipalities and states.



There was an irregular increase in number of households receiving the Family Grant
between May and June 2006 (immediately before the electoral period). However, this
increase was attributed to the Federal Ministry of Social Development and Fight
Against Hunger decision not to grant the Family Grant from July (during the 2006
electoral period). This decision resulted in efforts to increase the households receiving
the Family Grant in May and June to ensure that programme targets were achieved.



There was no evidence that the increase in the number of households receiving the
Family Grant was attributable to a bias towards a specific political party at the national
level. Similarly, there was no evidence of any violations of budgetary rules that may
suggest the misuse of the programme for electoral purposes. The report did, however,
not exclude the possibility that the programme was used for political reasons at the
local level but noted that such allegations should be evaluated separately.
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Box C.6. Federal Court of Accounts’ implementation evaluations of the
Family Grant Programme (cont’d)
The evaluation concluded that the operational activities of the programme should establish
better pre-defined criteria for granting benefits. It recommended the Federal Ministry of Social
Development and Fight Against Hunger adopt regulations to discipline the operational activities
of the programme, with a special emphasis on the selection phase.
Evaluation of CadÚnico (2008)
In 2008, the Federal Court of Accounts carried out a third evaluation of the programme
focusing on the management of CadÚnico. The Federal Court of Accounts by cross-tabulating
the CadÚnico data with other systems and databases to examine whether database internal
control were sufficient to prevent fraud and error.
Based on a survey of municipal users, the evaluation showed that only 49% of users declared
being satisfied with the service provided by Caixa, while 51% responded positively when asked
about the Federal Ministry of Social Development and Fight Against Hunger‟s management of
CadÚnico.
The evaluation found that:



There was some evidence that households under-declared their income at the time of
registration with the programme;



More than 100 000 households registered in CadÚnico owned a car;



Nearly 300 000 dead individuals were registered in CadÚnico as programme
beneficiaries; and



Nearly 600 elected politicians were registered in CadÚnico as programme
beneficiaries.

Overall, however, the Federal Court of Accounts found that Caixa and the Federal Ministry
of Social Development and Fight Against Hunger were making continuous efforts to identify and
prevent fraud and errors in CadÚnico and to improve the system.
Based on the above findings, Federal Court of Accounts Decision no. 906/2009 adopted a
number of determinations and recommendations aimed at improving CadÚnico through
including new functionalities in the system, training users, updating the system to bring it into
compliance with existing legislation, or investigating possible fraud. The Federal Court of
Accounts estimated that the benefits of the above the federal government‟s annual budget would
be approximately BRL 320 million.

Embedding high standards of conduct
Standards of conduct are recognised as essential for guiding the behaviour of public
officials in line with the public purpose of the organisation in which they work.
The “OECD Principles for Improving Ethical Conduct in the Public Service”
acknowledge the critical role of, and provide guidance for decision makers and public
managers to achieve, high standards of conduct (OECD, 1998). In recognition of the
emerging risks at the interface of the public and private sectors, OECD member countries
have since adopted “Guidelines for Managing Conflict of Interest in the Public Service”
(OECD, 2003). Moreover, standards of conduct are considered a key component of sound
internal control and efforts to fight against corruption. The International Organisation of
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Supreme Audit Institutions, for example, has revised its “Guidelines for Internal Control
Standards for the Public Sector” to include ethics management (INTOSAI, 2004). The
inclusion was justified because of the importance of standards of conduct for the
prevention and detection of fraud and corruption. Standards of conduct are also
articulated in international conventions against corruption such as the United Nations
Convention Against Corruption and the Inter-American Convention Against Corruption.28
Defining standards of conduct and creating administrative structures for their
effective implementation are recognised as pre-conditions for effectively guiding
standards of conduct among public officials. A concise, well-publicised statement of
principles and standards, i.e. a code of conduct, can provide easily interpretable guidance
for public officials to apply in their daily activities. It can also make it easier for public
officials to identify conduct that breaches these standards as a basis for reporting it to the
appropriate authority. Subsequently embedding high standards of conduct, however,
requires: i) developing and regularly reviewing practices and procedures influencing
standards of conduct; ii) promoting government action to maintain high standards of
conduct and to address risks; iii) incorporating ethical dimensions into management
frameworks to ensure that practices are consistent with the public administration‟s values;
and iv) assessing the effects of public management reforms on standards of conduct.

Federal Ministry of Social Development and Fight Against Hunger officials fall
under the same standards of conduct as other federal public officials in Brazil
Standards of conduct for Brazil‟s federal public officials are articulated in a
combination of primary and secondary legislation. Core among these are the Code of
Conduct for the Federal Public Administration (Federal Law no. 8 027/1990), Federal
Law no. 8 112/1990 regarding the Public Administration and the Code of Professional
Ethics for Public Officials in the Federal Administration (Federal Decree no. 1 171/1994).
This legislation defines the obligations and duties of public officials and detailed
sanctions for ethical breaches and administrative misconduct.29 Together, these translate
the principles of the public service as promulgated in the 1988 Federal Constitution into
standards for public officials to follow in their daily activities. These principles are
legality, morality (i.e. ethics), impartiality, effectiveness and publicity (i.e. transparency).
In many respects, Brazil‟s principles of public service are similar to those of OECD
member countries and widely considered as the basis for establishing a cleaner public
administration and for building trust in government.
In addition, Federal Law no. 8 429/1992 defines what constitutes administrative
misconduct by public officials. For example, public officials are prohibited from, among
other actions: i) accepting, either for oneself or someone else, money, personal or real
property, or any kind of direct or indirect economic advantage, in the form of a
commission, gratuity or gift from any party that has a direct or indirect interest that can be
accomplished or furthered with an act or omission by the public official; ii) accepting any
employment or commission or engaging in consulting or advisory work for any natural
person or legal entity that has an interest that can be achieved or furthered by an act or
omission committed in the performance of a public official‟s functions; iii) accepting any
economic advantages in exchange for arranging the use or investment of any public
funds; iv) revealing or allowing any third party to gain access to information regarding
any political or economic measure that can affect the price of a commodity, good or
service, before that measure is officially announced.
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A separate code of conduct focuses on high, but not senior, officials within the
federal public administration
The Code of Conduct for High Officials in the Federal Public Administration applies
to the President and Vice-President of the Republic, federal ministers, executive
secretaries, secretaries and other level 6 supervisory and management officials (direção e
assessoramento superiores). The rationale for a separate code for high officials reflects a
number of factors including: i) the position of these officials at the
political-administrative interface and their authority as decision makers; ii) the heightened
risks of conflicts between these officials‟ public and private interests, especially in cases
where these officials were appointed from outside the public administration; and iii) the
leadership role and visibility of these officials to other public officials and citizens more
generally. Information on the number of high public officials (i.e. federal ministers,
executive secretaries, secretaries and other level 6 supervisory and management officials)
within the Federal Ministry of Social Development and Fight Against Hunger was not
available. There are a total of 438 officials under the Code of Conduct for High Officials
in the Federal Public Administration.
The Code of Conduct for High Officials in the Federal Public Administration does
not, however, specifically address a unique characteristic of the federal public
administration‟s human resource management system: namely the role of supervisory and
management officials. As discussed in the 2010 OECD Review of Human Resource
Management in Government of Brazil, these officials fulfil many of the decision-making
and management functions within federal public organisations. The appointment, and
removal, of these officials is made directly by the President of the Republic and federal
ministers. Moreover, supervisory and management positions may be recruited externally
from the federal government. In comparison, other federal public officials cannot be
recruited externally. There is no ceiling on the number of persons who may be recruited
externally at the most senior levels of the supervisory and management positions (i.e.
levels 5 through 6). Limits, however, do exist for middle and lower level supervisory and
management positions: 75% of junior supervisory and management positions (i.e. levels 1
through 3) and 50% of those in middle supervisory and management positions (i.e. level
4) must be filled by career public officials, retired public officials or employees of stateowned enterprises (OECD, 2010b).30
Only level 6 supervisory and management officials are, however, guided by the Code
of Conduct for High Officials in the Federal Public Administration. Levels 4 through 6
supervisory and management officials, which correspond to senior public officials in
OECD member countries, are regulated by the same code of conduct as career public
officials: the Code of Professional Ethics for Public Officials in the Federal
Administration (Federal Decree no. 1 171/1994). There is, thus, no distinction between
the risks associated with the decision-making powers of many of these officials or the fact
that they may be recruited externally from the private and not-for-profit sectors.
Information on the number of level 5 and level 4 supervisory and management officials
within the Federal Ministry of Social Development and Fight Against Hunger was not
available.

Brazil’s legal framework establishes sanctions for ethical breaches and
administrative misconduct, including illicit enrichment
Sanctions for ethical breaches and administrative misconduct include written
warnings, suspension for up to 90 days, dismissal and possible forfeiture of retirement
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benefits. Violations of the Code of Conduct, absenteeism and refusing to perform duties
are subject to a written warning. In the case of recurring violations of the Code of
Conduct or more serious misconduct such as engaging in activities incompatible with
one‟s public office or function, a suspension of up to 90 days applies. During the
suspension period, remuneration to the public official is automatically forfeited.31 Written
warnings and suspension remain in a public official‟s personnel file for three and five
years respectively. More serious forms of administrative misconduct, such as using one‟s
public office or function for any direct or indirect advantages, expressing grievous
insubordination on the job and irregular expenditure of public funds and corruption may
result in dismissal. Dismissal may also prohibit an individual from employment within
the federal public administration for a period of five years or more. Thereafter, the
employment of an individual previously dismissed from office may only take place after
all losses to the national treasury have been paid in full.
In addition to administrative sanctions, acts of misconduct by federal public officials
are subject to criminal and civil sanctions. Administrative, criminal and civil penalties
may be cumulatively levied independently of one another. The Criminal Code outlines
penalties for embezzlement, misuse of public funds, facilitation of smuggling and
embezzlement, malfeasance, dereliction of duty and breach of confidentiality, including
in public procurement. These penalties range from 1 month for the misuse of public funds
to 12 years for passive bribery, entering false data into government information systems
and embezzlement.

Efforts in recent years have sought to clarify and maintain the relevance of
existing standards across the public administration
The continual modernisation of Brazil‟s federal public administration has given rise
to new forms of potential vulnerabilities and conflicts of interest for public officials.
The need to clarify questions concerning the interpretation of standards of conduct in
Brazil has been achieved, in part, through the activities of the Public Ethics Commission.
The commission issues binding resolutions and guidance notes to support the
implementation of the Code of Conduct for High Officials in the Federal Public
Administration. Topics covered by the commission‟s recommendations include
participation in external activities, the receipt of gifts and measures to prevent conflicts of
interest. While these resolutions focus in particular on the activities of high officials, they
indirectly serve as guidance for all officials.
A bill regulating conflict of interest and the use of privileged information, including
in post-public employment contexts, is currently under discussion in the National
Congress. Originally proposed by the Office of the Comptroller General of the Union, the
federal executive advocates the bill as necessary for enhancing integrity and bringing
Brazil in line with international standards. Bill no. 7 528/2006, as it was drafted at the
time this case study was written, defines a conflict of interest as a situation that is
generated by the diverging stakes between the private and public sectors that might
compromise the public interest and performance of public functions. It defines privileged
information as information that entails a high level of secrecy or information that is
relevant to the decision-making processes in the federal public administration that may
have economic or financial repercussions.
If passed in its current form, Bill no. 7 528/2006 would bring about three main
changes to existing rules for high officials and those in working in regulatory agencies.
First, it would broaden the application of conflict of interest rules to include level 5
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supervisory and management officials and other officials holding positions with access to
privileged information. Second, it would broaden the scope of application of conflict-ofinterest rules according to responsibilities instead of grade, i.e. it would include a lower
level official acting on behalf of a higher level official. Third, it would extend the
cooling-off period to one year following the departure of regulated officials from office in
order to avoid the possibility of a post-employment conflict of interest. Current rules in
Brazil only establish a four-month cooling-off period compared with between one and
two years in OECD member countries (OECD, 2010b).

Box C.7. Examples of Public Ethics Commission recommendations: participation
in external activities, receipt of gifts and managing conflicts of interest
The Public Ethics Commission issues binding recommendations concerning the
interpretation of the Code of Conduct for High Officials in the Federal Public Administration.
For example:
On participation in external activities: Resolution no. 2/2000 guides high public officials
on participating in external activities such as seminars, conferences and lectures both in Brazil
and abroad, particularly when the payment of travel, accommodation, meals and registration fees
is not borne by the federal public administration. As a general rule, high public officials may not
accept payment or reimbursement of travel and accommodation expenses incurred by an
individual, organisation or association that maintains a business relationship with the federal
public organisation in which the official is employed. Exceptions exist when the event is
organised: i) as part of a prior contractual obligation with the official‟s public organisation;
ii) by an international organisation of which Brazil is a member; or iii) by a foreign government,
academic, scientific or cultural institution. High public officials may, however, accept discounts
provided that it does not constitute a personal benefit. The resolution states that, when attending
in a personal capacity, expenses may be borne by the sponsoring organisation provided that the
official makes information on the conditions of their participation publicly available, including
the amount received or borne by the sponsoring organisation, if any, as well as a statement that
the sponsoring organisation is not interested in individual or collective decisions that can be
taken by the official. Participation in an external activity in a personal capacity may not,
however, be undertaken to the detriment of an official‟s public duties.
On the receipt of gifts: Resolution no. 3/2000 guides high public officials on the receipt of
gifts. As a general principle, high public officials are prohibited from accepting gifts of any
value from an individual, organisation or association (or third-party representative) that: i) is
subject to regulatory jurisdiction of the public organisation to which the official belongs; ii) has
a personal, professional or business interest in the public organisation‟s decisions; or
iii) maintains a business relationship with the public official or the organisation to which the
public official belongs. Exceptions exist when a gift: i) is made out of kinship or friendship
provided that the cost is borne by the individual making the gift and not another person,
organisation or association; ii) is made by a foreign official where there is reciprocity protocol or
reason of diplomatic engagement; iii) has no commercial value and as a courtesy as long as it
does not exceed BRL 100 (USD 60; EUR 43) in value; iv) is a general giveaway whose
distribution is not more than once every 12 months; and v) includes prizes, money or goods
granted to the public official by an academic, scientific or cultural organisation in recognition of
the official‟s intellectual contributions; awards granted on competitive grounds for academic,
scientific, technological or cultural work; and scholarships for professional development,
provided that the sponsoring organisation has no interest in decisions taken by the official. In the
event that refusal or immediate return of a gift is not feasible, high public officials must either
hand over the gift to the National Institute for Historical and Artistic Heritage in the case of
historical, cultural or artistic value or donate the gift to a charity or a philanthropic organisation
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recognised by the federal government.

Box C.7. Examples of Public Ethics Commission recommendations: participation
in external activities, receipt of gifts and managing conflicts of interest (cont’d)
On managing conflicts of interest: Resolution no. 8/2003 guides high public officials in
managing potential conflicts of interest, both in terms of assets and activities (e.g. volunteer
work in not-for-profit organisations). It outlines the general actions that may be taken, noting
that the Public Ethics Commission should be informed by high public officials and will issue an
opinion with regards to the adequacy of the measures adopted. General actions include disposing
of property and assets that may give rise to a conflict of interest, transferring the administration
of the assets that may create a potential conflict of interest to a blind trust or giving up any
activities or licenses for the period in which a conflict may arise. In the case of possible specific
and temporary conflicts, officials should notify their superior or other members of the advisory
body to which they belong, refraining from voting or participating in any discussions on the
subject until the potential conflict ceases.
Notes: 1. Conversion has been done using the exchange rate from 8/10/2010, BRL 1.0000 = USD 0.5979;
BRL 1.000 = EUR 0.4294.
Source: Adapted from Public Ethics Commission Resolutions no. 2/2000, 3/2000 and 8/2003.

As standards of conduct are renewed, attention could further focus on
understanding and analysing emerging risks facing public officials
Beyond these efforts of the Public Ethics Commission and the Office of the
Comptroller General of the Union, few public organisations have sought to clarify and
renew the relevance of their own standards of conducts. For example, a 2010 Public
Ethics Commission survey indicated that only 44% of all federal public organisations
perceived their routines for identifying areas, processes or functions susceptible to
misconduct as satisfactory or above satisfactory. Information was not available on the
Federal Ministry of Social Development and Fight Against Hunger. There are two caveats
to this survey, however. First, there are no formal guidelines or good practice notes issued
by the Public Ethics Commission or the Office of the Comptroller General of the Union,
as to what constitutes a routine or how these organisations could identify areas, processes
or functions susceptible to misconduct. Second, the survey was completed by public
organisations themselves and has not been independently verified by either the Public
Ethics Commission or another federal public authority.

The Federal Ministry of Social Development and Fight Against Hunger has
created units to guide and enforce standards of conduct
The Federal Ministry of Social Development and Fight Against Hunger established an
Ethics Committee in 2004. All federal public organisations, both within the direct and
indirect public administration, are obliged under Federal Decree no. 1 171/1992 to
establish an ethics committee. These committees provide guidance and advice to public
officials on standards of conduct and ethical dilemmas in their interaction with citizens
and management of public resources. Committees may also launch an investigation,
ex officio and upon submission of a well-founded report, into breaches of the code of
conduct. Submissions may be made by any citizen, public official or legal person under
private law or business association. Where the committee considers that the activities of a
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public official also constitutes a breach of administrative, civil or criminal law, a copy of
the case files is shared with the Inspectorate General of Administrative Discipline, the
Office of the Federal Public Prosecutor or the Department of Federal Police respectively.
The legal advisory units within the Federal Ministry of Social Development and Fight
Against Hunger can assist the committee if it has doubts over whether a well-founded
report constitutes more than an ethical breach.
Ethics committees are required to have three members and three deputies chosen from
among permanent public officials and appointed by the head of the respective public
organisation. Members are meant to be appointed for a staggered term of three years, with
the possibility of extension for one additional three-year term and presided by the longest
serving member. Restrictions exist on who can occupy a position on an ethics committee.
For example, the head or an executive secretary of a public organisation cannot be a
member of an ethics committee. Members are required to meet at least once a month and
extraordinarily at the initiative of the president, members or executive secretary of the
committee. Deliberations of the committee are taken to be by majority vote of its
members. Committees may also appoint local representatives to assist in disseminating
and communicating its work. It is the responsibility of the head of the public organisation
to ensure adequate working conditions for the committee to fulfil its function, including
the exercise of the committee members‟ duties.
Information was not available on the effective functioning of the Federal Ministry of
Social Development and Fight Against Hunger ethics committee. Surveys by the Office
of the Comptroller General of the Union and Public Ethics Commission have in the past
found that not all ethics committees comply with the minimum statutory requirements of
Federal Decree no. 1 171/1992. For example, a 2008 Office of the Comptroller General of
the Union survey of 206 federal administrative units found that only 151 (73%) had
established an ethics committee. Moreover, of these 151 ethics committees, only 115
(76%) had 3 permanent members and 3 substitute members. Only 92 (61%) had members
participate in capacity building activities related to their committee responsibilities. A
2010 Public Ethics Commission survey indicated that only 81% of federal public
organisations perceived their ethics committee complied with the requirements of Federal
Decree no. 1 171/1994. As mentioned previously, the 2008 survey was completed by
public organisations themselves and responses were not been independently verified by
the Public Ethics Commission or another federal public authority. In addition, difference
between the design of the 2008 and 2010 surveys make it difficult to assess whether there
have been improvements in compliance with Federal Decree no. 1 171/1994
The Federal Ministry of Social Development and Fight Against Hunger established an
Inspectorate of Administrative Discipline in May 2010. At the end of 2010 there were 32
inspectorates of administrative discipline in federal public organisations, 7 were in
process of being established and a further 23 were planned. These inspectorates are
responsible for conducting impartial administrative investigations and disciplinary
proceedings maintaining an updated register of the progress and outcome of
investigations and disciplinary proceedings and sharing consolidated data with the
Inspectorate General of Administrative Discipline. Information was not available on the
appointment process and reporting lines of the Federal Ministry of Social Development
and Fight Against Hunger Inspectorate of Administrative Discipline. Nor was information
available regarding the resourcing of the Federal Ministry of Social Development and
Fight Against Hunger Inspectorate of Administrative Discipline or plans to ensure its
effective functioning.
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The activities of the Federal Ministry of Social Development and Fight Against
Hunger ethics committee are guided by the central integrity authorities
The Public Ethics Commission is the central unit of the Ethics Management System
of the Federal Public Administration. Formalised in 2007, by Federal Decree no. 6 029,
the commission co-ordinates, evaluates and supervises the activities of all ethics
committees within federal public organisations. In order to build the capacity of the ethics
committees within individual federal public organisations, the Public Ethics Commission
conducts training activities for about 500 public officials every year. The training syllabus
provides a conceptual overview of ethics and the Ethics Management System of the
Federal Public Administration to enable high officials to lead by example and ethics
committee members to adopt standardised procedures. Information was not available on
how many members of the Federal Ministry of Social Development and Fight Against
Hunger Ethics Committee have received training regarding their functions and
responsibilities.
The Office of the Inspector General of Administrative Discipline (CorregedoriaGeral da União) is the central unit of the Administrative Disciplinary System of the
Federal Public Administration (Sistema de Correição do Poder Executivo Federal).
Launched in June 2005, this system aims to promote integrity by proposing measures to:
i) harmonise of administrative discipline within the federal public administration;
ii) integrate administrative discipline with internal control and audit activities; and
iii) standardise and improve administrative disciplinary procedures (i.e. investigation and
sanctioning). The system is supported by the Co-ordinating Commission for
Administrative Discipline, an advisory body to the Administrative Disciplinary System of
the Federal Public Administration. In addition to the Inspector General of Administrative
Discipline, the commission‟s membership includes the Executive Secretary of the Office
of the Comptroller General of the Union, the Inspector General, three Deputy Inspector
Generals and representatives of inspectorates from federal public organisations. The
Federal Ministry of Social Development and Fight Against Hunger Inspectorate of
Administrative Discipline is not represented on the commission.
As part of its activities, the Office of the Inspectorate General of Administrative
Discipline has established mechanisms for integrating data on investigations and
sanctions into administrative misconduct. The Inspectorate General has issued a
Correctional Inspection Manual (Manual de Inspeção Correctional) and published
hypothetical case studies and a full text of opinions issued by the Attorney General of the
Union (Advocacia-Geral da União) relating to administrative discipline. It also conducts
a training programme for officials working in inspectorates within federal public
organisations and those involved in conducting administrative investigations. The
programme was conducted in partnership with the National School of Finance
Administration. Within this partnership, the inspectorate general develops the curriculum
and provides instructors and the National School of Financial Administration provides all
the logistical support. The inspectorate general is also developing a distance learning
programme. No data was available on the number of Federal Ministry of Social
Development and Fight Against Hunger Inspectorate of Administrative Discipline
officials that had participated in this training.
The Office of the Inspector General of Administrative Discipline may also initiate or
intervene in administrative investigations and administrative disciplinary procedures
when it considers a specific case to be too complex or questions the independence of an
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inspectorate. It may also investigate the failure of public organisations to establish an
investigation or disciplinary procedure.

Procedures to investigate possible ethical breaches and administrative
misconduct have been designed to guarantee an official’s right of defence
Federal Decree no. 6 029/2008 establishing the Ethics Management System of the
Federal Public Administration defines the general procedures for investigating a possible
ethical breach by a federal public official. Public Ethics Commission Resolution
no. 10/2010 provides additional guidance. Figure C.7 provides a summary of this
procedure. During a preliminary investigation the Public Ethics Commission/ethics
committee may offer a public official with the opportunity to recognise their own ethical
breach. In such cases, an Agreement for Professional Conduct (ACPP) is formulated
between the official and the Public Ethics Commission/an ethics committee highlighting
the ethics breach and actions to be taken by the official to prevent a recurrence of the
same ethical breach. The agreement also establishes a probationary period of two years
after which, if the public official follows the terms of the agreement, the case is closed.
If an official does not accept an ACPP, or where the Public Ethics Commission/an ethics
committee considers it inappropriate to offer one, a full investigation is launched.
Information on the number of ACPPs issued within the Federal Ministry of Social
Development and Fight Against Hunger was not available.
Figure C.7. General procedure for investigating possible ethical breaches
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In guiding a full investigation, Federal Decree no. 6 029/2008 and Public Ethics
Commission Resolution no. 10/2010 establish that the Public Ethics Commission/an
ethics committee must perform investigations in a timely, independent and impartial
manner. The Public Ethics Commission/an ethics committee must notify an official under
investigation, give the official the opportunity to present a written defence, to list up to
four witnesses and to provide any supporting evidence within ten days. A ten-day
extension may be granted to the official under investigation when considered necessary
by the Public Ethics Commission/an ethics committee. Further, Public Ethics
Commission/ethics committee members are obliged to take necessary actions to protect
both the reputation of the official under investigation and the identity of the reporting
person during the investigation. Upon completing an investigation and issuance of
sanctions, case files are no longer deemed confidential. As the files include documents
covered by legal confidentiality, access to the documents is restricted to individuals with
the minimum required legal by the public organisation originally charged with their
custody.
Federal Law no. 8 112/1990 defines the general procedure for investigating possible
administrative misconduct by a federal public official. Figure C.8 provides a summary of
this procedure. In general, the admissibility of initial information is contingent on a
precise indication of the alleged irregularity connected to the performance of the public
office. If the report includes sufficient information, the inspectorate opens a preliminary
investigation or an administrative disciplinary proceeding, in accordance with the specific
case. In the absence of sufficient evidence to open an investigation, the information is
filed. In all cases, the documentation submitted remains confidential and the identities of
the reporting person and the official are to be protected. Investigations into possible
administrative misconduct are subject to a statute of limitations of: i) 180 days for
disciplinary action with maximum sanction of written warning; ii) 2 years for suspension
of up to 90 days; and iii) 5 years for dismissal. This does not include the statute of
limitations for criminal investigations that are regulated by the Criminal Code.
Investigations into possible administrative misconduct are conducted by a committee
composed of three public officials. The chair of the committee must be of equal or higher
grade, or have an equal or higher level of education, than the official under investigation.
Spouses, partners or relatives of the investigated official or any other person with
interests at stake cannot participate in the committee. Federal public organisations must
give priority to requests from investigative committees and cannot claim confidentiality
as a means of withholding information. Where witnesses are public officials, a summons
by the committee is addressed to the official‟s immediate superior, together with
information on the date and time scheduled for the hearing.
The committee is obliged to perform its activities in an independent and impartial
manner, and maintain the necessary level of confidentiality to protect the public interest.
The meetings and hearings of the committee are closed and attendance is restricted to
interested parties. Investigative committees have 60 days to conclude their reports,
extendable under justification of another 60 days. The ruling authority subsequently has
20 days to render its decision, together with a report of facts established and the penalty.
Members of the investigative committee may be relieved of their regular duties for the
duration of the proceedings and until the release of a final disciplinary report. Courts have
decided that expiration of this legal deadline cannot stop investigations nor preclude the
ruling authority from imposing sanctions. In the event that the investigation concludes
there has been a breach of criminal misconduct, the inspectorate of administrative
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discipline must send a copy of the case files to the Office of the Federal Public
Prosecutor.

Figure C.8. General procedure for investigating possible administrative misconduct
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Public officials under investigation for possible administrative misconduct have a
number of rights. This includes the right to be notified of an investigation into their
conduct, to access and obtain copies of the documents related to the investigation and to
be present a full defence against the allegations. The official under investigation may
follow the proceedings in person or through a proxy, introduce and cross-examine
witnesses and produce counter-evidence provided that it does not interrupt the
proceedings of the investigation. The committee chair may, however, deny requests by
the investigated official where it is considered irrelevant. An official under investigation
continues to receive full remuneration during the investigation. As a precautionary
measure, officials under investigation may be granted leave from their post for up to
60 days, extendable for another 60 days if the investigation is extended, in cases where
their presence in their workplace can be harmful to the investigation.
Between 2004 and 2010, there were 17 investigations into possible administrative
misconduct by Federal Ministry of Social Development and Fight Against Hunger
officials. Of these 17 investigations, 9 were closed due to a lack of substantiated
evidence, 2 results in administrative disciplinary proceedings and 1 was forwarded to the
Office of the Federal Public Prosecutor. Information concerning the types of
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administrative sanctions imposed was not available. A further five cases predated the
establishment of the Federal Ministry of Social Development and Fight Against Hunger,
i.e. were from the pre-Family Grant programmes. Of these five cases, two were closed
due to a lack of substantiated evidence and three results in administrative disciplinary
proceedings. Of these administrative disciplinary proceedings, one resulted in the
termination of the official, one was forwarded to the Office of the Attorney General of the
Union for the establishment of an administrative disciplinary proceeding and one resulted
in non-indictment.

Awareness of standards of conduct among Federal Ministry of Social
Development and Fight Against Hunger officials is raised through socialisation
and training
Standards of conduct are periodically communicated within the Federal Ministry of
Social Development and Fight Against Hunger through a variety of channels. Courses
offered periodically by the Public Ethics Commission, target high officials (i.e. federal
ministers, executive secretaries and secretaries, together with level 6 supervisory and
management officials) and members of the ethics committee. There is no specific training
on standards of conduct, however, for Federal Ministry of Social Development and Fight
Against Hunger managers to help them lead by example. In comparison with other
federal public organisations in Brazil, a 2010 Public Ethics Commission survey indicated
that standards of conduct were integrated into training programmes and activities targeted
at public officials in approximately 72% of all federal public organisations. In some
cases, satisfactory completion of these training programmes and activities was linked to
an official‟s career progression, though the extent of this practice was not measured. As
mentioned, this survey was completed by public organisations themselves and responses
have not been independently verified by the Public Ethics Commission or another federal
public authority.
Managers within the Federal Ministry of Social Development and Fight Against
Hunger regularly make reference to the standards of conduct in speeches and day-to-day
operations and information on the codes is posted within the workplace. This is one
element of leadership by senior federal public officials. In comparison with other federal
public organisations in Brazil, a 2010 Public Ethics Commission survey indicated that
high officials effectively demonstrated leadership and compliance in approximately 97%
of all federal public organisations (efforts in the remaining 3% were considered
unsatisfactory). This survey was completed by public organisations themselves and
responses have not been independently verified by the Public Ethics Commission or
another federal public authority.
The Public Ethics Commission and the Office of the Comptroller General of the
Union have begun co-ordinating plans to strengthen training in standards of conduct. A
key element of this collaboration is the development of an online Management Training
and Development Course (see Box C.8). The 40-hour course is organised in 5 modules
and its contents are based on the recommendations and guidance of the Public Ethics
Commission. In 2010, approximately 500, or about one-fifth of all active Office of the
Comptroller General of the Union officials participated in the pilot of this course. Public
officials participating in the course are evaluated on the basis of an online exam,
corresponding to 80% of their final grade with the remaining 20% based on participation
in other course activities. To receive a certificate, public officials must attain a grade of at
least 70%. The Public Ethics Commission and the Office of the Comptroller General of
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the Union propose that the course certificate form a criterion for career progression. It is
not, however, mandatory for federal public organisations to accept any course taken by its
public officials as a requisite for promotion. Information was not available on whether the
Federal Ministry of Social Development and Fight Against Hunger planned to adopt the
Public Ethics Commission and the Office of the Comptroller General of the Union
training.

Box C.8. Syllabus of Brazil’s Public Ethics Commission/Office of the Comptroller
General of the Union ethics training course
In 2010, the Public Ethics Commission and the Office of the Comptroller General of the
Union developed a management training and development course to support training of public
officials on standards of conduct. The 40-hour course is organised in 5 modules, and its contents
are based on Public Ethics Commission resolutions and other guidance materials. The Public
Ethics Commission and the Office of the Comptroller General of the Union propose that
satisfactory completion of the course form a criterion for career progression.



Module I. Principles of ethics: key concept of ethics as well as the prevailing values
and standards, their inter-relation and functions.



Module II. Principles of policy and public service: key concepts of public life and
fundamental values of the federal public administration.



Module III. Ethics management in the federal public administration I: norms
applicable to the federal public administration and governmental actors with
responsibility for fostering public ethics.



Module IV. Ethics management in the federal public administration II: exploring the
Code of Professional Ethics for the Federal Public Administration.



Module V. Addressing ethical dilemmas: identifying ethical dilemmas, ethical
guidance and filing complaints, attributes and routines to reinforce ethics in the
federal public administration.

Source: Public Ethics Commission and Office of the Comptroller General of the Union.

Integrity counselling is also available to Federal Ministry of Social Development
and Fight Against Hunger officials as required to resolve questions and dilemmas
related to integrity
Three institutional channels are available for Federal Ministry of Social Development
and Fight Against Hunger officials: through the ethics committee, the human resource
management unit and through the Special Advisor on Internal Control. Subjects raised by
Federal Ministry of Social Development and Fight Against Hunger officials generally
concern issues of personnel management and improper or undue benefit payments.
Examples include receipt of cost-of-living allowances for non-existent dismissals; receipt
of double housing support payments for beneficiaries and partners; direct and cross
nepotism; moral harassment, etc. Specific counselling is also available to Federal
Ministry of Social Development and Fight Against Hunger managers as necessary in
order to lead by example and to provide guidance to their staff. Dilemmas raised by
managers mainly relate to possible administrative misconduct by their subordinates and
other officials as well as their own potential conflicts of interest. Information was not
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available on the means for Federal Ministry of Social Development and Fight Against
Hunger officials to access this counselling, e.g. email, telephone and face-to-face
appointment. There is no effort to evaluate the effectiveness of counselling; no
methodological surveys of this nature have been undertaken.
Questions concerning the implementation and interpretation of standards of conduct
are also addressed, in part, through the Public Ethics Commission. The commission issues
binding resolutions to support the implementation of the Code of Conduct for High
Officials in the federal public administration. Topics covered by the Public Ethics
Commission resolutions include managing conflicts of interest, participation in external
activities and the receipt of gifts. While these resolutions focus in particular on the
activities of high officials they also serve as input for the ethics committees within
individual public organisations in guiding the conduct of other public officials.
Efforts are taken to ensure the confidentiality of officials requesting integrity
counselling. In addition to the efforts of supervisory and management officials to
guarantee compliance with the constitutional principles governing the public
administration (legality, morality, impersonality, effectiveness and publicity), due
professional care is taken with regard to the handling of processes capable of exposing
officials who raise questions about high-ranking officials of the institution. In a select
number of exceptional cases, however, executive officers or staff were forced to petition
the courts to demand the full guarantee of their rights or claim compensation for pain and
suffering.
In comparison with other federal public organisations in Brazil, a 2008 Office of the
Comptroller General of the Union survey identified that, of the 151 administrative units
with an ethics committee, 93 (62%) maintained communication channels for public
officials to seek integrity counselling and advice. Of the organisational units with an
ethics committee, the main communication channels were email (36%) and telephone
(26%). Data on face-to-face counselling and advice was not measured. Counselling and
advice from the ethics committees of individual public organisations were not, however,
binding. A 2010 Public Ethics Commission Survey found that approximately 80% of all
federal public organisations considered that they have fully implemented or established
satisfactory channels for officials to receive guidance on the application of standards of
conduct in specific situations. Of the remainder, 9% considered that the channels were
unsatisfactory and could be improved and 10% had not established any such channels. As
mentioned, the 2010 survey was completed by public organisations themselves and
responses have not been independently verified by the Public Ethics Commission or
another federal public authority. The different methodologies of the surveys also make it
difficult to assess the scope of improvements.

All Federal Ministry of Social Development and Fight Against Hunger officials
are required to submit an assets and income disclosure
Federal Law no. 8 429/1992 regarding Government (Administrative) Impropriety
establishes mandatory disclosures of assets and income by all federal public officials. It
requires that disclosures be updated annually and before officials change position or
function or leave office. Disclosures must be submitted to the human resource unit of the
public organisation where the official works or is employed. Failure to file, deliberately
delay or intentionally submit an inaccurate disclosure constitutes an administrative
misconduct with the possibility of dismissal and ineligibility for any position within the
public administration for a period of up to five years. The obligation for high officials to
PUBLIC SECTOR INTEGRITY IN BRAZIL © OECD 2011

72 – CASE STUDY 2: FAMILY GRANT PROGRAMME
disclose information on their income and assets was reinforced in 1993 by Federal Law
no. 8 730. Under this law, high officials must file a signed disclosure with the public
organisation in which they perform their activities and forward a copy to the Federal
Court of Accounts. Intentional submission of an inaccurate disclosure by a high official
constitutes a criminal offence.
The implementation of private interest disclosures in Brazil did not, however, really
come into effect until 1999 for high public officials and 2005 for other public officials. In
1999, the Public Ethics Commission was established to oversee the standards of conducts
of high public officials. It subsequently issued templates and guidance for high public
officials to file their private disclosures (see Resolutions no. 1/2000, no. 5/2001 and
no. 9/2005). A Confidential Information Disclosure must be submitted within 10 days of
taking office or within 30 days of any significant changes to the respective financial
information. In 2005, Federal Decree no. 5 483/2005 allowed for public officials to
authorise the federal authorities to access data from their tax returns in lieu of a formal
disclosure. The adoption of tax data for private interest disclosures reduces the burden on
public officials insofar that they do not have to produce the same data in two different
formats – one for the tax administration, the other for the officials‟ human resources unit.
Approximately 90% of all federal public officials opt to give access to their income tax
statements.7
Verification of the information contained in the private interest disclosures for other
public officials is the responsibility of the Office of the Comptroller General of the Union
and the Federal Court of Accounts. Within the Office of the Comptroller General of the
Union, the Secretariat for Corruption Prevention and Strategic Information verifies the
disclosures based on a risk assessment using a sampling adjusted for both public
organisations and public officials. Organisations are selected based on a criterion of
materiality (i.e. levels of expenditure and revenue collection) and red flags raised in audit
activities. Individuals are selected based on their decision-making powers (i.e. level 3-6
supervisory and management officials) or function (i.e. officials in charge of procuring
goods and services, overseeing the private sector or granting licenses).
To access the disclosures, the Secretariat for Corruption Prevention and Strategic
Information visits the human resources unit of the involved public organisation to access
the original disclosure forms. The Secretariat‟s officials do not remove the disclosure
forms but, rather, scan and re-key the information from the scanned files as required.
Once digitalised, data is crossed with other government databases to identify potential
orange and red flags to be investigated. The current data-crossing has evolved since 2006,
when the Office of the Comptroller General of the Union first began examining income
and asset disclosures. The Office of the Comptroller General of the Union considers that
it has only developed a more systematised search method in the last year. In 2010, various
government systems and databases were accessed including the Federal Government
Financial Administration System (Sistema de Administração Financeira do Governo
Federal) for contract payments, the Integrated General Service Administration System
(Sistema Integrado de Administração de Serviços Gerais) for contracts awarded data and
property registry databases maintained by the judiciary, among others.
The Federal Court of Accounts also maintains a register of disclosures to facilitate
efforts to: i) monitor public officials‟ private interests; ii) exercise control, with the
support of Office of the Comptroller General of the Union, over the legality and
legitimacy of the disclosures; iii) detect irregularities or abuse of public office; iv)
periodically report in the Official Gazette of the Union excerpts of data contained in the
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disclosures; v) report to the National Congress, or its commissions or committees, as
requested; and vi) respond to submissions by the public concerning suspected misconduct
by public officials.

Federal Ministry of Social Development and Fight Against Hunger officials are
obliged to report ethical breaches and administrative misconduct
This obligation is articulated in the Code of Conduct for the Federal Public
Administration and the Legal Framework for the Federal Public Administration (Federal
Law no. 8 112/1990). It applies to a broad range of wrongdoing, including: misconduct
for material gain such as fraud and receipt of illegal payment; conflict of interest, either
perceived, potential or actual; maladministration and the waste of public resources;
perverting transparency and accountability.
Multiple pathways exist for public officials to report misconduct – differentiated by
the type of official and the type of report. Ethical breaches involving a high public official
should be submitted to the Public Ethics Commission. The commission‟s website32
provides contact information – address, telephone and fax numbers, email addresses –
through which reports can be channelled. Ethical breaches involving other public officials
should be referred to the ethics committee of the public organisation where the official
works. Administrative misconduct should be reported to the competent superior or
directly to Office of the Inspector General of Administrative Discipline. Public officials
may also report misconduct as a citizen to the Federal Court of Accounts, Office of the
Federal Public Prosecutor and the Department of Federal Police. In each case, reports
may be filed over the Internet, by telephone or in person.
Federal public officials who fail to report misconduct may face administrative
discipline, including dismissal for dereliction of duty and acting in a negligent manner.
Moreover, under Brazil‟s Criminal Code (Decree-Law no. 3 688/1941) it is an offence if
an official fails to report crimes occurring in the public administration of which he/she
has knowledge in the course of his/her public functions. It establishes a sanction of 15
days to 1 month, or a fine, for public officials who, by indulgence or leniency, fail to hold
subordinates accountable who commit a violation in the performance of their functions or
– if they do not have the authority to do so – who fail to report such a case to the
competent authority.

Continued job stability represents a key protection designed to ensure public
officials are able to report misconduct of which they have knowledge
Public officials may only be terminated following an administrative or court decision
following an investigation that establishes wrongdoing and a full defence. In both cases,
public officials have the right to appeal the decision to a higher court. This guarantee also
applies to public officials during their mandated three-year probationary period and
officials in supervisory and management positions. The latter, however, can be dismissed
at any time as their relationship with the federal public administration is based on trust
with the nominating authority. Protection is also provided against grievous threats for
officials who voluntarily co-operate with police investigations and criminal proceedings.
Typically, however, witness protection-type programmes are only for serious cases of
misconduct.
While reporting is considered confidential, public officials filing unfounded
disclosures against another official, or in respect to any event determined not to have
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occurred, are subject to administrative, criminal and civil sanctions. The Criminal Code
establishes penalties ranging from six months to one year imprisonment or a fine for
falsely reporting a criminal offense, infractions leading to official action arising from the
notification of a criminal offense or infractions the reporting person knows was not
verified. The Civil Code establishes remedies, including compensation for damages,
defamation or libel. Bill no. 41/2010 on Freedom of Information, currently under
discussion within the National Congress, proposes to amend Federal Law no. 8 112/1990
on the Federal Public Administration, to prohibit the application of administrative,
criminal and civil liability for public officials who report possible misconduct or crimes.

In 2006, the federal government tabled a bill to the National Congress for the
creation of an Incentive Programme for Public Interest Disclosures
Bill no. 228/2006 originally provided cash compensation of up to 10% of the total
assets, rights and securities – or up to 10% of the total value of the proceeds of the
criminal offense – effectively recovered by the national treasury as a result of disclosure
to any individual coming forward to report misconduct. The proposal for cash
compensation created a lot of debate within the Federal Senate. Critics argued that the
cash compensation would stimulate unfounded disclosures. The latest version of the bill
provides compensation only for disclosures offered by citizens. The compensation does
not apply to public officials since they are already obligated by law to disclose
information of wrongdoing. The last version of the text was approved by the Committee
on Constitution and Justice (Comissão de Constituição e Justiça) of the Federal Senate in
June 2009. The text now needs to be considered in a plenary, approved by the Federal
Senate and then considered and approved by the Chamber of Deputies. According to the
Federal Senate, this bill has yet to be included in the order of the day since June 2009.

The Federal Ministry of Social Development and Fight Against Hunger does not
assess its institutions and systems for embedding high standards of conduct
A key instrument for evaluating efforts to embed high standards of conduct in the
federal public administration is the annual ethics management survey commissioned by
the Public Ethics Commission. Since 2001, 12 surveys have been commissioned,
conducted biannually for the first three years then annually thereafter. This case study
draws upon the results of the “2010 Public Ethics Commission Ethics Management
Survey”. In 2009, the commission also conducted its first public opinion survey of ethics
within the federal public administration. The surveys and their results, however, are not
published on the Internet and only limited reference to their results can be found in the
Public Ethics Commission‟s annual reports.
The Office of the Comptroller General of the Union conducts surveys related to
institutions and systems for embedding high standards of conduct. This case study draws
upon the results of a 2008 Office of the Comptroller General of the Union survey on the
existence and functioning of public organisations‟ ethics committees. Since 2008 the
Office of the Comptroller General of the Union has, in addition, sought to collect good
practices from federal public organisations regarding efforts to embed high standards of
conduct. Such examples can support management improvements in federal public
organisations by highlighting where good practices are being employed in the public
administration. To date, however, much of the activities of the Office of the Comptroller
General of the Union have focused on the existence of measures and systems rather than
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on their functioning. Moreover, there has been no effort to verify the good practices selfproclaimed by public organisations.
A number of challenges exist in relation to the survey work conducted by the Public
Ethics Commission and the Office of the Comptroller General of the Union. First, there
appears to be little continuity in the topics covered and, as such, surveys do not show the
changes in trends over time. This is particularly an issue facing the surveys of the Public
Ethics Commission. The ability of the federal government to measure the progress made
in embedding high standards of conduct could benefit substantially by standardising the
annual ethics management surveys conducted by the Public Ethics Commission to allow
monitoring of developments regarding standards of conduct over time. It may not be
necessary to conduct the same survey every year. Alternative surveys may be conducted
on a rolling basis. In addition, attention could focus on leveraging new technologies by
conducting the surveys through officials email accounts, for example. This would reduce
the cost of conducting the survey and increase the speed with which results can be
processed.

Monitoring activities conducted by Brazil’s central integrity authorities could be
complemented by the Federal Ministry of Social Development and Fight Against
Hunger
Monitoring and evaluation of efforts to promote high standards of conduct is not
commonly adopted by individual public organisations in Brazil‟s federal public
administration. The 2010 Public Ethics Commission Survey found that approximately
one-quarter of all federal public organisations considered that they had established
satisfactory systems in place to monitor their institutions and systems for promoting high
standards of conduct. A further 16% report to have begun and approximately 60% have
yet to begin monitoring. As mentioned, this survey was completed by public
organisations themselves and responses have not been independently verified by the
Public Ethics Commission or another federal public authority.
The effectiveness of the institutions and systems for promoting high standards of
conduct can be monitored and verified using a number of methods. For example, data can
be collected on training, the number of proceedings to investigate ethical breeches or
administrative misconduct and the resulting sanctions. Within the Federal Ministry of
Social Development and Fight Against Hunger such information is only collected, as
discussed in this case study, on administrative misconduct and not ethical breeches. This
information can also be complemented by information on concerns raised in integrity
training or integrity counselling. The same survey reports that 58% of all public
organisations consider the monitoring of the observance of standards of conduct as
satisfactory, 23% consider it unsatisfactory and 19% do not monitor at all. Moreover, this
information could also be complemented with that from the ombudsman and internal
audit functions.
Alternatively, surveys can be used to assess public official‟s understanding of the
standards of conduct that are expected. The Federal Ministry of Social Development and
Fight Against Hunger could conduct survey following the completion of ethics training to
assess whether training activities effectively address risks that public officials believe
they are exposed. Surveys and feedback on training activities enables participants to offer
their assessment of the instructors and course, its relevance to their work and concerns.
Information on training available within federal public organisations currently relates
more to the number of participants. The 2010 Public Ethics Commission Survey found
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that approximately 25% of all federal public organisations report to satisfactorily measure
the degree of knowledge of standards of conduct of their officials, 23% consider their
measuring activities to be unsatisfactory and a further 52% do not measure at all. Finally,
the functioning of institutions and systems for promoting high standards of conduct can
be assessed by audit activities.

Main findings and proposals for action
Continuous efforts have been made by the federal government to enhance integrity in
the Family Grant Programme. These efforts have been shaped by the programme‟s size in
terms of population coverage and financial resources as well as its political and media
visibility. The Family Grant Programme covers a quarter of Brazil‟s population and is a
priority programme of the Lula administration. Of critical significance too has been the
response of the federal government to respond to concerns raised by internal and external
control authorities (i.e. the Office of the Comptroller General of the Union and Federal
Court of Accounts) as well as at local levels. Whereas issues of transparency and citizen
engagement and internal control within the Family Grant Programme and the Federal
Ministry of Social Development and Fight Against Hunger have received much attention,
issues of embedding standards of conduct has received far less, in part because of the
decentralised nature of implementation and the conceptualisation of ethics management
as bound to an organisation rather than programmes.
In order to strengthen integrity within the Family Grant Programme, the Federal
Ministry of Social Development and Fight Against Hunger could consider the following
proposals for action:

Proposals for action to promote transparency and citizens’ engagement


Work together with the Office of the Comptroller General of the Union and the
Federal Ministry of Planning, Budget and Management to create a user-friendly
URL and improve access to its transparency page.



Work together with the Office of the Comptroller General of the Union and
Federal Ministry of Planning, Budget and Management to augment the content of
the Federal Ministry of Social Development and Fight Against Hunger
Transparency Page and support direct social control. The content of the page
could be expanded to include: i) all relevant laws and regulations regarding the
Family Grant Programme; ii) the Federal Ministry of Social Development and
Fight Against Hunger Charter of Citizens‟ Services (when released); iii) annual
Federal Ministry of Social Development and Fight Against Hunger management
reports; and iv) external audit reports related to the Family Grant Programme.



Work together with the Office of the Comptroller General of the Union to
examine possible integration and duplication of information made available
through Federal Ministry of Social Development and Fight Against Hunger
Transparency Page, the Transparency Portal and the Social Information Matrix.



Work together with the Office of the Comptroller General of the Union and the
Federal Ministry of Planning, Budget and Management to develop tools for
citizens to analyse Family Grant Programme expenditure data made available
through the Federal Ministry of Social Development and Fight Against Hunger
Transparency Page and Transparency Portal.
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Work together with the Office of the Comptroller General of the Union to monitor
what data and information citizens access regarding the Family Grant Programme
through the Federal Ministry of Social Development and Fight Against Hunger
Transparency Page, the Transparency Portal and the Social Information Matrix.



Explore, together with the Office of the Comptroller General of the Union,
partnerships with organisations that conduct household surveys on the use of egovernment services to collect information on the use of Family Grant
Programme data and information made available through the Federal Ministry of
Social Development and Fight Against Hunger Transparency Page, Transparency
Portal and the Social Information Matrix.



Structure the Federal Ministry of Social Development and Fight Against Hunger
Charter of Citizens‟ Services around its programmes to allow information on
individual programmes to be published separately.



Include within the proposed Federal Ministry of Social Development and Fight
Against Hunger Charter of Citizens‟ Services: i) information on citizens‟ rights
and obligations in interacting with federal, state, municipal and Federal District
officials involved in the Family Grant Programmes; ii) information on the
services and standards of the ombudsman and citizens centres; and iii) a
commitment that federal, state, municipal and Federal District officials involved
in the Family Grant Programme maintain high levels of professionalism .



Conduct a consultation process with different stakeholders during the formulation
of the proposed Federal Ministry of Social Development and Fight Against
Hunger Charter of Citizens‟ Services to ensure it is easily understood and
considered relevant to their respective needs.



Develop protocols and procedures within the Federal Ministry of Social
Development and Fight Against Hunger to effectively communicate with
programme beneficiaries and citizens about information contained within its
charter of citizens‟ services as a normal part of routine service delivery and other
outreach activities.



Develop strategies and training activities to increase awareness and understanding
of its charter of citizens‟ services among public officials involved in the delivery
of the Family Grant Programme.



Periodically survey officials involved in the Family Grant Programme on their
understanding of the charter. This could be done as either a stand-alone survey or
as part of other human resource or ethics management surveys.



Place responsibility and allocate resources within the Federal Ministry of Social
Development and Fight Against Hunger to monitor conformity with service
standards outlined in its charter, and to bring the results to the attention of senior
Federal Ministry of Social Development and Fight Against Hunger officials.



Encourage monitoring of the Federal Ministry of Social Development and Fight
Against Hunger Charter of Citizens‟ Services by non-governmental organisations
by establishing protocols for receiving and reviewing the results of such
evaluations. The Federal Social Development and Fight Against Hunger could
also publish guidelines to assist non-governmental organisations to conduct their
own evaluations.
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Make explicit at each point for citizens to submit a complaint or report possible
misconduct by officials involved in the Family Grant Programme their
complaint/report will remain confidential and that they will not be discriminated
against as a result of it.



Enhance the content of the Federal Ministry of Social Development and Fight
Against Hunger Ombudsman reports to include more detailed information to
issues by service area, organisational unit, response time and response type
(e.g. released in full, denied in part, denied, no records, time extension, etc.).



Evaluate the functioning of the Federal Ministry of Social Development and Fight
Against Hunger Ombudsman through the development of ombudsman
performance indicators and through periodic audits, giving specific attention to
requests for information.



Evaluate current records and archives management within the Federal Ministry of
Social Development and Fight Against Hunger Ombudsman and public
organisations involved in the delivery of the Family Grant Programme to inform
preparation needed for an eventual freedom of information law.



Allocate adequate resources to formulate internal policies and protocols and to
inform public managers within the Federal Ministry of Social Development and
Fight Against Hunger Ombudsman and organisations that are part of the Family
Grant Programme about obligations created by freedom of information in order to
create a culture of proactive provision of information.

Proposals for action to implement a risk-based approach to internal control


Work together with the Office of the Comptroller General of the Union to develop
a number of good practice guides to complement the Internal Control Manual of
the Federal Public Administration. Good practices need not only originate from
federal public organisations but also state and municipal public organisations, as
well as private organisations, in Brazil or overseas.



Formulate a risk management policy to define and communicates the Federal
Ministry of Social Development and Fight Against Hunger‟s approach to risk, and
provides high level guidance on how processes and procedures integrate risk with
the everyday activities.



Centralise responsibility within the Federal Ministry of Social Development and
Fight Against Hunger for operational risk management to allow for the
development of a whole-of-organisation understanding of risk and supporting
operational risk management infrastructure (e.g. supporting information systems)
for monitoring and reporting on risks.



Implement risk management in a phased manner within the Family Grant
Programme and Federal Ministry of Social Development and Fight Against
Hunger as a basis for continued learning on risk management and to refine risk
management tools.



Map business processes in collaboration with work units as a means to identify
the causes and effects of the operational risks identified. It may be beneficial to
limit business process mapping to particular processes in the beginning rather
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than to expand it to all programmes or the Federal Ministry of Social
Development and Fight Against Hunger as a whole.


Conduct periodic surveys of risks among public officials involved in the delivery
of the Family Grant Programme as a basis for creating and updating an inventory
of operational risks. It may be beneficial for the first survey or two to be limited
to particular geographic regions rather than the Federal Ministry of Social
Development and Fight Against Hunger as a whole.



Develop key risk indicators based on the results of periodic surveys of risks
among public officials involved in the delivery of the Family Grant Programme,
business process mapping and select audits to allow ongoing monitoring of risks
by the Federal Ministry of Social Development and Fight Against Hunger.



Ensure that an eventual Federal Ministry of Social Development and Fight
Against Hunger risk management methodology explicitly includes evaluation of
the impact of actions undertaken by public officials to mitigate identified risks.



Work together with the Office of the Comptroller General of the Union to
introduce, to learn lessons and adopt good practices from other federal public
organisations and programmes that have introduced operational risk management.



Work together with the Office of the Comptroller General of the Union, Federal
Ministry of Planning, Budget and Management and national schools of
administration to integrate risk management into training programmes for public
officials and support the development of risk management competencies.

Proposals for action to embed high standards of conduct


Utilise information and data from federal, state and municipal programme
co-ordinators as well as officials working on internal audit, administrative
discipline and ombudsman activities to identify ethical dilemmas and risks to
maintaining high standards of conduct among officials involved in the Family
Grant Programme.



Work together with the Public Ethics Commission and Office of the Comptroller
General of the Union to ensure that members of its ethics committee develop and
periodically refresh the knowledge and skills they require to satisfactorily conduct
their duties. Protocols could also be established to ensure new ethics committee
members receive necessary training promptly upon taking their responsibilities.



Work together with the Inspectorate General of Administrative Discipline to
ensure that staff in its inspectorate develop and periodically refresh the knowledge
and skills they require to satisfactorily conduct their duties. Protocols could also
be established to ensure new inspectorate staff receive necessary training
promptly upon taking their responsibilities.



Require all public officials involved in the delivery of the Family Grant
Programme to participate in the joint Public Ethics Commission/Office of the
Comptroller General of the Union online ethics training course.



Design training activities or modules on standards of conduct to more closely
correspond with the risks associated with officials‟ tasks and level of management
(i.e. dilemma-type training).
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Periodically evaluate federal public officials‟ understanding of standards of
conduct to assess their retained knowledge and understanding, and to inform the
design of ongoing training activities on standards of conduct.



Develop a framework for evaluating the functioning of the Federal Ministry of
Social Development and Fight Against Hunger‟s systems and activities to embed
high standards of conduct among officials involved in the delivery the Family
Grant Programme.
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Annex 1. Conditional cash transfer programmes in Brazil, Chile and Mexico
Country
Programme
Year started
Description

Brazil
Programa Bolsa Família
2003
Consolidates several cash transfer programmes into a single
programme targeted at households in extreme poverty and poor
households with children. Previous programmes were Bolsa
Escola (a cash transfer conditional on schooling); Bolsa
Alimentaçao (an unconditional cash transfer to indigent
households); and Auxilio-Gás (an unconditional cash transfer
subsidising poor households’ consumption of gas).

Objectives

To reduce hunger, poverty and inequality; to reduce social
exclusion of poor and vulnerable households

Lead public
organisation(s)
Transfers

Ministry of Social Development and the Fight Against Hunger
 Monthly transfer based on household income, with additional
monthly transfers per child under age of 16, capped at
3 children

Chile
Chile Solidario
2002
Integrated programme supporting households to overcome extreme
poverty. In the first six months, participating households work
intensively with a social worker to identify and address their deficits in
seven dimensions: registration, work, health, employment, income,
education and household dynamics.
In the following phase, social workers must ensure households have
access to the relevant public programmes.
To eradicate extreme poverty in the country

Mexico
Oportunidades
1997
An extension of the Progresa conditional cash
transfer programme that was developed for
poor rural households in Mexico, aimed at
poverty reduction and prevention. Since 2003,
Oportunidades has extended conditional cash
transfers to urban areas with training and
micro-enterprise support components.
Human development: poverty reduction,
improving school attendance and child nutrition,
improving uptake of primary health care
Government of Mexico and the World Bank

Ministerio de Cooperación y Planificación (MIDEPLAN); and FOSIS
(social fund)
 Equivalent to fixed and variable costs of water and sewage up to a
ceiling paid to the household
 Schooling subsidy for each child from 7th grade in primary education
to 4th grade in middle education paid to the schools subject to
retention of the children
 Cash transfers of USD 20 the first 6 months, USD 15 the next
6 months, USD 10 the following 6 months, USD 7 for the next
42 months

 Monthly household transfer as consumption
supplement; monthly and annual transfers for
children in primary and secondary school;
with cap on total transfers per household per
month

Average size of transfer
(share of pre-transfer
income)
Recipients
Targeting
Coverage
(% population)

6.1 (2006)

N/A

21.8 (2004)

Households
Means test
19.5% (2008)

Households
Proxy means test
165 000 households. Target is 225 000 households through gradual
incorporation of households in extreme poverty

Cost (% GDP)

0.4% (2008)

0.02%

Households
Geographic and proxy means test
3.38% population;
40% rural households (2001)
0.32% (2000)

Notes: N/A = information not available.
Source: Adapted from Barrientos et al. (2008), Social Assistance in Developing Countries database, Version 4.0, August, Department for International Development, London;
Fiszbain and Schady (2009), “Conditional Cash Transfers: Reducing Present and Future Poverty”, World Bank, Washington, D.C; Rawlings and Rubio (2005), “Evaluating the
Impact of Conditional Cash Transfer Programmes”, World Bank Research Observer, 20(1), World Bank, Washington, D.C.
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Education

Annex 2. Summary of evaluations of the Family Grant Programme
Author(s)

Year

Title

Method

Main results

Bourguignon,
Ferreira and Leite

2003

Ex ante methodology

Cardoso and Souza

2004

Haddad

2008

“Conditional Cash Transfers, Schooling, and Child
Labour: Micro-Simulating Brazil's Bolsa Escola
Programme”
“The Impact of Cash Transfers on Child Labour and
School Attendance in Brazil”
“Bolsa Família and the Needy: Is Allocation
Contributing to Equity in Brazil?”

Predict that about 60% of poor 10-15 year olds not in school enrol in
response to the programme. Reduction in poverty incidence by about one
percentage point. Gini coefficient falls just half a point.
No significant effect on child labour. Average treatment effect increases
school attendance by three percentage points.
Based on the 2006 model, an additional family receiving the Family Grant
will increase enrolment by 0.87, in the 2003 model this elasticity is less
than half (0.39).

Pedrozo

2007

Ex ante analysis using 2004
National Household Survey
micro data

The more families are included in the programme, the less child labour
rates are observed. School attendance increased from 95.4% to 98.5%,
including 642 million more children.

Schwartzman

2005

Glewwe and
Kassouf

2008

“Uma avaliação ex-ante dos impactos do Bolsa
Família na redução do trabalho infantil [An Ex Ante
Impact of Family Allowance in the Reduction of
Child Labour]
“Education-oriented Social Programmes in Brazil:
the Impact of Bolsa Escola”
“Impact of the Bolsa Escola/Família Conditional
Cash Transfer Programme on Enrolment, Drop Out
Rates and Grade Promotion in Brazil”

Brazilian National Household
Survey of 2003
Panel data

Finds that children not attending school do so because the school is not
accessible, does not function or they are unable to learn.
Impact on the enrolment rate: 2.8% increase after 1 year, 4.3% increase
after 2 years, and 5.5% increase after 3 years. The programme reduces
the dropout rate by 0.3 percentage points after 1 year and by
0.45 percentage points after 2 years. The impact on grade promotion
rates: raised by 0.5 percentage points after 1 year and by nearly
1.0 percentage points after 2 years.
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Propensity score matching
Spatial analysis: exploratory
spatial data analysis and
confirmatory spatial data
analysis methods
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Annex 2. Summary of evaluations of the Family Grant Programme (cont’d)
Year
2009

Title
“Alimentação, nutrição e saúde em programas de
transferência de renda: evidências para o Programa
Bolsa Família”
“Políticas de Transferência de Renda e Condição
Nutricional de Crianças: Uma avaliação do Bolsa
Família” [Income Transfer Policies and Nutritional
Status of Children: An Assessment of the Bolsa
Família]

Chein et al.

2006

Oliveira et al.

2007

Rivera Castiñeira,
Currais Nunes,
Rungo
Foguel and Barros

2009

Ferro and Nicollela

2007

Tavares

2008

“Efeito do Programa Bolsa Família sobre a Oferta
de Trabalho das Mães”

Teixeira

2010

“A Heterogeneity Analysis of the Bolsa Família
Programme Effect on Men and Women’s Work
Supply”

Method
Propensity score matching

Propensity score matching

Main results
Households with secure food conditions increase by 7.4 percentage points
with the programme. The programme is not statistically significant to
explain child mortality. No evidence of a programme impact on children
aged 6-60 months nutritional status.

Labour Ffrce participation

Health

Author(s)
de Sousa Camelo
et al.

2008

“Primeiros Resultados da Análise da Linha de Base
da Pesquisa de Avaliação de Impacto do Programa
Bolsa Família” (Chapter 1)
“Impacto de los programas de transferencia
condicionada de renta sobre el estado de salud: El
programa Bolsa Família de Brasil”
“The Effects of Conditional Cash Transfer
Programmes on Adult Labour Supply: An Empirical
Analysis Using a Time-Series-Cross-Section
Sample of Brazilian Municipalities”
“The Impact of Conditional Cash Transfers
Programmes on Household Working Decision in
Brazil”

Lack of positive results in terms of both health status and modification of
unhealthy habits. Results attributed to supply side constraints.
Panel of municipalities that are
continuously investigated by
the National Household
Survey over the years 2001-05
Probit and Heckman
econometric models,
propensity score matching
Propensity score matching,
average treatment effect,
Heckman’s procedure
Average treatment effect,
propensity score weighting

No significant effects on labour force participation rates or number of
hours worked.

The programme is more effective in reducing child labour for girls than for
boys. Parents’ labour participation is not affected. Working hours change:
rural mothers and urban fathers reduce their working time. Urban mothers
have a longer work week when receiving the transfers.
Family Grant decreases mothers’ weekly working time by 10%.

Average effect on probability of working is zero. Marginal reduction in the
supply of labour hours. The impact is greater for informal workers and
unpaid workers and is more significant for higher values of transfers. The
participation coefficient indicates a reduction of 0.56 work hour/week
(1.3%) for male beneficiaries and 1.18 work hour/week (4.1%) for female
beneficiaries.
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Overview

Inequality

Annex 2.

Summary of evaluations of the Family Grant Programme (cont’d)

Author(s)
Soares et al.

Year
2007a

Title
“Conditional Cash Transfers in Brazil, Chile and
Mexico: Impacts Upon Inequality”

Cury, Pedrozo,
Coelho

2007

dos Santos et al.

2009

Soares et al.

2006

“The Role of Income Transfer Programme in the Fall
of Income Inequality in Brazil: a CGE
Micro-Simulation Approach”
“Effects of Alternative Policies on Income
Redistribution: Evidence from Brazil”
“Cash Transfer Programmes in Brazil: Impact on
Inequality and Poverty”

Hailu Soares

2009

“What Explains the Decline in Brazil's Inequality?”

Hall

2008

“Brazil's Bolsa Família: A Double-Edged Sword?”

The Family Grant Programme appears to have been effective in providing
short-term relief to some of the most deprived groups. There is a risk that the
programme could increase patronage in the distribution of benefits and
induce dependency on government handouts. It may be contributing to a
reduction in social spending in key sectors (education, housing, basic
sanitation), possibly undermining the future social and economic
development.

Sátyro and Soares

2009

“O programa Bolsa Família: Desenho Institutional,
Impacts e Possibilidades Futuras”

The Family Grant Programme is neither entirely a social protection
programme nor a programme for generation of opportunities.

Soares et al.

2007b

“Evaluating the Impact of Brazil’s Bolsa Família:
Cash Transfer Programmes in Comparative
Perspective”
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Method
Decomposition of the Gini
coefficient by factor
components
CGE model

Main results
Conditional cash transfers were responsible for 21% of the fall in inequality in
Brazil and Mexico and 15% in Chile.

CGE model

Transfer of income is the most effective in promoting redistribution of income,
with a positive impact on the level of the poorest households.
74% of Continuous Action Programme and 80% of Family Grant income goes
to families living below the poverty line (half of minimum wage per capita),
Continuous Action Programme and Family Grant Programme were jointly
responsible for 28% of the fall of the Gini coefficient between 1994 and 2004.
Inequality in Brazil (Gini coefficient) fell from 0.59 in 2001 to 0.53 in 2007.
Direct cash transfers lead to reductions in inequality of 0.2 Gini points per
year.

Brazilian National
Household Survey 2004

Average annual growth rate
in per capita incomes by
deciles for three periods
between 1998 and 2007

Household data, impact
evaluations: propensity
score matching

The analysis confirmed the important role of these policies to the income
inequality reduction during 2003-05.

Targeting performance: 59% exclusion error, 49% inclusion error. The Family
Grant Programme has affected expenditure on food, education and child
clothing: the monthly expenditure on these items increased BRL 23.18,
BRL 2.65 and BRL 1.34, respectively. The probability of absence in the most
recent month before the survey is 3.6 percentage points lower for children in
the programme. Labour market participation rate of treated adults was
2.6 percentage points higher. Participation rate of beneficiary women was
4.3 percentage points higher.
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Notes
1.

The name Programa Bolsa Família is an abbreviated title for Transferência de Renda
Diretamente às Famílias em Condição de Pobreza e Extrema Pobreza or “Income
Transfer Directly to Families in Poverty Status and Extreme Poverty” (see Federal
Law no. 10 836/2004).

2.

The Zero Hunger Initiative arose as a proposal formulated by the Instituto Cidadania
of São Paulo in 2001. The initiative was elaborated following a study made by around
100 technicians, academics and policy makers, with three main objectives: i) to
evaluate the situation of programmes combating hunger in Brazil, in accordance with
the commitments signed by the country in the World Food Summit in 1996; ii) to
reignite the mobilisation of society concerning the theme of food security; and iii) to
involve federal, state and municipal governments as well as citizens in a feasible
proposal to fight hunger. As Counsellor for Instituto Cidadania and inspiration for the
proposal, Lula embraced the proposal in his political campaign, placing it later, after
his election, as a priority for his government (Belik and Del Gossi, 2003).

3.

The National System for Food and Nutrition Security was launched in the mid-1980s,
predating the Family Grant Programme. The launch of the National System was
signified by two events, one more technical and the other political. First, the
elaboration of the document “Food Security: Proposal for a Policy to Fight Hunger”
by Federal the Ministry of Agriculture in 1985 placed emphasis on the
socio-economic dimensions of food security. The second, the mobilisation of citizens
led to the 1st National Food and Nutrition Conference in 1986 that resulted in, among
other things, the introduction of the nutritional qualification to the notion of food
security. Both had the intention of establishing a National Council on Food and
Nutrition Security (Counselho Nacional de Segurança Alimentar e Nutricional)
responsible for formulating food and nutritional security policies as well as providing
a forum for citizen participation in the formulation, implementation and monitoring of
public policies. The first National Council on Food and Nutrition Security experience
lasted two years, in 1993 and 1994, being suspended in 1995.

4.

A Minimum Income Warranty Programme (Programa de Garantia de Renda
Mínima) was first proposed in the National Congress in 1991. The proposal was
directed at all Brazilians above 25 years of age, living in the country. Under the
proposal, individuals with an income of less than BRL 45 000 would be entitled to a
minimum income guarantee equal to 30% of the difference between their income and
BRL 45 000. The figure of 30% was decided upon to avoid any possibility of creating
perverse individual incentives between work and unemployment. Budgetary
constraints resulted in a decision to begin such assistance with the elderly and
gradually extend it to younger populations. The implementation of conditional cash
transfer programmes in Brazil only started in 1995 with municipal Minimum Income
Warranty Programme in Campinas, Ribeirão Preto and Santos in the state of
São Paulo, and the Education Family Grant Programme (Bolsa Familia para
Educação) in the Federal District. National conditional cash transfer programmes
began in 1996 with the creation of the Child Labour Work Eradication Programme.
The Child Labour Work Eradication Programme, established in 1996, is a targeted
cash transfer for children aged 7 to 15 years, working (or prone to work) in hazardous
and dangerous activities (e.g. sugar cane plantations and vegetal coal production). It
provides BRL 25 for children in rural areas and BRL 40 for children in urban areas
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and a supplement earmarked for municipalities to increase schooling hours to occupy
the entire day through the creation of after-school activities known as Jornada
Ampliada. Its conditionality stipulated a commitment that children younger than
16 years of age would not work and would maintain 75% attendance in school. The
Child Labour Work Eradication Programme is administered by the National Social
Assistance Secretariat of the Ministry of Social Development and Fight Against
Hunger.
In the years that followed, Brazil saw an expansion of the number of conditional cash
transfer programmes, inspired principally by the experience of the Federal District. In
1997 and 1998, a number of municipalities created their own conditional cash transfer
programmes including: Belém, Belo Horizonte, Boa Vista, Catanduva, Ferraz de
Vasconcellos, Franca, Guaratinguetá, Guariba, Goiânia, Jaboticabal, Jundiaí, Mundo
Novo, Limeira, Osasco, Ourinhos, Paracatu, Piracicaba, Presidente Prudente, Santo
André, São Francisco do Conde, São José do Conde, São José dos Campos, São Luiz
and Tocantins e Vitória.
5.

At its conception, all federal public organisations involved in the Family Grant
Programme were also to participate in an Inter-Ministerial Management Council
(Conselho Gestor Interministerial do Programa Bolsa Família) attached to the
Federal Ministry of Social Development and Fight Against Hunger. This council was
announced in Interim Rule (Medida Provisória) no. 132/2003 and converted into
Federal Law no. 10 836/2004. The Inter-Ministerial Management Council has,
however, never convened. Interim Rule no. 163/2004, converted into Federal Law
no. 10 869/2004, creating the Federal Ministry of Social Development and Fight
Against Hunger, extinguished the Inter-Ministerial Management Council and
transferred its functions to the Management Council of the Family Grant Programme
within the Federal Ministry of Social Development and Fight Against Hunger.

6.

The Continued Action Benefit Programme (Benefício de Prestação Continuada da
Assistência Social) is a social assistance benefit and not a social contribution. The
benefit is provided for in the 1988 Federal Constitution and regulated under the
Federal Law no. 8 742/1993 on the Organic Social Assistance Law (Lei Orgânica de
Assistência Social) and Federal Law no. 10 741/2003 on Senior Citizens. The
programme involves the payment of one minimum monthly salary to senior citizens
and special needs persons whose per capita family income does not exceed
one-quarter of the minimum monthly salary. The Continued Action Benefit
Programme is part of the Unified Social Assistance System‟s basic social protection
network. It is provided in co-ordination with a diversity of social assistance services
and other policies, in an effort to expand the protections offered to senior citizens and
special needs persons and their families. The programme is fully funded by federal
resources.

7.

The Child Labor Eradication Programme (Programa de Erradicação do Trabalho
Infantil) is a component of the Unified Social Assistance System (Sistema Único de
Assistência Social). The programme consists of a set of measures aimed at removing
children and adolescents from work, based on three underlying axes: i) direct income
transfers to families, children and/or adolescents involved in any form of child labour,
funded with resources of the Federal Ministry of Social Development and Fight
Against Hunger and accessed by means of a smart card; ii) delivery of
social-educational activities to children and adolescents, co-funded by the Federal
Ministry of Social Development and Fight Against Hunger and organised by the
municipalities; and iii) socio-family follow-up. The programme‟s selection criteria
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targets families with children and adolescents through 16 years of age engaged in
work. Municipalities participate through their local social assistance secretariats or
equivalent body in child labour eradication measures undertaken as part of the
national social assistance policy.
8.

The Family Farm Food Purchase Programme (Programa de Aquisição de Alimentos
da Agricultura Familiar), also referred to as the Direct Purchase Programme (Compra
Direta), provides for the purchase of food items produced on family farms and their
subsequent donation to social assistance entities engaged in serving persons in
situations of food and nutritional insecurity. A portion of the food is used to resupply
the federal government‟s strategic food supplies. The Family Farm Food Purchase
Programme is implemented through a formal agreement concluded between the
Federal Ministry of Social Development and Fight Against Hunger and local or state
governments. An alternative channel involves the agreements between the National
Food Supply Corporation (Companhia Nacional de Abastecimento) and beneficiary
entities, provided the Participation Proposal (Proposta de Participação) is used for
purposes of selecting the farm products. Through the Family Farm Food Purchase
Programme, public procurement procedures are waived for family farm food
purchases up to BRL 3 500 per family per year.

9.

The Cistern Programme provides support to states, municipalities, federal agencies
and civil society entities engaged in the implementation of projects in the semi-arid
region aimed at ensuring access to potable water through the construction of cisterns.
The effort serves as a component of the fundamental guarantee of food security for
low-income families in the north-eastern savannah. It targets low-income families in
the rural areas of municipalities located in the semi-arid region of Brazil without
access to potable water or adequate water storage facilities. Participation in the Public
Project Selection Calls published by the National Secretariat of Food and Nutritional
Security (Secretária Nacional de Segurança Alimentar e Nutricional) aimed at
municipal governments in priority areas of the semi-arid region, as identified on the
Federal Ministry of Social Development and Fight Against Hunger website. In the
municipalities covered under the Semi-Arid Co-ordination System (Articulação no
Semi-Árido), municipal governments can collaborate with the existing municipal
commissions through the delivery of logistical support, namely, family registration,
receipt of construction materials, initial supply of cisterns, among other measures.

10.

For example, MDS (2007) uses poverty map information published in 2001.

11.

In addition, monitoring indicators use the Caixa payroll roster and CadÚnico to
derive beneficiary information. Indeed, while the Caixa is the main channel for
benefit disbursement, beneficiaries in the Federal District can also receive the
transfers through Bank of Brazil, which uses a different beneficiary database. In the
Federal District, only 6% of beneficiaries receive payment through the Caixa
(MDS, 2007). The Federal District, however, includes only around 6% of total Family
Grant Programme beneficiaries.

12.

See 2004 United Nations Convention Against Corruption, Article 10:
Taking into account the need to combat corruption, each state party shall, in accordance with
the fundamental principles of its domestic law, take such measures as may be necessary to
enhance transparency in its public administration, including with regard to its organisation,
functioning and decision-making processes, where appropriate. Such measures may include,
inter alia: i) adopting procedures or regulations allowing members of the general public to
obtain, where appropriate, information on the organisation, functioning and decision-making
processes of its public administration and, with due regard for the protection of privacy and
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personal data, on decisions and legal acts that concern members of the public; ii) simplifying
administrative procedures, where appropriate, in order to facilitate public access to the
competent decision-making authorities; and iii) publishing information, which may include
periodic reports on the risks of corruption in its public administration.

See also 1996 Organisation of American States‟ Inter-American Convention Against
Corruption, Article III:
For the purposes set forth in Article II of this Convention [i) to promote and strengthen the
development by each of the states parties of the mechanisms needed to prevent, detect, punish
and eradicate corruption; and ii) to promote, facilitate and regulate co-operation among the
states parties to ensure the effectiveness of measures and actions to prevent, detect, punish and
eradicate corruption in the performance of public functions and acts of corruption specifically
related to such performance] the states parties agree to consider the applicability of measures
within their own institutional systems to create, maintain and strengthen… Mechanisms to
encourage participation by civil society and non-governmental organisations in efforts to
prevent corruption.

13.

See Office of the Comptroller General of the Union and the Federal Ministry of
Planning, Budget and Management Inter-ministerial Decree no. 140/2006.

14.

The Social Security Information and Technology Company is a state-owned
enterprise established in 1974 (Federal Law no. 6 125) under the supervision of the
Federal Ministry of Social Security (Previdência Social). It provides services to
various public organisations, including the National Social Security Institute, the
Secretariat of Federal Revenue (Secretaria da Receita Federal do Brasil) and the
Federal Ministries of Labour and Employment (Trabalho e Emprego), Social
Development and Fight Against Hunger (Desenvolvimento Social e Combate à Fome)
and Planning, Budget and Management (Planejamento, Orçamento e Gestão). It also
has an agreement with 79 financial institutions for the processing of information
related to lending reflected the retirees and pensioners.

15.

Quilombola communities are remote settlements formed by freed slaves. There are
currently approximately 1 400 Quilombola communities registered by the
government.

16.

See Federal Decree no. 6 932/2009 regarding the simplification of public services, the
waiver of the notarisation of documents and establishment of Charter of Citizens‟
Service.

17.

The concept of the Charter of Citizens‟ Service first began in 2000 with efforts to
establish benchmarks of quality control for services performed by the federal
government to citizens under the Quality of Service Provided for the Citizen Project
(Projeto de Padrões de Qualidade do Atendimento ao Cidadão) (see Federal Decree
no. 3507/2000). In 2005, this project was replaced by the National Programme for
Public Management and De-bureaucratisation (Programa Nacional de Gestão
Pública e Desbirocratização).

18.

This includes the Federal Ministry of Finance (Ministério da Fazenda), the
Department of Federal Police (Polícia Federal) (within the direct public
administration), as well as the Federal Savings Bank (Caixa Econômica Federal), the
National Institute of Social Security (Instituto Nacional do Serviço Social), the
Inactive Service Pensioners and Navy of Brazil (Serviço de Inativos e Pensionistas da
Marinha do Brasil), the National Health Surveillance Agency (Agência Nacional de
Vigilância Sanitária) (within the indirect public administration) – as well as the
Federal Justice Court in Mato Grosso and the Brazilian Army. The government‟s
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objective is to eventually expand the Charter of Citizens‟ Service to sub-national
public organisations. To date, however, charters had been published in four states:
Mato Grosso (legislative assembly), Pará (Hemope Foundation of the State Health
Secretariat), Paraná (regional management board and regional labour court) and
Maranhão (Municipal Institute of Urban Landscape [Impurities], Municipal Planning
and Development, State Secretariat for Planning and Budget).
19.

These telecommunication companies were Brasil Telecom, Embratel, Telefonica of
Spain, and Cia Telemar.

20.

See 2004 United Nations Convention Against Corruption, Article 10:
Taking into account the need to combat corruption, each state party shall, in accordance with
the fundamental principles of its domestic law, take such measures as may be necessary to
enhance transparency in its public administration, including with regard to its organisation,
functioning and decision-making processes, where appropriate. Such measures may include,
inter alia: i) adopting procedures or regulations allowing members of the general public to
obtain, where appropriate, information on the organisation, functioning and decision-making
processes of its public administration and, with due regard for the protection of privacy and
personal data, on decisions and legal acts that concern members of the public; ii) simplifying
administrative procedures, where appropriate, in order to facilitate public access to the
competent decision-making authorities; and iii) publishing information, which may include
periodic reports on the risks of corruption in its public administration.

21.

See Interim Rule (Medida Provisória) no. 132/2003 converted into Federal Law
no. 10 836/2004. The establishment of local social councils is not restricted to the
Family Grant Programme but also to other components of the government‟s
Fome Zero initiative. Municipal governments must have an operating School Meals
Council in place before federal funds are transferred for the School Meals
Programme. Local Food and Nutrition Security Councils monitor the Food
Procurement Programme. The composition of social councils overseeing different
programmes varies, but they must take at least half of their members from civil
society. School Meals Councils are composed of seven members: two representatives
of government, two teachers, two parents and one from any other group (for example,
school cooking staff or local producers). In many municipalities a further requirement
is that councils‟ chairs cannot be government representatives.

22.

The National Council had previously existed between 1993 and 1995 following the
launch of the Federal Ministry of Agriculture‟s 1985 Proposal for a Policy to Fight
Hunger and the 1st National Food and Nutrition Conference in 1986.

23.

Two-thirds of representatives from the civil society selected and approved by the
National Conference on Food and Nutrition, corresponding to 38 civil society
organisations, among non-governmental organisations, networks, social movements,
religious institutions and professional associations. One-third of representatives from
government, including 19 federal ministers and special secretaries responsible for
areas related to food and nutrition security (Special Secretariat of Agriculture and
Fishery; Federal Ministry of Work and Employment; Federal Ministry of Foreign
Relations; Civil House of the Office of the President of the Republic, Special
Secretariat of Policies for the Promotion of Racial Equality, Federal Ministry of
Education; Federal Ministry of National Integration; Federal Ministry of Finance;
Federal Ministry of Agrarian Development; Federal Ministry of Health; General
Secretariat of the Presidency of the Republic; Federal Ministry of the Cities; Ministry
of the Environment; Special Secretariat of Women‟s Policies; Federal Ministry of
Social Development and Fight Against Hunger, which operates the Council‟s
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Executive Secretariat; Federal Ministry of Planning, Budget and Management;
Special Secretariat of Human Rights, Federal Ministry of Agriculture, Livestock and
Supply; Federal Ministry of Science and Technology). Observers representing related
councils at the federal level (social assistance, health, environment, sustainable rural
development and economic and social development), international organisations
(FAO, OPAS, UNICEF, PNUD, and UNESCO), international co-operation entities
(e.g. Action Aid, Oxfam and FIAN, etc.) and the Federal Public Prosecution Office.
25.

Federal Law no. 8 666/1993 obliges procurement officials to document the
procurement procedures with a view to gauging their regular agents of control. It
enumerates that every procurement procedure should record: i) justification of hiring;
ii) a reference guide containing detailed description of the object, budget estimate of
costs, and physical and financial schedule of disbursements, if any; iii) cost
spreadsheets; iv) guarantee of budgetary reserve, with an indication of the respective
items; v) authorisation to open the bidding; vi) designation of the auctioneer and
support staff; vii) legal advice; viii) tender and its annexes, if applicable; ix) the draft
of the termination of employment or equivalent, as appropriate; x) original of the
written proposals and supporting documents; xi) the minutes of the trading session,
the registration of bidders approved, the submitted written and verbal proposals in
order of ranking and the analysis supporting the decision, and xii) proof of
publication of notice of the announcement of the outcome of the bidding, the extract
of the contract and other actions relating to advertising of the event, as appropriate.

26.

Municipal lotteries selects 60 municipalities with a population of up to
500 000 inhabitants, not including state capitals. These have been conducted every
month since April 2003. To date, 29 rounds of random audits have been conducted
and 1 581 municipalities (28% of all municipalities) have undergone random audits.
In each municipality, auditors examine accounts and documents and make personal
and physical inspection of works and services implementation. Particular emphasis is
on interaction with the population, either directly or through community councils or
other representative organisations engaged in social control activities. The results of
the lottery selection and the final audit reports for municipalities and states, as well as
capitals and major cities, are available online from the Office of the Comptroller
General
of
the
Union
Internet
pages:
www.cgu.gov.br/AreaAuditoriaFiscalizacao/ExecucaoProgramasGoverno/Sorteios/E
stados/Sorteados/index;
access
to
state
random
audit
reports:
www.cgu.gov.br/sorteios/index2;
list
of
municipalities
by
lottery:
www.cgu.gov.br/AreaAuditoriaFiscalizacao/ExecucaoProgramasGoverno/Sorteios/M
unicipios/Sorteados/index; access to municipality state random audit reports:
www.cgu.gov.br/sorteios/index1.

27.

See Federal Court of Accounts Normative Instruction no. 56/2007, as amended.

28.

The United Nations Convention Against Corruption draws reference to: i) the
promotion of integrity, honesty and responsibility among its public officials; ii) the
application of codes of conduct to articulate the standard of conduct of public officials
for the correct, honourable and proper performance of public functions; iii) the
establishment of measures and systems to facilitate the reporting by public officials of
acts of corruption to appropriate authorities; iv) measures and systems requiring
public officials to make declarations of their private interests that can give rise to a
conflict of interest with respect to their functions as public officials; and
v) disciplinary or other measures against public officials who violate the codes or
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standards (Article 8). This is in addition to maintaining and strengthening systems for
the recruitment, hiring, retention, promotion and retirement of public officials
(Article 7).
The Inter-American Convention Against Corruption notes, Article 3:
[To promote and strengthen the development by each of the states parties of the mechanisms
needed to prevent, detect, punish and eradicate corruption; and to promote, facilitate and
regulate co-operation among the states parties to ensure the effectiveness of measures and
actions to prevent, detect, punish and eradicate corruption in the performance of public
functions and acts of corruption specifically related to such performance] the states parties
agree to consider the applicability of measures within their own institutional systems to create,
maintain and strengthen: …i) standards of conduct for the correct, honorable, and proper
fulfillment of public functions. These standards shall be intended to prevent conflicts of
interest and mandate the proper conservation and use of resources entrusted to government
officials in the performance of their functions. These standards shall also establish measures
and systems requiring government officials to report to appropriate authorities acts of
corruption in the performance of public functions. Such measures should help preserve the
public‟s confidence in the integrity of public servants and government processes; ii)
mechanisms to enforce these standards of conduct; iii) instruction to government personnel to
ensure proper understanding of their responsibilities and the ethical rules governing their
activities; iv) systems for registering the income, assets and liabilities of persons who perform
public functions in certain posts as specified by law and, where appropriate, for making such
registrations public…viii) systems for protecting public servants and private citizens who, in
good faith, report acts of corruption, including protection of their identities, in accordance with
their constitutions and the basic principles of their domestic legal systems; ix) oversight bodies
with a view to implementing modern mechanisms for preventing, detecting, punishing and
eradicating corrupt acts.

29.

The obligations and duties, as well as sanctions, outlined in the Code of Conduct for
the Federal Public Administration (Federal Law no. 8 027/1990) and Federal
Law no. 8 112/1990 regarding the public administration are largely identical. The
latter builds the former into the framework for human resource management within
the public service. See Federal Law no. 8 027/1990, Article 2, and Federal
Law no. 8 112/1990, Article 116. Two additional articles are included in Federal
Law no. 8 112/1990, namely: i) the requirement “to inform the superior authority of
the irregularities that have knowledge by virtue of office”; and ii) the requirement “to
meet promptly…the requisition for the defence of the state”.

30.

See Federal Decree no. 5 497/2005. Efforts are being made to increase the proportion
of positions reserved for public officials and a draft bill to this effect is currently in
the National Congress.

31.

Suspension may, however, be converted into a fine, on the basis of 50% of the
remuneration of the public official for the period of the original suspension. The
decision over whether a suspension can be converted into a fine is left to the
discretion of the federal public administration.

32.

See Public Ethics Commission,
www.presidencia.gov.br/estrutura_presidencia/cepub/sugest.
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