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Summary:

The case study examines the collaboration between the Ministry of
Education and the Ministry of Social Development and Fight Against
Hunger in Brazil in order to monitor the commitment made by the
beneficiary families in keeping their children in school at the minimum
attendance rate required by Bolsa Familia Program. It analyzes the cross-
sectoral approach as a social policy strategy and the challenges involved
in coordination among government agencies to ensure the integrality
of this anti-poverty and social protection policy program. The main focus
of the study is the relationship between the institutional representatives
of the federal government, but it also addresses important elements of
interaction with other levels of government so that the management of
the education conditionality complies with its purposes.
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1. Introduction

This case study addresses cross-sectoral approach as a strategy of
social policy and the challenges involved in the processes of coordination
among government agencies to ensure the integrality of the policies of
social protection.

Bolsa Familia is an important program stemming from the anti-poverty
policy of the Brazilian government that benefits people living in extreme
poverty? with a monthly money transfer that varies according to family
composition. The initiative is based on the acknowledgement that
poverty is a multidimensional phenomenon and requires both income
and integrality of social policy, which implies coordination of projects,
articulation of those involved and a cross-sectoral strategy of action.

A family entitled to the benefit must enroll and keep its children and
teenagers in school, and monitor the health of children, teenagers,
pregnant and lactating women. These requirements are related to the
core objectives of the income transfer program, that is increasing the
human capital of the poor and excluded populations and breaking the
cycle of the intergenerational reproduction of poverty. The
conditionalities also require greater attention from the government in
the provision of education, health and social assistance services to the
neediest sectors of the population.

There are three levels of government involved in the implementation
of Bolsa Familia (federal, state and municipal) and the areas of social
assistance, education and health. Collaborative relationships among the
responsible areas and agencies are essential to the functioning of the
program and to obtain the expected poverty reduction results. In this
context, the ministries of Social Development and Fight against Hunger
(MDS), which is the national manager of Bolsa Familia, and the sectored
ministries of Education (MEC) and Health have a leading role.

This study focuses on the tasks of the MDS and MEC, the agreements
and the interaction between them in monitoring the attendance of the
students from families entitled to the income transfer. The work done
by both ministries and local governments across the country makes it
possible to collect and systematize information on school attendance of
approximately 17.5 million children and adolescents from families
benefiting from the program. The information is used to guide social
work with families whose children are not attending school. It even
allows in identifying situations of social vulnerability that require action
by the government. It is also used to control the implementation of the
program by local governments.

The structuring of the education conditionality management and
monitoring of school attendance and its development in the social
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support to families was a complex and long process. This case study
focuses on the factors that led to the development of partnerships and
collaborative dynamics between the two ministries involved and their
work with local governments.

In order to examine the cross-sectoral coordination, this paper first
presents the case of a meeting between agents of social and educational
policies to address the situation of Pedro, beneficiary of Bolsa Familia
and student at the Tiradentes School. The program is described as
follows: its origin, its objectives and institutional format. It also addresses
the commitments made by beneficiary families and how the monitoring
takes place. Next, the institutional context, the actors in the
management of education conditionality and monitoring of families are
examined, especially the MDS and MEC, in addition to tools, instances
and spaces of cross-sectoral coordination. Finally, the narrative returns
to the Tiradentes School, where representatives of the government -
the director and social assistant - analyze the case of a student named
Pedro. The annexes include additional information about the program
and a Teaching Note.

2. A meeting at the Tiradentes School

Execution of Bolsa Familia occurs in the 5,565 Brazilian municipalities,
where teams from local governments are responsible for it. All schools
where children or adolescents from beneficiary families study are agents
in the chain of program implementation, mainly because they take part
in monitoring student attendance.

In a city located in the Northeast region of the country, Antonio,
director of the Tiradentes School, awaits Teresa, a social assistant at the
Reference Center for Social Assistance (CRAS), for a meeting. The
purpose of the meeting is to discuss the situation of Pedro, a first-year
high school student whose family receives Bolsa Familia benefits. The
payment was blocked because Pedro did not fulfill the minimum class
attendance requirement.

When Teresa called to request the scheduling of the meeting, she
mentioned that Pedro is one of the teenagers whose situation she
monitors after receiving the list of local families who have school
attendance problems from the city manager of the Bolsa Familia program.
She also stated that records from the ministry show that Pedro’s mother
went to school to justify the absence of her son, but the director did not
accept her reasons. Then, when the social assistant visited the home of
the family, she found that the mother has trouble controlling her son’s
absences from school because she is away from home from 6 AM to 8 PM
every day due to work and no other adult lives in the house. Her son,
who has already been arrested once for thefts, often prefers to stay on
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the streets with other teens in the neighborhood. He has already failed
more than once in different school’s degree.

While the director waits for the social assistant, he talks to a teacher
he invited to attend the meeting. The teacher’s opinion is that:

“School works as a magnet for social problems. It reflects
everything, especially in the case of a school like ours, which is
in a poor and underprivileged area.”

Antbnio has a different opinion:

“I agree that as we are in daily contact with the students,
their problems quickly show up in school. Now, at least we
have someone talk to about the teenagers’ problems and their
families, which hinder learning and even lead them to drop
out of school. We can contact the staff of the health unit or
social work to talk about some of the more difficult cases, or
forward them. Bolsa Familia requires a lot of work from the
school, but it has helped to reduce dropout and absence rates
because the parents of the students are more concerned with
what happens to their children.”

And he continued:

“The secretariat of education of the city complained that
many school principals did not inform the attendance rates of
the students who are in the program to the local government.
At this school, we do what we can, but we do not accept any
reason for missing classes because we cannot investigate
everything that happens in family life.”

Situations such as those mentioned above can occur in any of the
160,000 brazilian schools where children and adolescents benefit from
Bolsa Familia. The family, the school principal and the social assistant
are responsible for dealing with dropout and attendance rates, but they
are not the only ones. Before we address how the meeting at school
progressed (which will be brought up again at the end of this report), we
will explore how the management of education conditionality of Bolsa
Familia mobilizes several public agents and how the strategy adopted
by the program requires cross-sectoral partnerships. Thus, we will be
able to understand the relevance of the meeting between the director,
Antonio, and the social worker, Teresa, to discuss and take actions
regarding the situation of the student, Pedro.

3. The Program

In October of 2003, the federal government created the Bolsa Familia.
The decree that regulated the program establishes that its

Cross-sectoral partnership in social policy: the control of school attendance in the Bolsa Familia Program - written by
Cristina Almeida Cunha Filgueiras



Casoteca of Public Management

implementation must be “decentralized, through joint efforts among
federal entities, considering the cross-sectoral approach, the
participation of communities and social control.”?

The policy strategy adopted by the government in the fight against
poverty that is developed in this program combines three dimensions:
the immediate relief of poverty with a direct transfer of income to poor
families; the break of the poverty cycle between generations through
access to basic social services like health, education and social assistance;
the availability of complementary actions and programs that qualify the
provision of services and support the development of the families.

The program brought together four existing income transfer
programs: Bolsa Escola (school), Bolsa Alimentacdo (nutrition), Cartdo
Alimentacdo (food card) and Auxilio-Gas (Cooking Gas Aid). Each was
administered in a different ministry, which established its own eligibility
criteria for beneficiaries.

The National Secretariat for Citizenship Income (SENARC) is the
agency responsible for the program in the Ministry of Social Development
and Fight Against Hunger (MDS). It is responsible for establishing rules
for the implementation of Bolsa Familia, setting benefit values, setting
and monitoring the conditions required for the families, establishing
goals, proposing the annual budget for the program, establishing
dialogues and partnerships with the municipalities, states and other
agencies of the federal government, monitoring the operation of the
program and performing regular evaluations. It also includes establishing
a relationship with Caixa Econdmica Federal, a public bank and financial
operator of the program that processes information about the families
and transfers the monetary aid to the beneficiaries.

The secretariat establishes the criteria of who receives the benefit
and how much they receive , as well as the criteria for the suspension
and cutting of benefits. The value of the financial benefit varies according
to the income and composition of the family. It can vary from RS 32.00
(S14,14) to RS 306.00 ($135,22), and the average value in April of 2013 was
RS 150.00 ($66.30). The beneficiary can receive the benefit in agencies and
ATMs anywhere in the country with the use of an electronic card.

SENARC is also the manager of other income transfer benefits
intended for the population with low income or in vulnerable situations.
The Single Registry for Social Programs (CadUnico) is also under its
responsibility. It registers families in poverty or extreme poverty
situation that require or receive benefits from the federal government.
CadUnico stores the information about families that is collected by teams
from municipal governments . It is considered an essential instrument
for the planning, implementation and control of the actions of the
program.
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Bolsa Familia has become a landmark in Brazilian social policy in terms
of territorial scope, invested resources and target audience. Since its
inception, it has received a great amount of visibility, garnering national
and international attention. Within Brazil, the program is controlled and
audited by control agencies from the public administration. They receive
inquiries and put pressure to substantiate the establishment of its goals
and procedures, as well as the results obtained from its implementation.

The income transfer program started in 2003 with 3.6 million
beneficiary families. In 2013, 13.5 million families were benefited*. The
expansion of its coverage was based on the expansion of the operational
capacity and structuring of the “descentralized management”, that is,
the institutional arrangements that ensure that the program is
implemented with the work of several levels of government and
articulated with other sectoral policies.

3.1- Commitment of the families and conditions for receiving the benefit

The income transfer comes with a conditional character. By becoming
a beneficiary of the program, the family agrees to comply with
commitments in the areas of education and health. The conditions related
to education are: school enrollment and minimum attendance of 85%
for children and adolescents between 6 and 15 years old, and 75% for
teenagers aged 16 to 17.In terms of health, the family must monitor the
vaccination schedule as well as the growth and development of children
up to 7 years old, from prenatal and postpartum. There is also the
monitoring of attendance of children included in the Child Labor
Eradication Program (PETI) and services that foster coexistence and
strengthen ties.

As regards to the conditionality of education, which is the specific
object of this narrative, the agents of educational policy (school
principals and education secretariats) are the ones responsible for
informing MEC about it. MEC consolidates the school attendance
information, which is then submitted to the database of MDS. If the
student does not attend school or does not meet the attendance rate
required, the family may have its financial benefit suspended or canceled
by MDS.

The managers of Bolsa Familia affirm that the purpose of the
education conditionality is increasing the human capital of beneficiaries,
considered one of the conditions that are crucial for the process of
overcoming poverty. In this context, it becomes important to encourage
school attendance and development by analyzing the reasons for the
low attendance rate of the student individually. The intention is not to
punish, but to prevent dropouts. And if the children or adolescents are
not enrolled, the purpose is that they enroll and attend school. The
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program seeks to encourage families to value education as a means to
overcome poverty.

The proper monitoring of the conditions is strategic, because it
enables the identification of situations of vulnerability within the family
context that interfere with access to basic services to which the family is
entitled, demanding actions from the public authorities related to the
provision of services and policies for education, health and social
assistance.

However, this set of purposes needs to make sense for all
stakeholders involved in the program. The actors in the field of education
are required to incorporate new processes to their work dynamics, to
operate information systems or to perform policy and technical actions
so that the subject make progress within the context of public policy. It’s
also expected that they use the information generated by monitoring
the attendance of the beneficiaries of Bolsa Familia to promote the
improvement of educational initiatives. However, such actors, from
school to the ministry, often see that certain actions and responsibilities,
such as the control of the beneficiaries, are not their job, because they
understand that the program is an action of “education”.

3.2- Control and management of the conditionality

The institutional arrangements and procedures for the control of
school attendance have been established from the beginning of Bolsa
Familia until the institutionalization of the complex current routine,
which consists of a series of procedures.

This routine involves:

- The Attendance System - a computerized system to be filled out
online - created and managed by MEC. It receives information from a
network of operators in municipalities that are monitored by the
ministry;

- The articulation between MDS and MEC to set the annual schedule
for the collection of information and train the agents involved in the
process;

- Generating and disseminating information to the agents of social
policy at local level on the children and adolescents who have not met
the attendance rate, aiming to establish strategies for monitoring and
support.

José Eduardo®, a technical advisor from MDS active in the process
points out the requirements associated with this routine:

“(...) it requires negotiation and commitment. The operating
schedule for the monitoring of the conditionalities is annually

agreed in a meeting between ministries. The deadline is very
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tight and everything needs to be synchronized. Thousands of

professionals are involved; everyone needs to do their part to

meet the deadlines and the quality of information.”

The management cycle of education conditionality is repeated every
two months, with the exception of vacation periods.

Figure 1 - Cycle of conditionality in “school attendance”

School
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Government

As a result of the work done, school attendance showed a steady
increase in coverage®. In the first two months of 2013, 15.1 million out of
a total of 17.4 million children and adolescents between 6 and 17 years
old were monitored. 97.3% of the total of monitored students presented
a school attendance rate above the minimum percentage required and
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2.7% of the students had low attendance rates.

Table 1- School attendance results. First two months of 2013.

attendance rate

Total of students from 6 to 17 years old beneficiaries of 17.4 million

Bolsa Familia

Beneficiary students who had monitored attendance 15.1 million
(86.7% of the total)

Beneficiary students who did not have monitored attendance 2.3 million
(13.3% of the total)

Percentage of monitored students who have met the minimum 97.3%

attendance rate

Percentage of monitored students who have not met the minimum 2.7%

Source: MDS/SENARC. Boletim Bolsa Familia Informa n2 366. May 29, 2013.

Based on the information collected and systematized by MEC, MDS
generates monitoring reports of commitment to education. In addition
to allowing public agents to work on the reality to improve the
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performance of the program, the information has also permitted
analyses on the impacts of Bolsa Familia.

The data from the Elementary Education School Census of 2011 shows
that, in high school, the acceptance rate of the beneficiaries of Bolsa
Familia is 79.9%.The dropout rate among program beneficiaries, on the
other hand, is 7.1%, lower than the national average of 10.8%.In
elementary school, the acceptance rate of Bolsa Familia beneficiaries
has grown steadily, from 80.5% in 2008 to 83.9% in 2011. The dropout
rate in 2011 was of 2.9% for the beneficiaries of the program in
elementary school. There are also positive effects on the indicators of
age-grade distortion both in elementary school and in high school’.

Since 2006, teams from municipalities may register cases of non-
compliance with conditionalities in the conditionalities management
system (SICON), as well as referrals made by personnel from social work®.
Data from May of 2011 indicates that 26,418 beneficiary families of Bolsa
Familia Program were included in the family monitoring.

4. Institutional context

The management of conditions of the program requires the
mobilization of several actors in three levels of government and in
distinct sectors of public policy, as well as strategies for vertical and
horizontal coordination®.

MDS is responsible for the management of all conditionalities of Bolsa
Familia in the federal government. In the ministry, the responsibility
lies with SENARC, through the Conditions Management Department
(DECON).The agents of the educational policy (school principals, state
and municipal education secretariats and MEC) are responsible for
informing and consolidating information on school attendance.The
overall management of this assignment is with SECADI, from MEC.

Therefore, DECON/MDS and SECADI/MEC are key organizational actors
that monitor the compliance with the conditionalities of education, even
though MDS responds for the program before the government and
society.

There are tensions caused by the institutional format of the program
and its cross-sectoral character, which model the work of monitoring the
conditions. Despite the legal provisions that assign the role of articulating
the actions of the federal agencies to this ministry, MDS does not have a
hierarchical position with the authority to require some behavior from
another ministry and from the public agents associated with it.

A similar situation occurs in the relationship of the federal
government with other federal entities (states and municipalities, and
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city halls, education secretariats and schools) that monitor the
compliance of the families with the commitment of education. The
Brazilian Constitution establishes that each of the entities of the
federation is autonomous. There is no legal determination of hierarchical
obedience among them, which drives different elements of adherence,
encouragement and reciprocal involvement in the development of
national public policies.

What happens in the relationship between MDS and MEC influences
the relationship among the actors implementing the policies at local
level to some extent, that is, it directly affects the interaction with
beneficiaries. Agreements and joint actions from both ministries, by
setting an example, providing guidance, encouragement, and, also,
making joint requirements, would help to promote integration at local
level.

Figure 2 - Agencies involved in the education conditionality management
of Bolsa Familia and the monitoring of families

Federal government

Ministry of Social Development Ministry of Education

and Fight Against Hunger - Secretariat for Continuing Education,

National Secretariat for Literacy, Diversity and Inclusion
Citizenship Income (SENARC) (SECADI)

Department of Conditionalities
(DECON)

National Secretariat for Social
Assistance (SNAS)

State government

Govemment of State
- Secretariat of Education/ Coordination of Scholar Attendance
- Municipal management of Bolsa Familia

- Secretanat of Social Assistance (or equivalent)

Municipal government

Local Govemment
- Secretariat for Education / Municipal Operator of
School Attendance
- Municipal manager of Bolsa Familia program
- Secretariat of Social Assistance (or equivalent)

Schools CRAS Units

In black: people responsible for monitoring school attendance
In blue: people responsible for managing Bolsa Familia and for the overall management of conditions
In red: people responsible for monitoring families that are not in compliance with school attendance rate

4.1- One program, one conditionality and two ministries

“From the inception of the conditions of the program to the
details of the operation of the conditionality management and
monitoring of the families, there has been a collective
development, through regular meetings between all the federal
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sectors involved in the areas of health, education, social
assistance and the Bolsa Familia Program” (National Secretariat
for Citizenship Income 2010:66).”

There was no regulation about how the monitoring of the
conditionalities of the families and the collection of information would
work. A presidential decree from September of 2004 determined that
MDS should monitor the compliance with the conditionalities in
conjunction with the Ministry of Education and the other federal entities.
MEC is responsible for systematizing school attendance information and
MDS has the overall responsibility for the implementation and
management of Bolsa Familia. Since MDS is in the same hierarchical
position as MEC, it could not set a requirement, from top to bottom, to
determine the necessary actions and obligations so that the education
sector monitored the attendance.

In November of 2004, MDS and MEC established performance and
collaboration protocols for the subject through a joint ministerial
ordinance. Then, the implementation procedures for the normative
provisions were defined. The efforts of the highest authorities of these
ministries, with the support from the Presidency of the Republic, had an
essential role in this process.

In addition to the political weight of the core of the federal
government in the definitions of Bolsa Familia, other factors contributed
in boosting the search for agreements for joint work. Both ministries
were constantly subject to criticism from the media and pressure from
society, which initially focused on the absence of a mechanism to check
the compliance with the requirements of school attendance and then
turned their attention to possible failures in the mechanisms
implemented. In 2004, within the scope of the inspection program of
the Federal Court of Accounts, MDS was required to adopt measures for
the fulfillment of the conditionalities and was given a deadline of six
months for the implementation of the control system.

4.2-MDS, manager of Bolsa Familia

MDS was created in January of 2004, shortly after the creation of PBF.
At the beginning, the main challenges were structuring the portfolio
and implementing a government initiative with the complexity and size
of Bolsa Familia. The ministry had another great challenge: structuring a
Social Assistance policy, whose institutional framework was to be defined
and implemented.

Bolsa Familia is not the only responsibility of the ministry. However,
the program is complex, achieving a prominent position in the
government strategy, reaching gigantic proportions as to the population
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and territorial coverage, and occupying a central position in the MDS.
Moreover, the image of the ministry is closely linked to the program by
society. All this caused SENARC, the national manager of the income
transfer policy, to play a leading role in the ministry, in the relationship
with other instances of the federal administration, and with state and
local governments.

Since the implementation of the program is decentralized, the
municipalities have a key role. It was necessary to gain the acceptance
of the municipalities in order to structure the municipal coordination of
management. Many mayors resisted taking over the responsibilities of
the program because they believed that the local governments had the
onus of implementation, while the federal government was seen by
the beneficiary population as the “owner” of the program and as the
primary responsible for improving the life of the families. Meanwhile,
the interest of the federal manager is that the implementation be carried
out with an active participation of local governments, but without
interference in the most important decisions, in the rules related to the
provision of the benefit or in the implementation schedule. In a certain
way, the format of the program relegates the local government to the
role of executor, who is totally involved with operational aspects.

Since the inception of the program, there has been political and
administrative conflicts with the decentralized implementation, leading
the federal manager to seek ways to encourage and also compel the
municipal managers to improve their performance. This generated a
shared management model between states and municipalities, where
the responsibilities of each government level are defined in the
implementation of the program.The establishment of a Term
of Commitment between the the mayor of each city and MDS
formalizes the roles and responsibilities of the local implementation of
the program and establishes a minimum operation standard for the
program at local level. Signing this commitment is a prerequisite
for the municipal administration to receive the financial incentives of
the program. (Lindert et al. 2007).

Another area of conflict is related to state governments, since they
did not have a well-defined role in the institutional design of Bolsa
Familia, that is, they did not have their own agenda for the program
(Mesquita, 2007; Licio, 2004). The local and federal governments have a
direct relationship in the operation of the program. The state
governments are focused on supporting local governments in the
registration of families and the training of local teams.

The program’s conditionalities demanded the expansion of the
federal coordination with the creation of cross-sectoral network for
monitoring. It would take some years to reach the current format.
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The attention to education and health conditions did not immediately
become a major concern at SENARC, perhaps because they were focused
on other several work fronts for the implementation of Bolsa Familia.
However, the carrying out of the school attendance control had to occur.
There were experts in the agency that were in charge of working and
keeping in contact with MEC, but the subject was not significant inside
SENARC when compared to other elements of the program.

The issue gained relevance and institutional acknowledgement
within the ministry with the creation of a unit with greater emphasis on
the structure of the secretariat that would be in charge of the
“management of conditions”. MEC experienced a similar process in 2006,
when it was involved in designing a system to collect and consolidate
school attendance information, which contributed to the strengthening
of the cooperative relationship between SENARC and the department
responsible for monitoring education at MEC.

With the purpose of inducing local governments to participate in the
implementation of Bolsa Familia and to financially support the
management activities of the program, MDS started to allocate financial
resources to municipal governments. It was determined that the amount
to be transferred to each local government would be calculated using
the Decentralized Management Index (IGD). The index considers the
performance of the local government in several aspects, with emphasis
on the monitoring of school attendance through the system established
by MEC and the management of CadUnico. The resources transferred by
the federal government helped to improve the relationship with local
governments, since they can be used to purchase equipment and train
teams, to purchase vehicles for the transport of technicians, to perform
collective actions for the issuance of civil documents, to create
educational campaigns directed to the beneficiaries, to implement
complementary programs for the increase of the schooling rate and for
the productive inclusion of the beneficiaries, to create actions of
community and territorial development, to support social control
instances of the program, among many other options (Curralero et al.
2010:161).

SENARC made significant efforts in the creation of the information
tool for the management of the conditionalities of Bolsa Familia. The
webpage Sistema de Condicionalidades do Programa Bolsa Familia
allows the managers and experts responsible for monitoring the
conditionalities in the states and municipalities to query families data
that did not comply with their commitment and perform actions related
to effects on the receipt of the benefit. It allows you to enter information
about the monitoring of the families performed by the social work
teams, for example.
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In 2007, the entry into operation of the Attendance System,
developed by MEC, streamlined the data collection and the
systematization of school attendance data. SENARC started to have more
responsibilities, as for the generation of reports, analysis of monitoring
results and submission of feedback on the subject to state and municipal
managers.

During this period, the conditionalities were managed by the
Management Department of SENARC, under the responsibility of the
General Coordination of the Management of Conditionalities, composed
of a team of seven people. At the end of 2009, when MDS was
restructured, these units were reformulated and the Department of
Conditionalities was created.

In 2011, José Eduardo, who had been in charge of the monitoring of
school attendance at MEC since 2008 was invited to direct the Department
of Conditionalities (DECON) at MDS. Other technicians with experience
working at MEC were also called to the same department.Their knowledge
on the area of education and their personal relationships within MEC have
contributed to create a systematic analysis on the conditionality of
education and guidance to the cross-sectoral work at MDS.

In 2012, there was a reformulation at DECON with the purpose to
enhance the cross-sectoral management of Bolsa Familia. It created a
“coordination to support integrated actions” in the department, with
the goal of changing the profile of the cross-sectoral work that was being
done. What was previously regarded as articulation was dispersed among
a variety of themes such as education, health, micro-credit, environment,
culture and others. According to the director, this dispersion resulted in
little interaction with the programs of other areas, since the relationship
was practically limited to the exchange of bases of studies. It did not
generate much advancement for the purposes of the policy against
poverty and for the expanding of opportunities for families in vulnerable
situations. The new coordination focused the articulation work on
education, health and social care.

A subdivision of DECON started to be responsible for organizing the
use of a set of information from different national databases (such as
Educa Censo, CadUnico, the Attendance System and others) and, from
these databases, it subsidized the production of studies and analyzes
that, in addition to qualifying the debates on the subject, supported the
decision making of public managers. For this purpose, the new
coordination created the “Dashboard of Conditionality Indicators”, which
includes indicators in five areas: social vulnerabilities, access to services,
health management, education management, management of Bolsa
Familia. According to Fernando, one of the people in charge of the
initiative, the following took place:
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“First, SENARC worked internally on the subject, then, it
involved the technicians of the National Secretariat for Social
Assistance, MEC and the Ministry of Health. There was a lot of
debate on the definition of conditions. We had a round of
discussion with MEC, gathered their suggestions and brought
their point of view on the subject. We had a second round of
discussion with the Ministry of Health. We managed to create
Working Groups to discuss the Dashboard of Indicators, with
representatives from the fields of education, health and social
care, and also with representatives from all the coordination
of DECON. We conducted seminars in several regions of the
country to present the Dashboard of Indicators and the potential
use of its information by public managers in states and

municipalities”. (Interview)

Figure 3 - The management of conditionalities at MDS
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Therefore, since the creation of Bolsa Familia, there have been
constant changes in the organization of the topic “management of
conditionalities” within SENARC so that it reached the current

institutional format shown in Figure 3.

4.3-Ministry of Education

With the creation of Bolsa Familia, the actors of education policy at
all levels of government were mobilized to comply with the commitment
of periodically monitoring and controlling school attendance of students
from families that receive income transfers.

The role of MEC regarding PBF consists of:
- monitoring the school attendance of students in the program;

- managing the information system: receiving the records of school
attendance and the justifications for low attendance rates;
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- consolidating the data obtained from the records and making it
available to MDS to subsidize the management of the program.

In order to achieve the development of the elements mentioned,
MEC worked internally and externally, with agents in the education
system throughout the country, and with the national manager of Bolsa
Familia. Its main responsibility, that is, registering, consolidating and
submitting information on school attendance, takes up most of this
journey. With the structuring of components to comply with such
responsibility, the teams in charge of the subject in the ministry could
also dedicate their time to the analysis of reasons for the low attendance
rates or non-attendance, aiming to provide ways to prevent/reduce
dropouts and encourage school attendance and the educational progress
of students found in a situation of social vulnerability.

The fact that Bolsa Familia is not a program of the Ministry of Education
hindered its inclusion in the portfolio agenda and the establishment of a
dialogue with other ministerial programs, especially those related to basic
education. Since MEC is not directly responsible for income transfers, the
PBF does not have the same visibility as other programmatic lines and
does not constantly appear in the interventions of the authorities in the
area because it is not a central issue within the agency.

When Bolsa Familia was created, MEC did not have - and today still
lacks - a mechanism to monitor the low attendance rates of all students
in the school system. Many agents who work with educational policies
do not agree that only the students benefited by PBF should have their
attendance monitored.

Having a technological system that enables the registration and
consolidation of information from each of the schools was essential to
structure the monitoring of school attendance. In 2004, as an emergency,
MEC began to use an operating system provided by Caixa Econdmica
Federal, the public bank that pays the benefit to the families. The
municipal government entered the information. However, this system
had many operational problems and did not offer much functionality.
One of its major limitations was that it did not allow its online use by the
operators.

Although limited, this first system allowed MEC to structure the
procedures and begin to address the challenges involved in the
monitoring of school attendance. One of the main challenges was to
obtain the collaboration and commitment of municipal governments.

One of the first measures taken by the ministry was to request the
municipalities to sign a term of commitment of the education department
related to Bolsa Familia. It also adopted the practice of sending official
letters to the mayors and municipal secretaries of education across the
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country at the beginning of each collection period, reinforcing the
importance of the school attendance records and the submission of
information to the ministry. In the middle of each attendance registration
period, telegrams were sent to the local governments that had not
submitted the data or had submitted incomplete data.

The actual requirement made by the manager of Bolsa Familia started
having practical effects in 2007, when the new registration system
developed by MEC, the Attendance System, started to be fully used,
which allowed a rapid increase in the monitoring rate of the educational
commitments. The ministry provided to the cities and states a system
that is easy to operate and was created in web platform, eliminating the
use of application forms. It made it possible to decentralize the
registration of information to schools and transferred the responsibility
of filling in information to schools. Moreover, the role of “local operator
of the Attendance System” was created. The local operator is formally
appointed by the mayor and constantly interacts with the ministry.

Many obstacles were faced and overcome in order to achieve this
level of development. The operational and technical difficulties must
be highlighted. Access to the internet is not homogeneous across the
country and, in most cities, the people from the local government had
little familiarity with information technologies. There are places in the
country where there was not even a phone from which MEC staff could
communicate with the local manager. The turnover rate in the
municipalities is a constant issue and requires a structured routine to
train new people to be integrated in the network.

The Attendance System allowed a faster data generation and
streamlined the preparation of reports and analyses. MEC and MDS
started to receive periodic information on the status of school
attendance of children and adolescents benefited from the income
transfer program against poverty.

The staff of MEC has worked for several years in institutionalizing the
control of school attendance, with all processes involved in the
agreements with state and local governments, in addition to the direct
contact with educational establishments. As a result of this effort, a
network with approximately 36,000 professionals was formed in 2013,
mainly with operators of the school attendance system, state and local
secretariats for education. In each region of the country, there are annual
presencial courses with state and local operators on the functioning of
the monitoring system of school attendance, as well as on the logic and
development of the monitoring job.

In 2009, the Attendance System began to allow the entry of
information about the identification of the reason for the low attendance

Cross-sectoral partnership in social policy: the control of school attendance in the Bolsa Familia Program - written by
Cristina Almeida Cunha Filgueiras



http://casoteca.enap.gov.br

rate of students. The information is based on the observation of a table
of noncompliance with school attendance defined by MEC, increasing
the knowledge about the causes™.

The routine of monitoring this process is an operation of great
proportion that is repeated five times a year. In 2013, the families of
approximately 17 million children and adolescents were benefited from
PBF. This year, it has been recorded information on school attendance of
about 15 million of these beneficiaries.

Since the beginning of the actions of MEC on this subject, the team in
charge of the control of school attendance has worked in the Secretariat
for Continuing Education, Literacy and Diversity (SECAD), which later
incorporated the term “Inclusion” and changed its name to SECADI*2.

“SECADI, in conjunction with the school systems,
implements educational policies in the areas of literacy and
education for teenagers and adults, environmental education,
human rights education, special education, field education,
indigenous school, quilombola education and education for
ethnic and racial relations. Its purpose is to contribute to the
inclusive development of education systems, focused on
valuing differences and diversity, promoting inclusive
education, human rights and social and environmental
sustainability, in order to implement transversal and cross-
sectoral public policies” (http://portal.mec.gov.br/
index.php?option=com_content&view=article&id=290&Itemid=816(15/
8/2013).

Figure 4 - The management of the conditionality of education at MEC
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SECADI covers a lot of subjects, with a greater weight on the diversity
issue. In this context, those responsible for managing the conditions of
Bolsa Familia find it difficult to encourage the ministry to use information
on school attendance as a reference to be considered when proposing
educational policy initiatives aimed at favoring the public benefited
from the program.
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The coordination of the monitoring of attendance develops an
ongoing work so that the subject has space and visibility in the policy
agenda of the Ministry of Education. In the words of Manuela, General
Coordinator of the Monitoring of School Inclusion:

“Just as the teenagers in most vulnerable situations are
invisible in schools, the teams that work with these populations
are also invisible. In the Ministry, we also (...). Continually work
opening doors, bringing the topic to the agendas for discussion,
mentioning it in meetings, presenting the numbers and, finally,
putting into perspective the subject of school attendance. {...)
There is resistance from some sectors to consider that Bolsa
Familia is also a program of education.”

She continues:

“The cross-sectoral approach appears in the question: what
has been done with the information? We have the data, which
is an improvement, but so what?” (...). We want to think about
the education policy, access and school attendance. We do not

want only to register school attendance.”(Interview)

4.4-Social Assistance

Recognizing the attendance problem is only part of the procedure in
the Bolsa Familia. It can affect the granting of the monetary benefit to
families. And it can also be a sign of social risks that need to be addressed.

The management of conditionalities is a strategy to identify families
that require closer monitoring by other policies and act on the
determinant dimensions of the vulnerabilities that go beyond the income
deficit.

For the proper monitoring of each municipality, there must be a
connection between the identification that a child or adolescent is absent
from school or does not have the minimum attendance rate, and the
social assistance work, which will analyze the situations experienced by
the family and lead this family to specific social interventions with the
teams of the Social Assistance policy.

In 1988, Social Assistance was recognized as a public policy in Brazil.
However, only in the middle of the following decade was the structuring
of the key elements of the sector effectively initiated, with standards,
programs, administrative procedures, action methodologies, formation
of work teams and the implementation of reference units®.

SNAS, the National Secretariat for Social Assistance, which belongs
to MDS, is responsible for the national management of Social Assistance.
This Secretariat defines the main guidelines for social work in national
programs and also for the performance of the sector with the PBF.
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Figure 5 - Responsibility for the monitoring of families in the structure of MDS
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Until 2008, the benefit of PBF could be canceled after noncompliance
for four times in a row within a total period of 18 months. In other words,
the student would need to be out of school for over a whole year for the
cancellation of the income transfer.

From September 2008, the period was reduced to six months.
According to Ordinance No. 321, which regulates the management of
conditionalities, the family may receive from a warning notification to a
notification of cancellation of the benefit, according to the number of
times the noncompliance was registered in the records of a student.
The application of gradual effects on the financial benefit allows the
identification of the reasons for the noncompliance with school
attendance and direct the family to specific social actions that can help
reverse the situation and address the conditions of vulnerability. The
aim is to ensure the income of a family in a situation of vulnerability and
social risk when the area of social assistance aids it.

In the first two months of 2013, approximately 400,000 students, of
the 15 million students monitored by Bolsa Familia, did not comply with
the school attendance rate required by the program. A portion of this
total could have its benefit suspended or canceled.

The reduction of the deadline for the impact on the receipt of
monetary benefit if the family does not comply with the commitment
required by the program meant bigger demands for the staff of Social
Assistance. They are called to search for families to visit, analyze the
reasons that lead to school absence and structure, in conjunction with
other actors of the public policies, the support to students and their
families.

Given the expectations on the role of social assistance , technicians
and managers in the area have expressed some concern. It is what Laura,
a technician at SNAS of MDS, points out:

“Social assistance is not the answer to all problems. Situations
of vulnerability are often complex. It’s no use transferring the
problem from education to social assistance teams.”

“The discussion on family monitoring has been started at

SNAS. There is work in progress regarding the articulation
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between the actions of basic social protection and income

transfers.” (Interview)

Despite the proximity between the teams of Bolsa Familia and Social
Assistance - as they are in the same area of the cross-sectoral policy and
their actions are aimed at the same audience - there is no immediate
connection between them in any level of government. In most of the
country, social assistance teams at CRAS register the families in the
CadUnico. However, it is common that the social assistance and Bolsa
Familia programs be locally managed in separate administrative
structures and without adequate cooperation between them.

On the other hand, on several occasions, both national secretariats -
SENARC and SUAS - work together and issue guidelines for the
implementation of Bolsa Familia (joint operating instructions).

In addition to entering information in the systems developed by
SENARC at each referral center of the municipality, CRAS and CREAS
technicians enter information in their own system of Social Assistance,
the Monthly Attendance Record (RMA), which began to operate in 2012
and follows the process of the units.

This is the concern of one of Fernando, one of the MDS technicians:

“RMA and SICON are parallel systems. CRAS staff has to
register the same thing twice. Even at a distance, they notice
the lack of some common understanding among us here in the

ministry.” (Interview)

MDS prepared the Protocol for the Integrated Management of
Services, Benefits and Income Transfers in 2009, with the goal of
integration between services, benefits and income transfer programs
of the Federal Government, all components of the National Social
Assistance Policy. The protocol describes procedures for the monitoring
of beneficiary families by the local government through CRAS and CREAS
units.

In the federal government, technical working groups on specific
subjects are a way to promote the dialogue between areas. Several
sectors participate in these groups, according to the purpose of each
one. As explained by Laura a technician at SNAS of MDS:

“A working group is one of the practical ways of creating a
closer relationship between sectors, thinking about the subject
together, establishing joint agendas and knowing the other
sectors. It is not easy to know the role of another policy and we
learn to think about the subjects and issues by adopting the
perspective of another person. Understanding requires
receptiveness. There is also learning and tasks between the

components of each team.” (Interview)
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A concrete example of such collaboration is the technical group with
the Integral Education program, created in 2013, with the initiative of
DECON. José Eduardo, the director of the department explains the
importance of this group:

“Since education itself does not solve its own problems, it
is essential to create cross-sectoral arrangements. There are
3.5 million children and teenagers out of school. Education
needs Social Assistance and Health. And vice-versa. The
integration between sectors is required. However, it does not
happen proactively. It is not automatic just because there are
standards, decrees, ordinances and mutual protocols.
Integration is created with method, planning, strategy, technical
quality and ability to know organizational cultures (...). It is
important to open up to each other, listen, negotiate, know
that you are dealing with another organizational culture. Even
if it is the ministry that is here, in the next building, there are
differences. It is necessary to make a move in order to

understand” (Interview).

5. Coordination and cross-sectoral approach

5.1- Shared vision

Since we already know the main elements of the program, the
conditions and institutional context that include two ministries and three
distinct organizational levels, we can now turn our attention more
directly to some aspects of coordination and cross-sectoral approach.

Joint regulations and institutional mechanisms for collaboration were
established in the development of the articulation between sectors of
public policy with regard to the management of the commitment of
families receiving Bolsa Familia. Beyond that, there was the definition
of operating procedures and adoption of incentives, such as IGD, which
was developed at a macro management level, directing the coordinated
work expected to exist at a local level of implementation in each
municipality.

The relevance of the education conditionality for overcoming poverty
and the equality of opportunities was developed and disseminated
through contributions of the actors participating in the program.
According to José Eduardo:

“It is always necessary to work with a strategic and political
perspective within each of the organizations/ministries, so that
the education conditionality management is not restricted to
the collection of information. It is also necessary to work with

Cross-sectoral partnership in social policy: the control of school attendance in the Bolsa Familia Program - written by

Cristina Almeida Cunha Filgueiras

25



Casoteca of Public Management

26

Iz

the information in order to “insert the topic ‘educational
inequality’ on the agenda of MEC and MDS. We seek to create a
platform for education and inequality, and draw attention to
the importance of the work between sectors in order to address

these inequalities.” (Interview)

The work to generate common strategic vision at a macro-institutional
level also makes sense if there is convergence among the actors involved
in the implementation of policies at a local level and if the differences
in the way the agents in the areas of Education and Social Assistance see
low school attendance are set aside. In the history of PBF, there have
been differences in the reasons accepted by each area to justify the
noncompliance with school attendance. Furthermore, before a situation
of low attendance rate, it is common that each area considers that the
problem should be solved by another area.

5.2-In the absence of a central coordination

Despite the closer relationships of cooperative nature between
SENARC/MDS and the areas responsible for monitoring the education,
the professionals more directly involved in the management of
conditions observed that, with regard to this specific issue, there was “a
lack, from the institutional point of view, of a central coordination,
designed to promote articulation and greater integration of the social
areas at the federal level” (Curralero et al. 2010: 160).

With the same perspective, the director of DECON at SENARC observed
in2013:

“It would be necessary for a higher level department, such
as the Civil Office, and the Ministry of Planning as an agency for
cross-sectoral coordination, to make the ministries
communicate to each other and create a system within the
government (related to the subject of the conditionalities and
the cross-sectoral articulation). Since such thingdoes not exist,
we develop our initiatives with our own motivation and vision.”

(Interview)

In the absence of induction of cooperation or lack of systematic
monitoring of part of the core of the federal government, the director
points out that a bilateral relationship between MDS and MEC was created
in the management of conditionalities:

“As the coordination that is established does not exist within
a general strategy led or driven by a government agency that
would be above MDS and MEC, our development depends a lot
on our ability to negotiate well with the several areas of the
other ministry. Not only the monitoring of conditionalities
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should be involved, but the development of a policy and

programs for these audiences”(Interview).

5.3- The instruments, the instances and the spaces for coordination

From a normative point of view, there are laws and decrees that
established the key milestones of Bolsa Familia. Agreements and
protocols were signed and ministerial and inter-ministerial decrees were
issued, establishing the duties and powers of each of the ministries,
from states and municipalities, in the program.

The Integrated System for the Monitoring of Conditionalities, formed
by several information systems of MEC and MDS, was developed due to
numerous initiatives from each ministry and discussions between the
teams in order to constantly model and optimize the registration of
information on school attendance and the analysis of data.

Normative and operational components of the program are the
subject of training activities of the teams that work in each of the levels
of government. In all Brazilian states, there are workshops and training
courses that count with the participation of representatives of those
responsible for conditions at MDS and MEC. There are also cross-sectoral
regional seminars, jointly promoted by both ministries, as spaces for
dialogue. In addition, representatives of a ministry regularly present
seminars organized by the partner ministry.

The technical working groups on specific issues, already mentioned,
are opportunities for exchange and pacts between MEC and MDS, as
well as with other areas of public policy that do not have a direct
responsibility in the PBF.

In 2006, on the initiative of teams involved in the management of
Bolsa Familia, an intergovernmental and cross-sectoral forum on the
conditions of the program was created. It was originally something
informal, a space for negotiation and creation of consensus on the most
relevant and emerging themes related to the management of health
and education conditions and the monitoring of the families. In 2009,
the Forum was institutionalized through Inter-Ministerial Ordinance
MDS-ECM-MS, which defined the heads of several agencies and entities
as participants?,

One of the federal government employees who participated in the
Forum more than once informs about its frequency and functioning:

“The Forum is a work meeting. People from the ministries
are brought together to discuss and analyze topics related to
the issues of the conditions. It happens once or twice a year.
(...) The effective working relationships between MDS and MEC,
the two federal agencies that must respond for the monitoring

of school attendance of the beneficiaries of Bolsa Familia, are
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based on the demands. There are meetings to address and
respond to the components of the management conditions, as
well as to deal with and refer them. These meetings address
the operation, the procedures and referrals, which is normal
for a public policy, the daily routine and monitoring of results.

(Interview)

At local level, the creation of cross-sectoral management committees
of Bolsa Familia in the municipalities was stimulated, which would allow
periodic meetings among the areas, the joint planning of actions such as
household visits and training activities for networks of public policies
related to the program. However, there is no systematic record of the
existence of committees in the municipalities in a way that would tell
how many they are and how they work. The reality in many municipalities
is of little progress in the cross-sectoral approach and difficulties to break
the compartmentalization of administrative structures and the
organizational logics of each sector.

5.4- Networks, people and organizations

In addition to the formal instances, there are informal spaces for
dialogue between ministerial teams where interpersonal relationships
are very important, as well as the very fact that there are technicians
and coordinators with personal trajectory of activity at MEC and MDS.
Fernando believes that the personal characteristics of the interlocutors
and the individual and professional histories influence the development
and maintenance of the procedures of cross-sectoral coordination:

“Bilateral relationships are very dependent on people. They
work because there are professionals who wander through this

network. There is commitment among them”. (Interview)

The characteristics of the actors may represent opportunities, as
indicated by the interviewees, and also risks to the cross-sectoral
coordination. The risk of relying on personal relationships is not creating
working abilities in the organizations and action styles that are less
associated with the profile of who holds the position at each moment.
The turnover rate of technicians in the teams, which is common at MEC,
SENARC and SNAS, represents a threat to the consolidation of what was
developed by MDS. Turnover occurs due to changes in the governments
and also due to the hiring instability of part of the professionals, as well
as the hiring of advisors to cover the reduced size of the teams.

Let’s see what the managers, Manuela and José Eduardo, responsible
for the monitoring of conditions at MEC and MDS say:

“The institutionalization of processes is something difficult.

The (staff) turnover is big in the ministry. If there are no career
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servants, there are lots of advisors. Although they help a lot,
when they leave, part of the process is lost, leaving no record”.
(Interview)

“For the consolidation of what has been achieved, the career
of the federal manager is vital, because it creates longevity in
the public management. It is a nucleus of people who will not
leave with the changes in the governments. It keeps the
memory, the records. The legacy can be deepened, in order to
build upon what already existed. With turnover, work can be
lost.”(Interview)

5.5- Personal skills and institutional requirements

As regards to the skills to work in a coordinated manner in the
management of education conditionality of Bolsa Familia, which depends
on the active participation of the actors in the educational system that
are not under its control, the director of DECON points out some
requirements:

“The department of conditionalities is essentially relational.
It does not exist per se. Management is an operation of sensitive
nature. It is having leadership without bypassing the others. It
is always analyzing the actors. We don’t want to set the tone
that we are commanding. There is a tension and a search for
balance between being proactive and not imposing, avoiding
a vertical relationship”. (Interview)

According to the director José Eduardo, the management of
conditionalities requires, in addition to technical capacity, relational
skills of negotiation and motivation:

“MDS is in a delicate position next to the ministries of
Education and Health. It is a bilateral relationship, but almost
vertical in a certain way, because MDS is the manager of Bolsa
Familia, and needs to make it happen and get results (...).
Working in a coordinated manner requires sensibility from the
manager. He must know how to negotiate and when to ‘give
space to another ministry’. He must also be proactive, but be
very careful to bring a partner, and he cannot be authoritarian
or arrogant. He will be the leader and, at the same time, he will
bring MEC, so that the ministry can follow us and be a partner
indeed, without feeling left out.” (Interview)

The sector responsible for the management of conditions has the
intention to influence by placing the topic of school attendance as a
strategy for confronting the educational inequalities. However, MEC is
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responsible for the decision and leadership of the educational policy,
and it has its own dynamics for prioritizing policy components.

There are political constraints on the relationship between ministries
and between levels of government that need to be taken into account.
The “delicate nature” of management, mentioned in the interview with
the professional, is also related to the fact that the program is considered
politically strategic for the government and, since its inception, it has
constant exposure in society and in the media.

5.6- Cross-sectoral coordination beyond Bolsa Familia

Almost ten years after the creation of the program, the coordinated
work on the monitoring of school attendance of the beneficiaries of
Bolsa Familia and the management of conditionalities advance to another
step with the development of integration initiatives for the public of
PBF in education programs. José Eduardo points out that:

“Now we have a relationship with MEC on several work
fronts. Our presence is very strong there. It’s not just with the
sector that monitors the conditionalitiess of school attendance.
We are seeking to innovate, with the development of policy

and programs for the beneficiaries of Bolsa Familia. (Interview)

The most remarkable partnership is with Programa Mais Educacdo
(More Education Program), a full-time education program, which aims
to extend school time and improve the quality of the school day of
children and adolescents enrolled in public schools?®.

DECON/MDS and the Secretariat for Basic Education/MEC worked
together to ensure that, within this integral education program, priority
was given to public schools where more than 50% of the students come
from families that receive the conditional income transfer. In 2012, from
the 77,000 schools where most students are beneficiaries of Bolsa
Familia, 32,000 were prioritized in MEC program. They are schools that
concentrate a large number of students in situations of social
vulnerability?.

5.7-”No cross-sectoral management happens without a lot of sweat

and inspiration”

The experience of coordinated work between MDS and MEC in the
monitoring of school attendance of beneficiaries of Bolsa Familia brought
lessons and learnings for both ministries.

What has been learned is that regulations and standards are necessary,
but not enough to assure coordination. It takes sweat and inspiration to
get them off the drawing board, in the words of the director of
conditionalities of MDS. According to José Eduardo, partnership and
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coordination are developed with method, planning, strategies and
technical capacity. In his opinion, these were the factors that contributed
to the growth of bilateral relationships between the ministries:

“On the technical aspect of managing conditions: setting
the focus of our work; working with data, systems, monitoring,
exchange of information, training; studies and analyses,
reports, a number of things and procedures to consolidate the
conditionalities.(...) On the political aspect: strategies that
provide partnerships with policies and programs for the public
of income transfer. It is necessary to learn the culture of another
organization and other areas of policy in order to create a
political relationship with them. Education and Health, for
example, have their own institutional characteristics, their own
way of working, a sectoral logic, just like any area. There is also
the logic of each organization. We asked ourselves:” what is
this culture?’ We had to learn; it took a while. (...) From the
political perspective, it is also necessary to identify the scenario
in order to know whether or not to proceed. Sometimes it is
also necessary to take a step back. Or wait”. (Interview)

6. After the meeting at the Tiradentes School

After learning about Bolsa Familia Program, and about the federal
and cross-sectoral relationships necessary for its implementation, it’s
time to see how the meeting between the director Anténio and social
worker Teresa went at The Tiradentes School.

When the social assistant returned to CRAS, she reported to the
team how the meeting went, the perceptions and referrals for the case
of the student Pedro:

“It was agreed that the cancellation of Bolsa Familia benefit
should be temporarily suspended. For the monitoring, we will
call the family to participate in the PAIF (Integral Family Care
Program) and invite Pedro to participate in the activities of
basic protection so that he has the opportunity to change his
behavior. The school will keep our staff informed about the
situation of the student’s attendance.”

The social assistant reported that there was a teacher in the meeting
who had contact with other technicians at CRAS during a training
workshop promoted by the managers of the program at the City Hall.
This kind of meeting is for people who work with children, teenagers
and families benefited from the program to meet, share experiences,
be informed about the standards to be applied and the government
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guidelines. The director had already participated in a workshop held at
the state secretariat for education, in which there were coordinators
and technicians of MEC and MDS.

Teresa continued:

“The meeting was very good because we also addressed
the topic of the guidelines of Bolsa Familia that the teams of
education and social assistance receive from the ministries and
secretariats of the state and local government. As you know,
they are constantly informing us of ordinances and official
publications regarding school attendance and the need to
monitor the families. We talked about it and Antdonio, the school
principal, was able to understand the justifiable reasons for
school absences. He agreed to accept the justification
presented by Pedro’s mother.”

After finishing the report to CRAS team and filling out the records
about the case, Teresa finished her workday. She felt pleased that she
was able to dialogue and make the director understand the situation,
and that the case was well received by her coworkers. After all, she
thought, despite the requirements of Bolsa Familia give so much work
and often cause tensions and conflicts, they have helped to keep poor
children and adolescents in school. In so many years working as a social
worker in the city, she met many children who were “candidates” to
drop out of school that are now teenagers attending high school and
making plans for the future. She also met families with adolescents like
Pedro, with behavioral problems at school and even involvement in
thefts, who needed support from the school and other agents of public
policies to try to reverse the situation.
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Notes

This case study was written by Cristina Almeida Cunha Filgueiras to the
Brazilian National School of Public Management in partnership with
the Eurosocial (Program for Social Cohesion in Latin America). The
author thanks the collaboration of many people who have contributed
to this case study whether for the concession of interviews or by adding
comments on the case study: Bruna D’Avila Andrade, Carla Bronzo,
Daniel Ximenes, Elisabete Ferrarezi, Florentino Chaves Neto, Luis
Henrique D’Andrea, Marizaura Camdes, Pedro Palotti, Simone
Medeiros, Soraya Branddo and Valéria Porto.

*The program considers as extremely poor the family with a monthly per
capita income of less than RS 70.00 ($30.00).

3Law No. 10,836 of January 9, 2004 and Decree No. 5,209 of September 17,
2004.

“According to the Population Census of 2000, Brazil had 170 million
inhabitants, of which 22.9 million were considered extremely poor
(13.5%). The population census of 2010 identified that the country had
reached 190.7 million inhabitants, of which 16.2 million were extremely
poor, which represented 8.5% of the Brazilian population.

> All the names mentioned in this case study are fictitious.

SAnnex 2 contains a chart with data on the evolution of the monitoring of
school attendance.

"Technical note No. 34. SENARC/MDS and SECADI/MEC. Brasilia, January
31, 2013.

8The figure in Annex 3 shows the steps of the monitoring of the conditions
process.

°The terms “coordination”, “articulation” and “partnership” are used
interchangeably herein, referring to the joint work conducted by MEC
and MDS in the Bolsa Familia. We opted for not favoring one of the
terms because in the queried material, obtained from these public
agencies, these words seem to be used interchangeably.

The duties of municipal and state governments in the Bolsa Familia are
listed in Annex 1.

"The Table of Justifications of 2013 for the registration of low attendance
rates distinguishes justifiable reasons, which do not generate the
risk of loss of the benefit for the family, and non-justifiable reasons,
that can lead to the loss of the benefit for the family. Examples of
justifiable reasons: treatment of disease and student health care
(confirmed by the school); facts that restrain the displacement/access
of the student to school (e.g. flooding); family illness/death in the
family/student’s death. Examples of non-justifiable reasons:
pregnancy; need to take care of younger siblings; negligence of parents
or guardians, child labor, exploitation / sexual abuse, domestic
violence.

12 The SECADI, in articulation with the educational systems, implements
educational policy in different areas such as literacy, environmental
education, human rights education, special education (towards to
disabled population), rural education, native born education,
quilombola and education to ethnic-racial relationships. Its purpose
is to contribute to the inclusive development in the educational
systems, concerned with diversity, to the promotion of inclusive
education, to human rights and to social and environmental
sustainability, aiming the effectiveness of transversal and cross-
sectoral public policies (http://portal.mec.gov.br/index.php?option=
com_content&view=article&id=290&Itemid=816&msg=1). Last access:
15/08/2013

Bln 2005, the Unified Social Assistance System, SUAS, was created. It is
now present in most Brazilian municipalities via two main types of
units. The first is the Reference Center for Social Assistance (CRAS),
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where it is developed the Integral Family Care Program (PAIF), whose
actions are intended to strengthen the protection of families,
preventing the rupture of ties, promoting the access and use of rights,
and contributing to the improvement of the quality of life, life projects
and transforming family and community relationships. The second
type is the Specialized Reference Center for Social Assistance (CREAS),
where you can find the Protective Services and Specialized Assistance
to Individuals and Families (PAEFI).The public network of social
protection equipment reached the total of 7,475 units of CRAS and
2,109 units of CREAS in 2011.

“Agencies and entities of the Cross-sectoral and Intergovernmental
Forum: SENARC/MDS; SNAS/MDS; SECAD/MEC; Secretariat for Health
Care/Ministry of Health; Council of State Secretaries of Education;
National Council of State Secretaries of Health; National Forum of
State Secretaries of Social Assistance; National Collegiate of Municipal
Secretariats of Social Assistance; National Union of Municipal
Directors of Education and National Council of Municipal Health
Secretaries.

%In the extended school day, it is considered the basic disciplines and
pedagogical support allied to music, sports, culture, arts, media,
applied sciences, human rights, among others.

®Joint Technical Note No. 184. DECON/SENARC/MDS and DICEI/SEB/MEC.

7 In the preparation of this case study information were also gathered
by interviews with civil servants and managers of the Ministry of Social
Development and Fight Against Hunger. All the interviews took place
in August, 2013.
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Annex 1

Powers and responsibilities of the state government, municipal
government and municipal manager of Bolsa Familia Program

State government

- Instituting the State Coordination of PBF, with corresponding
information about its composition to SENARC;

- Development of training activities to subsidize the work of the
municipalities in the process of registration and update of information
of the database of CadUnico, in compliance with the provisions of
Ordinance GM /MDS No. 369 of 2005, and any normative acts issued by
the Ministry related to the subject.

- Development of activities of technical and logistical support to the
municipalities, according to the demand and their technical and
management skills;

- When necessary, it must provide logistics infrastructure to the
municipalities for the entry of information and transmission of data to
CadUnico;

- Implementation of a strategy to support the access of its population in
circumstances of poverty or extreme poverty to identification documents.

- Development of a strategy to support the inclusion of traditional
and specific populations, especially indigenous communities and
remaining quilombos, in the CadUnico; use of CadUnico database
exclusively to carry out activities foreseen in the Term of Commitmentor
for queries and studies related to income transfer programs.

Municipal government

- ldentification and registration of families in poverty and extreme
poverty conditions in the CadUnico;

- Update of information in the CadUnico, which is verified through
the percentage of valid registrations and the percentage of households
updated in the last two years;

- Management of the benefits of PBF and Remaining Programs;
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- Ensuring the access of the beneficiaries of PBF to education and health
services, in conjunction with Federal and State Governments;

- Monitoring the compliance with the conditions;

- Monitoring of the beneficiary families, acting especially in cases of
bigger social vulnerability;

-Establishment of partnerships with local, state and federal agencies
and institutions, governmental and non-governmental, for the provision
of supplementary programs for the beneficiaries of Bolsa Familia Program;

- Verification and/or referral of complaints to the appropriate
authorities.

Municipal Manager of the program

The Municipal Manager is responsible for coordinating the activities of
CadUnico and for the management of Bolsa Familia Program (PBF).The
Municipal Manager shall be formally appointed by the mayor. The
responsibilities are:

- Mediating between the local government, MDS and the state for the
implementation of Bolsa Familia and CadUnico. This is why the Manager
must have the power to make decisions, to mobilize other institutions
and to articulate among the areas involved in the operation of the Program;

- Coordinating the relationship between the secretariats for social
assistance, education and health for the monitoring of the beneficiaries
of Bolsa Familia and the verification of the conditions;

- Coordinating the implementation of the resources transferred by the
Federal Government to PBF in the municipalities. These resources have
been transferred from the National Fund for Social Assistance to the
municipal assistance funds. Thus, the Municipal Manager of Bolsa Familia
will be responsible for the application of the financial resources of the
program - deciding if the resource will be invested in hiring personnel, in
training of staff, in the purchase of materials to assist in the work of
maintenance of the data of local beneficiaries, among others;

- Mediating the dialogue, on behalf of the municipality, with members
of the Instance of Social Control of the municipality, ensuring them the
monitoring and inspection of the actions of the program in the community;

- Coordinating the dialogue with other secretariats and agencies related
to the municipal, state and federal government, as well as with non-
governmental entities, with the purpose to facilitate the implementation
of supplementary programs for families beneficiaries of Bolsa Familia.

Source:http://www.mds.gov.br/falemds/perguntas-frequentes/bolsa-
familia/bolsa-familia/gestor/bolsa-familia-institucional

Cross-sectoral partnership in social policy: the control of school attendance in the Bolsa Familia Program - written by

Cristina Almeida Cunha Filgueiras



http://casoteca.enap.gov.br

Annex 2

Evolution of the Monitoring of School Attendance (6 to 17 years). 2008 to 2012, Brazil.
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Annex 3

Monitoring process of the conditions of Bolsa Familia

1.MDS -Senarc

* SICON generates the
information of the families to
be monitored

2. MEC/MDS-SNAS/MS

* Loading of the monitoring
system

3. Municipalities

» Execution and registration of
the monitoring

4.MEC/MS/MDS

* Consolidatation of the data
* Loading of data at SICON

5.MDS-SENARC

* SICON generates a
noncompliance notification to
the families that are not
following the conditionalities

6.MDS - SENARC

» Noncompliance from families
leads to the suspension or
cancelling of benefits

7.Municipalities/ MDS-
SENARC

» Courses are registered

8. Municipalities/ MDS
SENARC and SNAS

» Register of monitored families

Extracted fromSENARC. A4 impondncia da gestdo das condicionalidades para o Programa Bolsa
Familia.http://www assistenciasocial. al.gov.br/sala-de-imprensa/arquivos’ap oes/programacao-do-iii-
seminario-estadua - da- frequencia-escolar-dos-bene ficiarios-do-programa-bolsa-familia- 1 /Apresenta-0% 20Macei-
%620maio%20de%2020 11.pdf (last access: 15/08/2013)
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Glossary of Acronyms

CadUnico - Single Registry for Social Programs

CRAS - Reference Center for Social Assistance

CREAS - Specialized Reference Center for Social Assistance

DECON - Department of Conditionalities

IGD - Decentralized Management Index

MDS - Ministry of Social Development and Fight Against Hunger
MEC- Ministry of Education

PBF - Bolsa Familia Program

RMA - Monthly Attendance Record

SECAD - Secretariat for Continuing Education, Literacy and Diversity

SECADI - Secretariat for Continuing Education, Literacy, Diversity and
Inclusion

SENARC - National Secretariat for Citizenship Income
SICON - System of Conditionalities
SNAS - National Secretariat for Social Assistance

SUAS - Unified Social Assistance System
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