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Abstract. In Brazil, after the Federal Constitution of 1988, with the redemocratization process,
municipal councils, including those of tourism, promote social participation in decisions about
public policies. Thus, this work aims to analyze the institutionalization of voice in the legal norms
and in the development of the activities of municipal tourism councils of state capitals of Brazil
and the Federal District. It was identified that interaction in municipal tourism councils is char-
acterized by the predominant presence of business associations and the public sector. With re-
gard to policy formulation, the councils show a certain passivity, leaving the public sector in
charge. There is little debate about plan evaluation and ways to improve implemented actions.
The councils' debates revolve, above all, around infrastructure and event promotion actions to
improve the destination's economic competitiveness. It was also found a low average participa-
tion in the meetings of representatives of the Legislative Branch and other bodies of the Executive
Branch, despite the legal provision. We conclude that the use of a more active voice can be
achieved with the recognition, by the councilors, of the COMTURs' function as spaces to use their
voices and to influence the directions of tourism policies. And Hirschman's (1973) approach on
the choices between voice, exit and loyalty, although still little used among researchers in the
field, allows us to advance in the understanding of tourism public policies.
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POJ1b COBETOB MO TYPU3MY KAK FrOCYAAPCTBEHHbIX YYPEXXAEHWUIA B BPA3UIUN

B Bpa3zunuu nocne npuHamua @edepanvHoli koHcmumyuyuu 1988 e., 8 xo0e rnpoyecca pe-0emo-
Kpamu3ayuu, MyHULUMNAAbHble CO8eMbl, 8 MOM YUCae CoO8embl Mo Mypu3smy, Moowpaom y4a-
cmue obwecmsa 8 NPUHAMUU peweHull, Kacaroujuxca eocyoapcmeeHHol noaumuku. [JaHHas
paboma HanpassaeHa HA GHAAU3 UHCMUMYUYUOHAAU3AYUU Mpasa 20/0Cd 8 MpasosbiX HOPMAXx U
8 pazsumuu 0essmesibHOCMU MyHUUUMAsbHbIX COBEMO8 110 Mypu3mMy cmouy, wmamoe bpasu-
Auu u @edepasbHO20 OKpPy2a. BoigsaeHo, Ymo 83aumodelicmaue 8 MyHUUUMAAbHbIX CO8emax ro
mypu3smy xapakmepusyemcsa npeobaadarowum npucymcmeuem busHec-accoyuayuli u 2ocy-
dapcmeeHHo20 cekmopa. Ymo kacaemcs pazpabomku NoaAUMUKU, co8eMbI MPOABASAIOM ornpe-
OesleHHY0 NaccusHOCMb, 803710208 0MB8EeMCcmMeeHHOCMb Ha 20cydapcmeeHHsbili cekmop. B my-
HUYUNasabHuix cogemax HedoCmamoyYyHo obcyroaemcs oyeHKa naaHa oelicmeull u criocobobi
YAYYWEeHUA yXe peanu3o8aHHbix meponpuamull. Jebamel 8 cosemax npoucxooam, npexcoe
8ce20, 8OKpPy2 B0MPOCO8 PA38UMUA UHGPACMPYKmMypsl U meponpuamuli no npoosuxceHuro,
HamnpassieHHbIX HA M08blWeHUe KOHKypeHmocrnocobHocmu decmuHayuu. B peaysasmame uccne-
008aHUA MAKMe 06HAPYHEHO 8 CpeOHEeM HEOOCMAMOYHoe yYacmue 8 CObPaHUaX npeocmasu-
meneli 3akoHOOamesnbHOU 8aaCMU U Opy2ux 0p2aHO8 UCNOoAHUMenbHOU 8aacmu, HeCMompsa Ha
Mon0MeHuUA 3aKo0Ho0amenbcmaa. ABmops! Npuxo0am K 8si8ody, umo bosee aKkmusHasa posib
Cosemos o mypusmy moxem bbimb docmuzHyma ¢ NoOMOUWbHO MPU3HAHUA Y1eHaMu cosema
@yHKyuu COMTUR Kak npocmpaHcme 0718 y4ema UX MHEHUSA U 8AUAHUA HA Mypucmu4ecKyro
noaumuky. Y nodxod Xupwmaxa (1973), xoma u masno ucrnosnbzyemcs uccaedosamenamu 8
amoli obaacmu, no380sa5em HAM MPOOBUHYMbCA 8 MOHUMAHUU 20Cy0apcmeeHHol noaumuKu 8
obaacmu mypusma.

Knrouesble cnosa: MyHUUUNAsAbHbIE CO8EMbI, 20CYy0APCMBEHHAA MOAUMUKA, 20/10C08AHUE, MYy-
pu3sm, bpasunus.

Ona yntnpoBaHua: Cunea K.®., fomew b.M.A., Meccann Y.®. Ponb CoBeToB NO TYpM3My KaK rocygap-
CTBEHHbIX yupeskaeHuin B bpasunuu // Cepsuc B Poccun un 3a pybexom. 2021, T.15. Ne4. C. 32-47. DOI:
10.24412/1995-042X-2021-4-32-47.
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Introduction

In Latin America the debate on participatory
processes that aim to integrate citizens in public
policy decisions gained ground since the late
1970s (Araujo, 2011; Nobre, 2004). In Brazil, the
Federal Constitution of 1988 a hallmark of the
country’s re-democratization, gave room to insti-
tutionalized fora designed for citizens’ participa-
tion — such as policy councils, participatory budg-
ets, public hearings and consultations. Some of
those participatory innovations, in special tourism
councils, have been integrated to tourism policy
making.

Policy councils in Brazil may operate at dif-
ferent federation levels: national, state or local
(municipal). They are supported by legislation,
which establishes their specific roles. Some are
aligned on those three levels with a national pol-
icy, as it happens with health councils, while other
may result from local initiatives. In general, they
are conceived as spaces for capturing demands
and conciliating interests of different social
groups, allowing citizens to have a bigger share on
discussions and decisions of collective interest
(Lichmann, 2008). Nowadays, councils are seen
as undeniable achievements in support of a
stronger democratic society, influencing the pro-
duction of public policies that are at least exposed
to a wider range of social interests (Almeida; Ta-
tagiba, 2012).

The first National Tourism Council was es-
tablished in the 1960s by the military dictatorial
government and it was explicitly selective: its
members were a small group of finger-pointed
businessmen and bureaucrats. The Federal Con-
stitution of 1988 created the basis for social par-
ticipation. Tourism councils could also spread to
the state and municipal levels with a concern to
being more inclusive. This would allow more
voices from society to be heard, dormant or re-
pressed questions to surface in constructive ways,
and that refractory positions could be avoided or
revised. However, it is still common to observe in
this councils the dominance of businessmen and
bureaucrats. Such state of things drives discus-
sions mainly to the more immediate economic
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aspects of tourism, leaving aside both long-term
development issues such as, socio-cultural and
environmental problems, and more diffuse inter-
ests of many others affected by the activity. Thus,
a better understanding of this interaction space is
relevant because of the medium and long-term
implications for the development of tourism in a
region and its impacts on affected people with dif-
fuse interests.

Participatory processes aim at facilitating
the voice, and discouraging both indifference or
submissive loyalty to the status quo, and exit or
renunciation. But do municipal tourism councils
act accordingly? Do they respect and encourage
participation? What have they accomplished, or
failed to accomplish in this direction?

These questions can be addressed with the
lenses of the exit, voice and loyalty approach pro-
posed by Albert Hirschman (1973). According to
Hirschman, people respond in mainly three differ-
ent ways to organizations that are expected to ca-
ter for them: exit (abandonment of the relation-
ship), voice (political action, expression of ideas)
and loyalty (renouncing preference based on
commitment). Based on Hirschman’s approach,
this paper analyses the institutionalization of
voice in the legal rules and in the activities of the
municipal tourism councils (COMTURs) in the Bra-
zilian state capital cities and in the Federal District
of Brasilia.

In addition to this introduction, the article is
organized in four sections. Section 2 presents
Hirschman's approach and its application in tour-
ism. Section 3 explains the methodological proce-
dures adopted. Section 4 comes with the results
and discussion, followed by some final considera-
tions.

Theoretical framework

Tourism policies are actions that aim at the
formulation of guidelines, planning, promotion
and control of tourism activities of a country,
state, region or city (Hall, 2008). In order to make
decisions about these policies more democratic,
tourism councils seek to integrate stakeholders
linked to both the public sector and civil society.
Their interactions are expected to affect policies
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and, thus, tourism development (Gomes, 2018).

In order to better understand such interac-
tions, we frame the problem with Albert Hirsch-
man's (1973) approach. In his book "Exit, voice
and loyalty: responses to decline firms, organiza-
tions and states," Hirschman addressed the be-
havior of people toward organizations that pro-
pose to serve them, especially when expectations
are not fulfilled. Hirschman saw three types of re-
sponses: exit, voice and loyalty.

Exit means giving up and abandoning the re-
lationship. This reaction shows dissatisfaction
with the other party, avoiding or interrupting a di-
rect conflict. It may come with a search for other
organizations as a result of frustration, for several
reasons, with the previous one. In addition, exit
can be encouraged in order to reduce internal
protests expressed through voice, which may be
convenient for a local government or other inter-
ested party in the relationship (Hirschman, 1973).

Exit alone gives little information to the
other involved party (John & Dowding, 2016). In
addition, it is more expected in some situations
than in others. It is easier to exit, for example,
when alternatives are easy to reach or when voice
is too costly or ineffective to change the cause of
frustration. Choosing not to interact anymore
closes the door to discussing how to improve the
relationship.

Voice, on its turn, is the expression of ideas
and political standings. It is the mechanism used
by agents to express satisfaction or dissatisfac-
tion, and to call on change. Agents that use voice
show concern for the quality of the object under
discussion, being it a product, a service or a pro-
cess. They are the most committed or engaged
with the object and, according to Hirschman
(1973), they are the ones who tend to leave first
in situations of decay or lack of listeners. John
(2016) and John & Dowding (2016) emphasize
that voice provides information on where and
how the organization or government can improve
in order to please the agents with whom it inter-
acts.

Voice can be sound by individuals or groups.
A single person can complain directly to the
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provider of a service or organization, in one case,
or collective actions such as petitions, pressure
group activities, or other forms of social mobiliza-
tion can emerge, in the other case (Dowding,
2015).

According to Delimatsis et al. (2019), in the
case of the private sector, voice is usually individ-
ual. It may be a costly option for a customer, as it
requires effort and time, in addition to risks and a
likely delay in the provision of a service. This may
be even more significant when there is a great
number of possible alternative providers at easy
reach. Thus, in the private context, the way out
may be the dominant strategy (Delimatsis et al.,
2019). However, in the case of the public sector,
the exit option may not be feasible, since it may
imply a change of city, state or country at each
electoral cycle (Adnanes, 2004; John & Dowding,
2016). In this case, voice is even more important
for citizens to express their views, especially in a
democratic political system.

The democratic political system must have
as basic elements, according to Gehlbach (2006),
the possibility of voice and exit. The regular ballot
is a common exit mechanism. In this case, citizens
exit by not voting for incumbent representatives
on government. For Delimatsis et al. (2019), this
shows a preference for changing the certainty of
frustration for the uncertainty of improving ser-
vices with new representatives, and also the sig-
nificant barriers that stand in the way of influenc-
ing incumbent offices. Both elements may lead to
loyalty, which manifests itself as a factor that
compels agents to stay in the organization or to
postpone their exits.

Loyalty is the renunciation of a preference
in favour of a commitment. It stands between
voice and exit, expected to occur when there are
obstacles to exit or significant costs to moving to
an alternative organization (Hirschman, 1973).
Loyalty can also be a result of positive experiences
that bring about trust in the organization and the
expectation of future improvements.

John & Dowding (2016) argue that when
opting for loyalty, individuals weigh exit and the
probability or expectation that their voices will be
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heard and their demands met. They also argue
that loyalty can increase responsiveness, as loyal
people are more likely to be heard (ibid). How-
ever, marked loyalty can grow into a lack of op-
portunities to exit (John, 2016). In these situa-
tions, voice may become the most desired behav-
ior. If ineffective or not used, the result can be si-
lence or conformity — a kind of discontent loyalty.

Exit crosses off other possibilities, whereas
loyalty still enables voice Silva et al. (2017). The
authors (ibid) observed that exit is used not only
when society is indifferent to making political de-
cisions that affect it, but it is also used by the State
when decides for inaction. Voice, even if timidly,
is exercised when citizens participate in political
decisions. Loyalty, in its turn, is understood by the
authors as a shared responsibility of society and
the State: while society must remain committed,
the State must be loyal in order to achieve the
purposes demanded by democracy (ibid).

Citizens and business firms can also exit the
public sector by leaving the territory (Dowding,
2015). The costs of this option, however, are usu-
ally high or even prohibitive. Voice thus become
an attractive option, even when the State holds a
monopoly on the service.

John (2016) considers satisfaction and dis-
satisfaction as relevant notions to Hirschman's
theory. Satisfied individuals do not need to leave
or vocalise, and by choosing loyalty, they do not
use up their energy. In contrast, dissatisfaction
give people a reason to spend their energy with
voicing out or, at the limit, with exiting (John,
2016). In the political context, dissatisfied citizens
are those upset with changes in or with the conti-
nuity of services or a policy (John & Dowding,
2016).

The interaction between businesspeople in
tourism activities and the State is characterized by
interdependence (Gomes, 2018). As a conse-
guence, over time, formal or informal patterns of
voice use (listening and being listened to) emerge,
in parallel with propensities to exit and loyalty.
Tourism councils illustrate a formal instance in

! Source: Authors, adapted from Gomes (2018)
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which such patterns can be spotted (Gomes,
2018; Gomes & Pessali, 2018).

We shall call institutions the emerging pat-
terns of interaction that, once established, mould
future interactions (Hodgson, 1988; Pessali,
2015). Gomes (2018) proposed an exit, voice and
loyalty matrix to study such institutions in tour-
ism. The matrix has been adapted here in order to
focus on the use of voice in tourism councils. Ta-
ble 1 shows the categories and subcategories se-
lected to inform this study.

Table 1 — Adapted Matrix exit, voice and loyalty!
The use of voice
categories
Collective action
by businesspeople
Interaction among
bureaucrats
Negotiation

Subcategories

Common business agenda

Participation of other public
agents in the tourism council
Cooperation
Tourism Planning in execution
that guides priority actions
Direct public action in
favor of tourism
Tourism Fund in operation

Coordenation

Importance of
tourism in the
public sector

The first category is collective action of busi-
nesspeople It refers to their ability to organize in-
terests and act accordingly, which includes influ-
encing government decisions (Bianchi, 2007). In
tourism, collective action can be observed
through their capacity to build and present a com-
mon business agenda, granting the public sector
a clear view on priorities (Gomes et al., 2020). Pre-
senting a common business agenda can occur by
means of closed or open institutions (Doctor
2016). To the purposes of this study, closed insti-
tutions do not allow citizens participation or scru-
tiny. Individual appointments with closed doors,
private phone calls or club meetings illustrate the
case. They give wide room for corrupt and privi-
leged practices (ibid). Open institutions that allow
citizens participation, such as policy councils, fit
much better with democratic practices, making
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ideas and interests subject to wider assessment.

The second category refers to the interac-
tion among bureaucrats. While mostly civil serv-
ants, bureaucrats do not have their careers fulllly
subordinate to the electoral competition and, for
this reason, they can commit to long-term actions
in government (Rua & Aguiar, 1995). There are
high-level bureaucrats, that is, actors who inter-
fere more directly in the formulation of public pol-
icies (Hoyler & Campos, 2019), mid-level ones,
who link the top decision making level to those
who make it happen (Lotta et al., 2014), the
street-level bureaucrats, who interact directly
with citizens and implement most public policies
(Lipsky, 2019). The actions of street-level bureau-
crats directly echo the citizens' experiences of a
given policy. Because of their regular interaction
with citizens, street-level bureaucrats apply some
discretion to ensure policy implementation (Gil-
son, 2015).

Negotiation, third category, is a notion that
permeates everyday life, whether in a commercial
transaction or in family and labor relationships
(Roloff et al., 2003). Negotiation is based on com-
munication and interaction in which those in-
volved create understandings and agreements
that define the interdependence of the parties
(ibid). One would expect to find negotiation as a
regular practice in the democratic context of in-
teraction in councils (Gomes et al., 2020).

Cooperation is a relevant ingredient once
interdependence is realized in negotiation, for
those involved need each other to achieve their
goals, even when they diverge. Cooperation can
be defined as the joint action of people or groups
in pursuit of a collective end that may or may not
favour those who cooperate (Pessali, 2015). Ac-
cording to Beritelli (2011), in the case of tourist
destinations, cooperation is central for sustaina-
ble planning and implementation, and for the co-
ordination of the public sector. The author (idem)
argued that cooperative behaviour is favoured by
mutual trust and by reinforced understanding
among agents through communication. Active
voice, thus play a central role in the decision-mak-
ing spaces in tourism.

v

CETEBOW .
HAYYHBLIN
TKYPHATI

The fourth category is coordination, which
approaches the relationship between units and
decision-making so that they can share common
goals and work in a coherent and consistent man-
ner (Hall, 2008). Again, voice plays a key role in
making parts agree and understand their interde-
pendence. For Hall (ibid), coordination is a politi-
cal activity in which difficulty increases with the
number of parties involved. With the growing in-
terdependence of productive sectors, there ap-
pears a greater need by the agents involved to co-
ordinate the activity (Miele & Zylbersztajn, 2004).
In tourism, coordination must deal with both in-
ternal obstacles and creating and executing tour-
ism plans that guide priorities (Gomes, 2018).

Finally, the importance of tourism in the
public sector unfolds in two subcategories: direct
public action in favour of tourism and an active
tourism fund. Velasco (2016) highlights the public
action that is oriented to tourism which starts
from the relational and rational standpoints. The
relational view has as its object the decision-mak-
ing process of some agents so that their demands
prevail over collective ones, emphasizing the per-
formance of individuals and groups, politics and
institutions. The rational view focuses on tech-
nique, planning and in the improvement of the
processes in order to approach the problems and
propose solutions. There are several areas in
which tourism operates that often go well beyond
the market action. Direct public action is relevant
therein, in an attempt to prevent or correct failures
caused by markets, or to provide a different insti-
tutional solution (Costa, 2015) in order to guaran-
tee policies that contemplate social interests.

A tourism public fund, for instance, is an im-
portant tool in such direction (Gomes et al., 2020).

The next section presents the nature of the
data collected and the materials and methods
used for their treatment and analysis.

Materials and methods

A qualitative approach based on documen-
tary data is used. Legislation and minutes of
COMTURs meetings were our main sources.

The COMTURs originally selected were
those in, S3ao Paulo, Brasilia, Salvador and
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Manaus. They were chosen because they hold in
their respective regions the largest simple sum of
the number of jobs in the accommodation and
food catering sectors (Ipea, 2016). This is a proxy
indicator of the relevance of tourism activities.
Due to the lack of data, especially the meetings
minutes, the selected capitals of the Northern
(Manaus) and Northeast (Salvador) regions were
replaced by the capital with the second largest in-
dicator (Porto Velho and Recife).

Minutes dated between 2013 and 2020
were collected, comprising two mayor terms. In
addition, 2013 is the year in which the Brazilian
Tourism Map was officially launched (Ordinance
No. 313/2013 of the Ministry of Tourism)2. The

T. 15, No. 4 (96)

2021

Map is a guiding instrument for the national gov-
ernment to develop sectorial and local policies,
and it explicitly evokesa running local tourism
council for a municipality to take part in those pol-
icies (Brasil, 2013). In total, eight minutes of each
COMTURs were analyzed. The exception was
Porto Velho, which had only three 2019 minutes
available. Three of the main legal norms of each
council were also selected for analysis — creation
laws, regulatory decrees and internal bylaws.

The data collected from the documentation
set were tabulated for each COMTUR based on
the categories shown in Table 1. Table 2 shows
how the content was placed into our categories
and subcategories.

Table 2 — Characteristics considered for the content categorization of the analyzed laws and minutes

The use of voice . Analysed
f , Subcategories Aspects Y
categories Content
Collective action by | Common business | Manifestations submitted jointly that transcend the Minutes
businesspeople agenda interest of the represented organization
. Participation of other | Number of representatives of other Executive agen-
Interaction among . . . C . . Laws and
bureaucrats public agents in the | cies and Legislative chamber established in the rules Minutes
COMTUR and attendance at the COMTURs meetings
Negotiation Cooperation Manifestations that address partnerships and joint | Laws and
g P efforts between COMTURs and other organizations | Minutes
Tourism Planning in
Coordenation execution that guides Statements about planning instruments Minutes
priority actions
Direct public action in | Formal competences of the COMTURs and actions | Laws and
Importance of tour- . i .
. i favour of tourism for the tourism development Minutes
ism in the public Tourism Fund
sector . . Manifestations on the tourism fund Minutes
in operation

We also looked for verbs that could suggest
propensities towards either active or passive
voice used in the statements that deal with the
councils’ attributions in the legal rules. The model
proposed by Bassani (2018) was used. It contains
verbs related to the direction of the voice and
which give evidence of the attitude exercised by
the agent at the COMTURs meetings. According to
the model of the aforementioned author, after
counting the verbs, the percentage is made, and

it is verified the tendency to use the voice recom-
mended in the legal rules.

Finally, we also looked into participation in
the councils, with a focus on who the members
are and which relevant social group they repre-
sent. This helps identifying which groups have
been given room for voice. The following section
presents a brief description of the councils, the
codification carried out, and shows the results of
the investigation.

2 Brasil. Ministério do Turismo. Portaria n2 313, de 03 de dezembro de 2013. Define o Mapa do Turismo Brasileiro e da
outras providéncias. Legislagdo da Republica Federativa do Brasil, 2013. URL: http://antigo.turismo.gov.br/portaria-n-
313-de-03-de-dezembro-de-2013.html. Acesso: 15 April 2021.
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Results

The legal documents selected provide infor-
mation regarding the aims, competences, nature,
composition and the functioning of meetings. All
of them lay down the council’s collegiate link with
the municipal administration, either with the
mayor's office (S30 Paulo, 19923), or directly with
the local tourism agency Curitiba, 2006 4°; Bra-
silia, 20107; Recife, 2009%; Porto Velho, 1999° 19),
They also address the collegiate duties as for con-
tributing to the proposition and implementation
of the municipal tourism policy or plan. The coun-
cils analyzed vary in their final legal attribution:
some are consultative and advisory (Curitiba,
2006; Sao Paulo, 1992; Brasilia, 2010), some are
deliberative (Curitiba, 2006; S3o Paulo, 1992;
Porto Velho, 1999), one is also propositional (Bra-
silia, 2010), and one is also normative (Porto

Velho, 1999).

Cooperation, as expressed in the related
laws, come about as a combination of efforts
among municipal authorities, civil society and
businesspeople in favour of incentives and the de-
velopment of tourism (Curitiba, 2009'%; S3o
Paulo, 1992; COMTUR Distrito Federal, 2015; Re-
cife, 2009). Only the norms from Porto Velho
COMTUR do not address this matter.

The minutes of the meetings record 16 coop-
erative actions among different groups. Figure 1
shows the corresponding agents involved.

The cooperative actions linking the council
and universities involve research and research
projects. Actions linking the council and other mu-
nicipal agencies, mostly involve joint actions for
holding events. The organizations with represent-
atives in the councils also cooperate with each

3 530 Paulo. Lei n? 11.198, de 19 de maio de 1992. Cria o Plano Turistico Municipal — PLATUM e d4 outras providéncias.
Didrio Oficial do Municipio de Sdo Paulo, Estado de Sao Paulo, Sdo Paulo, 19 May 1992.

4 Curitiba. Decreto n? 224, de 29 de marc¢o de 2007. Regulamenta a Lei n2 11.835, de 4 de julho de 2006 que “Institui o
Conselho Municipal de Turismo — COMTUR e da outras providéncias”. Legislacdo do Municipio de Curitiba, Estado do
Parana, Curitiba, 2007. URL: https://leismunicipais.com.br/a/pr/c/curitiba/decreto/2007/24/244/decreto-n-244-2007-
regulamenta-a-lei-n-11835-de-4-de-julho-de-2006-que-institui-o-conselho-municipal-de-turismo-comtur-e-da-outras-

providencias. Access: 8 June 2020.

5 Curitiba. Lei n® 11.835, de 4 de julho de 2006. Institui o Conselho Municipal de Turismo — COMTUR, e da outras providén-
cias. Legislagdo do Municipio de Curitiba, Estado do Parand, Curitiba, 2006. URL: https://leismunicipais.com.br/a/pr/c/cu-
ritiba/lei-ordinaria/2006/1184/11835/lei-. Access: 8 June 2020.

6 Curitiba. Lein® 11.835, de 4 de julho de 2006. Institui o Conselho Municipal de Turismo — COMTUR, e dd outras providén-
cias. Legislagcdo do Municipio de Curitiba, Estado do Paran4, Curitiba, 2006. URL: https://leismunicipais.com.br/a/pr/c/cu-
ritiba/lei-ordinaria/2006/1184/11835/lei-. Access: 8 June 2020.

7 Brasilia. Decreto n° 31.733, de 27 de maio de 2010. Dispde sobre o Conselho de Desenvolvimento do Turismo do Distrito
Federal e da outras providéncias. Diario Oficial do Distrito Federal, 28 May 2010.

8 Decreto n2 24.666, de 10 de agosto de 2009. Altera o Art. 42 do Decreto Municipal n2 23.050, de 21 de setembro de 2007
e aprova o Regimento Interno do Conselho de Turismo do Recife — CONTURE. Legislacdo do Municipio de Recife, PE, 10
de agosto de 2009. URL: https://leismunicipais.com.br/a/pe/r/recife/decreto/2009/2466/24666/decreto-n-24666-2009-
altera-o-art-4-do-decreto-municipal-n-23050-de-21-de-setembro-de-2007-e-aprova-o-regimento-interno-do-conselho-

de-turismo-do-recife-conture. Access: 29 October 2020.

% Porto Velho, RO. Lei Complementar n2 95, de 20 de dezembro de 1999. Cria o Conselho Municipal de Turismo de Porto
Velho e adota providéncias correlatas. Legislagdo do Municipio de Porto Velho, RO, dezembro de 1999. URL:
https://leismunicipais.com.br/a/ro/p/porto-velho/lei-complementar/1999/9/95/lei-complementar-n-95-1999-cria-o-
conselho-municipal-de-turismo-de-porto-velho-e-adota-providencias-correlatas. Access: 26 November 2020.

10 porto Velho, RO. Lei Complementar n2 95, de 20 de dezembro de 1999. Cria o Conselho Municipal de Turismo de Porto
Velho e adota providéncias correlatas. Legislacdo do Municipio de Porto Velho, RO, dezembro de 1999. URL:
https://leismunicipais.com.br/a/ro/p/porto-velho/lei-complementar/1999/9/95/lei-complementar-n-95-1999-cria-o-
conselho-municipal-de-turismo-de-porto-velho-e-adota-providencias-correlatas. Access: 26 November 2020.

11 Curitiba, PR. Decreto n2 1597, de 10 de dezembro de 2009. Aprova o regulamento do conselho municipal de turismo -
COMTUR e da outras providéncias. Legislagdo do Municipio de Curitiba, Estado do Parand, Curitiba, 2009. URL:
https://leismunicipais.com.br/a/pr/c/curitiba/decreto/2009/160/1597/decreto-n-1597-2009-aprova-o-regulamento-do-
conselho-municipal-de-turismo-comtur-e-da-outras-providencias. Access: 8 June 2020.
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other to raise funds to the Municipal Fund of
Tourism and to promote actions in order to fight
the COVID-19 pandemic. Likewise, cooperation
actions were observed between COMTURs and
the community for holding events and between
COMTURs and representatives of the Legislative
chamber, especially with the local congressper-
sons that take part in the Mixed Parliamentary
Committee in Defense of Tourism, in order to in-
crease the resources earmarked for the Tourism
Fund.

40%
35%
30%

25%

20%
15%
10%
: -
0%

Universities Other municipal Among counsil
executive pawer members
agents

Community Legislative power

Fig. 1 — Cooperation actions signed by municipal
tourism councils

Such cooperative actions support a scenario
of active negotiation and interaction in tourism
councils. The biggest set of actions involve mem-
bers of the councils for research, specific projects
(about COVID-19 and fundraising), and events
promotion. Actions with other groups are less fre-
guent and robust.

As for the presence and interaction among
bureaucrats, it is necessary to show first that the
COMTURs have representatives from both the Ex-
ecutive and Legislative branches, from different
offices in the administration. The numbers of gov-
ernment representatives established in the rules
of the COMTURs are presented in Table 3.

Representatives from the Executive branch
outnumber those from the Legislative branch. Bra-
silia’s COMTUR has no seats at all for a local legisla-
ture member. Figure 2 shows the number of seats
set by law and the average attendance observed
per meeting for government representatives.
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T. 15, No. 4 (96)

2021

Table 3 — Normative provision for representatives
from Executive and Legislative branches

Normative Provision

COMTUR . -

Executive branch | Legislative branch

Curitiba 9 3
Sao Paulo 10 1
Brasilia 10 0
Recife 16 1
Porto Velho 6 1

Figure 2 shows that attendance to the meet-
ings by government representatives is much lower
than expected in accordance to what is established
in the law. This holds true for both branches of gov-
ernment In Porto Velho, for example, the Executive
branch holds six seats in COMTUR, but three was
the average attendance. As for the representatives
from the Legislative branch, average attendance
was under one per meeting.

With regards to the content of the manifes-
tations during the meetings representatives of
public agencies focus on exposing the activities
developed by their agencies. This shows that the
interaction among bureaucrats in COMTURs
seems less concerned with proactivity in propos-
ing new fronts for joint activities, which could
strengthen tourism and the public sector agencies
themselves, and more with some kind of account-
ability or showcasing.

As for the legal guarantees for voice to citi-
zens and civil organizations Curitiba and Sdo Paulo
did not present such guarantees, unlike Brasilia,
Recife and Porto Velho. Brasilia allows for a third
representative per organization, with the right of
manifestation but not of voting (COMTUR Distrito
Federal, 2015). Recife determines that, when ap-
propriate, the council can invite people, entities
or institutions to participate in its sessions or to
submit reports on matters under debate (Recife,
2009). Porto Velho allows the participation of
agencies or any other interested associations that
work in the tourism sector.

The COMTUR from Brasilia has an honorary
president, representative of a private organiza-
tion, who shares the presidential role with the
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council president. The position is temporary and
rotative. Sharing in the leadership role may have
a circular causation effect in which the commit-
ment and concern with the quality of the deliber-
ations from members from the private sector will
increase their use of voice, which in turn increases
commitment.

Direct action in favor of tourism activities is
mentioned in the norms as within the scope of the
councils. The COMTUR of Curitiba is bound to pro-
pose plans and legal instruments, promote activi-
ties and supervise its budgetary resources (Curi-
tiba, 2007; Curitiba, 2009). The COMTUR of Sao
Paulo is responsible for drawing guidelines, pro-

posing solutions and developing tourism
16

14
12

10

Executive
Power

Executive
Power

Legislative
Power

Legislative
Power

CURITIBA SAO PAULO

Attendance foreseen in the rule per meeting

Executive
Power

BRASILIA
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programs (Sdo Paulo, 1992). The COMTUR of Bra-
silia has the task of drawing guidelines, helping lo-
cal tourism development and check the applica-
tion of relevant legislation (Brasilia, 2010). The
COMTUR of Recife must establish priority zones of
tourist interest and enhance tourism integration
in the Metropolitan Region of Recife (Recife,
2009). Finally, the COMTUR of Porto Velho is re-
sponsible for advising on the administration of
tourist attractions and of areas with potential for
tourism, in addition to approving and monitoring
a calendar of events (Porto Velho, 2007%%13),

In the minutes of the meetings, 27 manifes-
tations about government action were identified.
Figure 3 shows the distribution of themes.

Executive
Power

Executive
Power

Legislative
Power

Legislative
Power

Legislative
Power

RECIFE PORTO VELHO

Fig. 2 — Presence foreseen in the rules and the average attendance
of other public agents in tourism councils

12 Cconselho municipal de turismo de Porto Velho (COMTUR). Regulamento do Conselho Municipal de Turismo de Porto
Velho. Conselho Municipal de Turismo de Porto Velho, Porto Velho, 2007.
13 Porto Velho, RO. Lei Complementar n2 281, de 15 de maio de 2007. Dispde sobre a reestruturacdo do Conselho Municipal

de Turismo de Porto Velho — COMTUR, e da outras providéncias. Legislagdo do Municipio de Porto Velho, RO, maio de
2007. Available at: https://leismunicipais.com.br/a/ro/p/porto-velho/lei-complementar/2007/28/281/lei-complemen-
tar-n-281-2007-dispoe-sobre-a-reestruturacao-do-conselho-municipal-de-turismo-de-porto-velho-comtur-e-da-outras-
providencias. Access: 26 November 2020.
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Covid-19
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Direct actions by the public sector

Municipal plans
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Fig. 3 — Manifestations themes on public action
in favor of tourism

35%
30%
25%
20%
15%
10%

5%

0%

Implementation Lack of resources or fund-raising Accountability

Fig. 4 — Manifestations themes on municipal
tourism funds

Most manifestations address the themes of
infrastructure, tourism promotion and events. As
pointed by Hall (2008), these areas are mainly
concerned with the improvement in economic
competitiveness and the provision of public goods
(considering that local citizens also enjoy the
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tourist sites).

In addition, Hall (ibid) argues that it is also
necessary to educate, provide information and
work towards reducing risks and uncertainties.
Many tourism funds were started with such pur-
poses, helping the public sector to reach farther.

There were eight manifestations about
tourism funds in the sampled documents. Figure
4 shows the overall results according to the main
themes involved.

Accountability and the lack of resources or
fund-raising are the main issues raised by the
councilors. The COMTUR of Sao Paulo mentions
the government’s account for the fund (COMTUR
S30 Paulo, 2016a%*), but no transfers have been
made into it since 2013 (COMTUR S3o Paulo,
2016a). Some members gave their opinion on
possible ways to raise funds and the Finance,
Studies and Economic Development Commission
was created in order to check the possibilities of
changing its design (COMTUR S3o Paulo, 2017a%;
2020b1®). The tourism fund from Porto Velho was
established by law (Porto Velho, 2007) and discus-
sions on the allocation of its resources were rec-
orded in the minutes (COMTUR Porto Velho,
2019a; 172019b). This suggests some control of
the collegiate on the tourism fund.

In Curitiba, the president of COMTUR from
Curitiba commented about the application of a
survey on the implementation of the fund in 2014
(COMTUR Curitiba, 2014%8). The matter was taken
up in a meeting in 2016, but it was said that the
issue would remain for the next city administra-
tion (COMTUR Curitiba, 2016b%). No further
mentions were found on the topic.

14 Conselho municipal de turismo de S3o Paulo (COMTUR S3o Paulo). S3o Paulo. Ata da 1972 reuni3o, realizada no dia 26

de outubro de 2016, na cidade de S3o Paulo/SP. 2016a.

15 Conselho municipal de turismo de S3o Paulo (COMTUR S3o Paulo). S3o Paulo. Ata da 1992 reunido, realizada no dia 28

de margo de 2017, na cidade de Sdo Paulo/SP. 2017a.

16 Conselho municipal de turismo de S3o Paulo (COMTUR S3o Paulo). S3o Paulo. Ata da 2152 reunido, realizada no dia 14

de agosto de 2020, na cidade de S3o Paulo/SP. 2020b.

7 Conselho municipal de turismo de Porto Velho (COMTUR). Ata da 12 reunifo, realizada no dia 12 de marco de 2019, na

cidade de Porto Velho/RO. 2019a.

18 Conselho municipal de turismo de Curitiba (COMTUR Curitiba). Curitiba. Ata da 132 reunido, realizada no dia 19 de dezem-

bro de 2014, na cidade de Curitiba/PR. 2014.

19 Conselho municipal de turismo de curitiba (COMTUR Curitiba).. Curitiba. Ata da 182 reunido, realizada no dia 12 de

dezembro de 2016, na cidade de Curitiba/PR. 2016b.
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As for the COMTUR of Brasilia, there was a
discussion about the need give account of the
fund, but the fund is not being used (COMTUR Dis-
trito Federal, 2016a%°). And in the minutes of the
meetings of COMTUR Recife, there is no mention
about the fund.

The absence of a fund, or its inactivity may
indicate that many decisions by the collegiate are
not carried.

COMTURSs in our sample have in their norms
the provision to formulate plans and produce le-
gal instruments to guide the local tourism policy
(Curitiba, 2009; S30 Paulo, 1992; Recife, 1968%;
Porto Velho, 2007) and to propose projects to
promote tourism activity (COMTUR BRASILIA,
2015%2). Minutes of three councils show discus-
sions about the elaboration of municipal plans
(COMTUR Curitiba, 2014a?3; COMTUR Curitiba,
2016a%*; COMTUR S3o Paulo, 2016a). The other
three H- Brasilia, Recife and Porto Velho — had no
records of them. In general, it became noticeable
that the councils debate little about tourism de-
velopment and ongoing marketing plans. Debate
on the evaluation of past plans is also rare. Mem-
bers seem more keen to debate future tourism
plans, mainly to check on which organization will
be responsible for it (COMTUR Sao Paulo, 2016b),
or to identify areas of interest to become their
foci (COMTUR Curitiba, 2014).

The meetings seem to allow moments for all
to expose ideas that seek to improve local tour-
ism. The more specific function of coordinating
and guiding the elaboration of plans, however, re-
mains assigned to the public sector. Government
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representatives take the lead to answer questions
about the plans and to present them to the coun-
cil members when they are ready.

Many demands from businesspeople are
presented individually by the members, especially
in Curitiba. In the meetings, associations argue for
the re installation of a receptive committee in or-
der to improve services (COMTUR Curitiba, 2017)
and complain about the parks’ infrastructure
(COMTUR Curitiba, 2016). In Recife, there was an
individual request recorded in support of walking
routes in the city (COMTUR Recife, 2013a%°).

Manifestations on collective agendas and
ideas were also found, mainly in the councils of
Sao Paulo, Brasilia, Recife and Porto Velho. They
were 16 in total and their distribution by theme is
shown in Figure 5.

Elaboration of plans _
Infrastructure _

0% 5% 10% 15% 20% 25% 30%
Fig. 5 — Common themes in the business agenda

Most manifestations reflect the concerns
about the COVID-19 pandemic. Big events, infra-
structure, the need for joint mobilization, and the
elaboration of tourism plans were the other main

20 Brasilia. Brasilia. Ata da 552 reunido, realizada no dia 20 de setembro de 2016, na cidade de Brasilia/DF. 20162.

21 Recife, PE. Lei n2 9.927, de 3 de junho de 1968. Define a Politica Municipal do Turismo, cria o Conselho Municipal de
Turismo e a Empresa Metropolitana de Turismo da cidade do Recife e d4 outras providéncias. Legislagdo do Municipio de
Recife, PE, jJunho de 1968. URL: https://leismunicipais.com.br/a/pe/r/recife/lei-ordinaria/1968/992/9927/lei-ordinaria-n-
9927-1968-define-a-politica-municipal-do-turismo-cria-o-conselho-municipal-de-turismo-e-a-empresa-metropolitana-
de-turismo-da-cidade-do-recife-e-da-outras-providencias. Access: 9 September 2020.

22 Conselho de desenvolvimento do turismo do Distrito Federal (CONDETUR/DF). Regimento Interno do Conselho de Desen-
volvimento do Turismo do Distrito Federal. Conselho de Desenvolvimento do Turismo do Distrito Federal, Brasilia, 2015.

23 Conselho municipal de turismo de Curitiba (COMTUR Curitiba). Curitiba. Ata da 192 reunido, realizada no dia 12 de abril

de 2014, na cidade de Curitiba/PR. 2014a.

24 Conselho municipal de turismo de Curitiba (COMTUR Curitiba). Curitiba. Ata da 172 reunido, realizada no dia 29 de agosto

de 2016, na cidade de Curitiba/PR. 2016a.

% Brasilia. Brasilia. Ata da 352 Reuniso, realizada no dia 25 de novembro de 2013, na cidade de Brasilia/DF. 2013a.
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subjects discussed. The COVID-19 pandemic is
widely known to have impacted heavily on tour-
ism. Councilors were extremely sensitive to the
context and seemed to converge on related issues
such as requesting a timetable for businesses to
reopen and defining criteria for the use of public
transport during the pandemic (COMTUR Recife,
2020a%®); suggestions about resuming tourism ac-
tivities in conformity with health and safety pro-
tocols (COMTUR S3o Paulo, 2020b; COMTUR Cu-
ritiba, 2020a?’); setting up working groups to feed
discussions with updates on the pandemic situa-
tion (COMTUR Distrito Federal, 2020b?%; COMTUR
Curitiba, 2020a).

There is robust evidence that businesspeo-
ple in Brazilian tourism have a long-established
habit of presenting their demands at councils
meetings individually, without previous negotia-
tion with their peers (Gomes, 2015; Alencar &
Reyes Junior, 2017: Gomes & Pessali, 2018;).
Thus, the chances of making each of them a prior-
ity to the public sector is reduced. As noted by
Gomes et al. (2020), these situations leave the
public sector in a difficult position to select prior-
ities among items with little or no collective sup-
port. The Covid-19 pandemic, however, shows
that a serious setback can spark greater synergy.

Porto Velho

Recife

Brasilia

Sdo Paulo

Curitiba

0% 10% 20% 30% 40% 50% 60% 70%

W Passive voice Active voice

Fig. 6 — Tendency of the council rules
in relation to voice
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Lastly, Figure 6 shows the tendency of the
verbs used to express the attributions of the
councils in their legal norms.

In general, it was observed that the norms
try to encourage the proactivity of tourism coun-
cils. The most frequent verb used in the set of doc-
uments analyzed, however, was “to propose”
(22%), followed by “to approve” (16%), “to study
and appreciate” (14%), indicating a predomi-
nantly propositional role for the councils. This
seems to show that proactivity may not come eas-
ily, demanding more cooperation among private
sector members and with the public sector.

Final comments

Municipal tourism councils aim to promote
participation in policymaking by enabling a wider
debate and the negotiation of interests among
different groups in favor of tourism development.
The behavior of councilors in interaction can be
framed as voice, exit or loyalty, according to
Hirschman (1973). This paper focused on the
voice behavior and its institutionalization in the
norms and meetings of tourism councils in five
Brazilian capital cities: Curitiba, S3o Paulo, Bra-
silia, Recife and Porto Velho.

Municipal tourism councils are predomi-
nantly occupied by representatives of business as-
sociations and the public sector. In relation to pol-
icy formulation, the councils seem to lack proac-
tivity, leaving the public sector to coordinate and
guide municipal tourism plans. There is little de-
bate about evaluating past plans and improving
ongoing actions. This happens in spite of legal
norms that encourage the active voice of the
councils.

Debates in COMTURs are mainly about ur-
ban infrastructure and the promotion of events,
with a concern for increasing the economic com-
petitiveness of the destination. Oher relevant ac-
tivities to the public sector, such as providing

26 Conselho municipal de turismo do Recife (CONRETUR). Recife. Recife. Ata da 412 reunido, realizada no dia 10 de junho

de 2020, na cidade de Recife/PE. 2020a.

27 Conselho municipal de turismo de Curitiba (COMTUR Curitiba). Curitiba. Ata da 232 reunido, realizada no dia 13 de agosto

de 2020, na Cidade de Curitiba/PR. 2020a.

28 COMTUR Distrito Federal. Brasilia. Ata da 692 reunido, realizada no dia 24 de abril de 2020, na cidade de Brasilia/DF.

2020b.
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information, education and reducing risks and un-
certainties, are not mentioned. To some extent, re-
sources from tourism funds could help to address
them. but few councils demonstrate that they
have resources, discuss about or account for them.

Legal norms point to cooperation among
the members of the councils and with external
parties. The studied documents show that coop-
erative actions are carried out mainly among
members of the councils. Not all councils allow
non-members to participate and speak in their
meetings, and this may result in a circular causa-
tion. Members interact more, build trust among
them and then cooperate (or the reverse), rein-
forcing their proximity for future cooperation.
Non-members become increasingly distant from
such circle. As democratic spaces, and to allows
cooperation to reach a wider group, councils are
expected to be inclusive with regards to the diver-
sity of social interests. This can be achieved with
the inclusion of groups other than business asso-
ciations and government. They may include
neighborhood associations, organizations that
represent workers in the tourism sector and those
with environmental and poverty alleviation con-
cerns, or other groups meaningful to the local
context considering the tourist vocation of the
municipality, such as traditional communities.

The business associations come together to
present their demands and to defend ideas when
facing problems of a general nature, such as the
COVID-19 pandemic, or big events that have a
clear positive impact on a wider group of business
interests. In such cases, there are collective and
active manifestations.

Legal norms establish the participation of
representatives of Executive and Legislative
branches of local government. The studied docu-
ments show, however, that their attendance to
the meetings is low on average. Their participa-
tion can be described mostly as accountability.
This may indicate a certain lack of knowledge or
of interest in the actions of the COMTURSs, or a bu-
reaucratic view of it, as if it were a fora for explain-
ing and justifying decisions already made.

Many council members do not give their
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opinions during meetings, nor do they actively
pursue cooperative actions s. Even so, they do not
leave or stop interacting with the COMTURs. Their
conflicts of interest do not spark debates and oc-
casional negotiations, as one would expect in such
a space and before institutionalized practices of
fragmented action.

There seems to prevail a retracted voice and
some apathy on the part of the members. Based
on Hirschman's approach, voices in the sampled
COMTURs focus on proposing, lying closer to loy-
alty than to exit. This is evidence of a significant
gap to be reduced between what is established in
the norms — more encouraging to an active voice
—and what the records of the meetings show.

It is also worth questioning the extent in
which the public sector, whose representatives
preside over all sampled COMTURs, plays a facili-
tating role to stimulate debates and share respon-
sibilities. Since citizens do not necessarily have
complete training in a deliberative sense, a facili-
tator continually shapes and reshape the condi-
tions for deliberation, and are therefore funda-
mental to participatory institutions. It may be the
case in the sampled COMTURs, however, that the
public sector feels comfortable with the current
state of interaction patterns.

Accessing documents, mainly the minutes
of the meetings, was more difficult than ex-
pected. This shows that Brazilian COMTURs have
transparency issues to deal with. As a result, the
time period of the sample was not homogenous
and the sample smaller than it should be to allow
more robust evidence and other hypotheses to be
tested — such as changes in voice behavior related
to changes in the city office.

In theoretical terms, it seems that the two
models can be adapted fruitfully. Gomes (2018)
model seems robust as a basis for studies with a
focus on voice in a larger set of tourism councils
(or even from other areas), while Bassani (2020)
helps to link it to Hirschman's (1973) approach to
the choices among voice, exit and loyalty in tour-
ism studies. In the latter case, the approach
seems useful not only if applied to policy councils,
but also to other situations of standing
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interactions, as it happens in or among employ-
ers' associations or communities, to name a few.
In practical terms, the study provides useful infor-
mation and analysis to the COMTURs, that may
help to improve their design and operation as a
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voice institution. Future investigations may be
dedicated to observing a larger set of councils or
to include more categories of analysis in order to
identify more patterns of behavior in the use of
voice by tourism councilors.
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