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Abstract
The design and implementation of public 
policies to promote the creative economy as 
a new sustainable development based have 
not shown the same results in different societ-
ies. This article aims to evaluate the strength 
and ability of a multilevel governance system 
formed by institutions and actors at federal, 
state, and local levels to design and implement 
public policy to promote the creative economy 
as an alternative for Brazilian development. 
The analysis is guided by the concept of mul-
tilevel governance, considering horizontal 
relations and vertical relations to address the 
public problems of interest to all. The process-
mapping model for the formulation of public 
policy called Multiple Streams was necessary 
for its potential to grasp the logic of the political 
process. The results indicate the diffi culties in 
forming a multilevel governance system with 
suffi cient capacity to design and implement 
public policies from the cultural fi eld to pro-
mote the creative economy at the federal level, 
in the state of Paraná and the city of Curitiba.
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Resumo
O design e a implementação de políticas públi-
cas para promover a economia criativa como uma 
nova base de desenvolvimento sustentável não têm 
mostrado resultados semelhantes em diferentes so-
ciedades. Este artigo tem como objetivo avaliar a 
força e a capacidade de um sistema de governança 
multinível brasileiro formado por instituições e ato-
res nos níveis federal, estadual e local para conce-
ber e implementar políticas públicas para promo-
ver a economia criativa como uma alternativa para 
desenvolvimento. A análise é orientada pelo con-
ceito de governança multinível, considerando as 
relações horizontais e as verticais para abordar os 
problemas de interesse público relacionados à ins-
titucionalização da economia criativa. O modelo 
Múltiplos Fluxos foi necessário para o mapea-
mento de processos para a formulação de políticas 
públicas. Os resultados indicam as difi culdades 
par formar um sistema de governança multinível 
com capacidade sufi ciente para projetar e imple-
mentar políticas públicas do campo cultural para 
promover a economia criativa no nível federal, no 
estado do Paraná e na cidade de Curitiba.
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1 Introduction

Recently, the search for ways to promote the creative economy as a new 
basis for more sustainable development has occupied the agenda of many 
governments, and national and international organizations. In this way, 
countries, regions, and localities are focusing on reducing pressure on nat-
ural resources based on the increased use of intangible assets (originated in 
culture, knowledge, and technology associated with creativity), to satisfy 
human needs. For example, a study by the Federation of Industries of Rio 
de Janeiro (FIRJAN 2014) found that the creative industries generate 2.6% 
of Brazil’s $ 2.2 trillion GDP and that, during the last decade, this industry 
grew 69.8% in relation to GDP, which grew 36.4%. Faced with promis-
ing results like these, the creative economy might provide a new perspec-
tive to revitalize traditional industries and open spaces to new sectors, 
while mainly being based on the intensive use of knowledge and creativ-
ity whose generation and application can be stimulated by planned urban 
contexts for the development of creative classes and activities (SCOTT 
2006; LEVICKAITÈ 2011).

However, many countries still face diffi culties in designing and imple-
menting public policies to promote development perspectives different 
from those that stimulate only the growth of the traditional economy that 
is heavily dependent on the use of natural resources. Contrary to these 
conservative tendencies, some governments, academics, and civil society 
actors are trying to innovate how to design strategies based on the use of 
the creative economy as a new perspective to more sustainable develop-
ment. The discussions about these new development opportunities usu-
ally are around the highlighted themes of creative industries (LANGE and 
MIEG 2006; LANGE 2010; BERTACCHINI and BORRIONE 2011; FACHI-
NELLI et al. 2013; CARDOSO et al. 2017), creative classes (HOYMAN and 
FARIC 2009; WILSON 2010; FLORIDA et al. 2011; BÁEZ et al. 2014; ZDEP-
SKI et al. 2018), and creative cities (HALL 2000; HOSPERS and PEN 2008; 
EVANS 2009; PRATT and HUTTON 2013; FREDER et al. 2018). Such 
themes have been addressed in the multidisciplinary and transverse mode, 
for example, in the areas of innovation, technology, economics, culture, 
entrepreneurship, sustainability, and urbanism (GARNHAM 2005; TAY-
LOR 2013; KACERAUSKAS 2015). 

In Brazil, the discussion about the creative economy and the different 
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possible perspectives to approach it is relatively recent (MIGUEZ 2007a; 
COSTA and SOUZA-SANTOS 2011; PROCOPIUCK e FREDER 2013; 
2014; MELO and PAIVA 2016). In the practice fi eld, the federal govern-
ment, through the Ministry of Culture, began a series of programs and 
actions in 2011 to promote and encourage the creative economy, centered 
on culture. Based on a different conception of the creative economy, these 
government actions have focused on promoting discussions involving a 
variety of actors linked to different spheres of government and civil so-
ciety, as well as on the fi nancing of local entrepreneurs and academic re-
search initiatives that deal with creative activities.

In this context, this article aims to evaluate the solidity and capacity 
of a multilevel governance system formed by institutions and actors at 
federal, state, and local levels to design and implement public policy to 
promote the creative economy as a national, state, and municipal develop-
ment alternative for Brazil. The study evaluates the multilevel governance 
system in which actors from the federal government, the Paraná state gov-
ernment, and the Curitiba County government advocate a public policy 
to promote the creative economy in each of these levels of the Brazilian 
federation. The question that motivated this research is whether strate-
gies for designing and developing public policies to promote the creative 
economy in Brazil are effective or whether they are developing regardless 
of federal, state, or local actions.

2 Economic relations and development

In the course of changes in society, the emergence of movements or events 
that cause structural changes at certain times has not been unusual, as hap-
pened in the economic fi eld with the Industrial Revolution. In this histori-
cal moment, the relations of production experienced profound changes, 
and the process of urbanization intensifi ed dramatically. Initially, the pro-
duction of goods by artisanal processes was changed to highly labor-de-
pendent industrial processes involving natural resources and salaried man-
ual labor in fragmented activities of relatively low complexity. Historically, 
this industrialization system has increased the level of dependency of the 
national development strategies, especially when seeking to maintain 
good standards of living in cities. In recent decades, the discussions around 
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the limitation of capacity development based on this model became more 
intense, mainly because of the limited availability of natural resources and 
because of the negative externalities that such industrial structures have 
generated for urban quality of life.

These changes has required the historical undervaluation of intangible 
resources such as culture to be revised, and consequently led to the refu-
tation of some points of classical economic thought, for example, that of 
Adam Smith (1723−1790). This economist understood that economic ac-
tivities related to culture, art, and entertainment were not important to the 
generation of wealth because such activities are manifested in the market 
in the form of services, which are not able to add value in production 
chains. The rationale for this was that the economic value would be lost 
because of the lack of a base material that would allow the transfer of 
value to other stages of the production chain (PROCOPIUCK and FREDER 
2014, p.299). The refutation of assumptions like these has allowed the 
emergence of a new spirit of capitalism, which arises from the transition 
from an accumulation model dependent on a material basis for value re-
tention to models that allow for the generation of economic value based 
on the immateriality of informationalism (PIRES and ALBAGLI 2012, p.112), 
which has typically been called cognitive capitalism (DE ANGELIS and 
HARVIE 2009; DHAOUI 2013). From a broader perspective, this means 
that both the value fl ow in internal production chains and the generation 
of value for national economies become more dependent on largely in-
tangible goods and services, i.e., those that are less dependent on material 
resources.

These changes in the means for generating and adding economic value 
and the emergence of new forms of economic relations led to the "New 
Economy," which is based on the generation of knowledge-based wealth 
(HEALY 2002; MORISET 2003). In this new scenario, the intangible di-
mension overlaps with the base material traditionally used to generate 
wealth from the production of goods and services. Efforts shall, therefore, 
be undertaken to create economic value from the human potential moti-
vated by ethical and cooperative contexts that stimulate creativity (PINHO 
2011, p.26-57). In this sense, social, political, and market movements have 
occurred intensively in several countries aimed at seeking alternative ways 
to rebuild the economy of cities that historically have been dependent 
on the traditional industry. New strategies are being designed to ensure 
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conditions that encourage job creation based on the intensive application 
of knowledge, technology, culture, and creativity (ASKERUD 2008, p.235-
236; FACHINELLI et al. 2013; COLES 2015). 

In this context, the endogenous development from activities based on 
the principles of the new economy and the creative economy point to 
promising possibilities for renewal of the economic dynamics of the city 
based on the revaluation of the creative capital associated with spaces 
and urban territories (SEIXAS 2011). The involvement of national govern-
ments and regional and local authorities has become essential in conduct-
ing this process of renewal (MOURA and PROCOPIUCK 2020), assuming 
a catalytic role for entrepreneurial initiatives that enhance the attraction 
of multiple actors to form a local base of creative human capital and solid 
foundations that allow the productive insertion of these workers into na-
tional and international markets (PIACENTI 2012, p.63-66). 

Changing the profi le of traditional production relations to the new 
economy requires that companies and governments be able to create strat-
egies ranging from simple activities performed individually, for example, 
crafts, to highly complex activities, such as audiovisual production based 
on high-tech application and the joint work of hundreds of people. So, the 
challenge is in generating ability to design and implement strategies with 
suffi cient amplitude to mobilize the largest number of people and sectors 
of society that can legitimize the creative economy as a strategic develop-
ment base. Despite the efforts made so far, the levels of success in this 
direction have remained highly uneven among different nations.

3 Creative economy

The creative economy theme has been discussed more intensively since the 
1990s (NEWBIGIN 2010, p.16; BÁEZ et al. 2014). However, for many ex-
perts, this issue is not new; it originated from the arts economy and cultural 
economy (MIGUEZ 2007a, p.98). Therefore, the creative economy would 
only be a natural attempt to categorize new economic sectors. So, when the 
discussions start from only the perspective of culture, strategies to generate 
economic value from cultural activities do not cease to be controversial. 
The following discussion seeks to explain these relationships and confront 
them with the assumptions of the creative economy guided by broader 
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perspectives than those traditionally developed in the fi eld of culture.
The fi rst discussions on the creative economy guided by cultural assets 

emerged in Australia in 1994, when the government hired experts to ini-
tially develop a plan with strategies to increase the use of intangible assets 
as a source of national competitive advantage, able to insert that country 
as an important player into the new global economy. This initiative re-
sulted in the publication of the report “Creative Nation,” as a proposal 
to make the country one “Creative Nation” (MIGUEZ 2007a, p.99). The 
government proposal was aimed at developing a cultural policy to reposi-
tion the state's economic role in the cultural development of the country 
and vice versa. Subsequently, in that country emerged the fi rst educational 
and research institutions on the creative economy and creative industry 
and, consequently, the fi rst in-depth theoretical and conceptual discussion 
about this topic. The Queensland University of Technology (QUT) now 
hosts a “Creative Industries Faculty.” In this college, located in Brisbane, 
was created the research center called “The Institute for Creative Indus-
tries and Innovation” (ICI) (MIGUEZ 2007b, p.5). 

In 1997, the creative economy theme started to gain traction also in 
the UK, which was experiencing economic problems. Based on the cre-
ative economy, specifi cally through the creative industries, strategies were 
envisioned for the economic restructuring of urban centers, especially 
those most affected by the decline of the traditional economy. In a docu-
ment prepared in 1998 by the Department for Culture, Media and Sport 
(DCMS), the concept of the creative industry was developed to cover ac-
tivities based on culture, communication, design, and information tech-
nology. The assumption was that all these activities had strong links with 
creativity and, thus, could represent a dynamic sector of the country’s 
economy. Therefore, this sector should be recognized by the state as an 
area that would increase the other economic sectors (DE MARCHI 2014, 
p.197-198).

In 2001, Howkins published a book using practical experience to defend 
the notion that there are strong links between the economy and creativity, 
explaining the nature, extent, and ways in which these two dimensions 
can be combined into economic systems to create extraordinary value and 
wealth. Unlike, therefore, in classical thought, creativity was seen as hav-
ing the potential to generate goods or services, which the author calls cre-
ative products. The intensifi cation of creativity in artistic activities, scien-
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tifi c discoveries, innovations in research and development, and innovation 
processes and business institutions created concerns about protecting in-
tangible creations as intellectual property, e.g., such as copyrights, patents, 
trademarks and industrial designs (HOWKINS 2013, p.12-21). 

These implementation experiences of development policies based on 
the creative economy, as well as the theoretical discussions about the new 
perspectives brought by this issue, show more than simple attempts to use 
culture instrumentally to add value to products and services. The creative 
economy presupposes a proper perspective that allows, concomitantly 
and interactively, culture, knowledge, technology, and creativity to be ad-
dressed to generate new products and services with suffi cient amplitude to 
enhance the development of nations, and not simply sectors or industries.

4 Methodology

Analytical strategies to evaluate public policies vertically and horizontally 
are essential to understand how public bodies and private and third-sector 
organizations behave in the development of these policies at different lev-
els, especially in federal systems like Brazil’s. In this case, analysis guided 
by the concept of multilevel governance can be particularly promising for 
allowing us to consider strategies to implement public policies that simul-
taneously involve the federal, state, and municipal governments, consider-
ing horizontal relations (between actors located in the same level of the 
federation) and vertical relations (between actors located in the municipal, 
state, and federal levels) to address the public problems of interest to all 
(PROCOPIUCK 2013, p.181-182).

For this, the process-mapping model for the formulation of public pol-
icy, called Multiple Streams, developed by John W. Kingdon (2014), may 
be necessary for its potential to grasp the logic of the political process. In 
this model, three different streams develop independently, but comple-
mentarily, and are essential in the policy-making process. In the problems 
stream, there is recognition, identifi cation, and explicit defi nition of the 
problem that will be the object of attention and generate pressure to be 
solved by government action. The politics stream, according to the dy-
namics and rules of politics, develops naturally in confl icts and changes 
of government actors, permeated by bargains and dependent on political 
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negotiating moods and partial agreements to adjust interests of pressure 
groups, which can lead to the adoption or exclusion of alternatives or so-
lutions. The policy stream is a process that develops persuasively and in-
teractively to generate and select a limited set of alternatives or solutions 
considered most relevant for the community policy. The convergence of 
these three streams to create a window of opportunity is called a policy 
window, for coupling of such streams is dependent on the performance 
of political entrepreneurs who support political connections through ne-
gotiations. In the formulation of public policy, a set of processes develops, 
including a) the defi nition of an agenda, b) the alternative specifi cation for 
policy choices, c) the authorized choice between the specifi ed alternatives, 
and d) implementation of the decision (KINGDON 2014). Through the 
combination of this stream with the process of implementation of public 
policies in a multilevel governance structure, such as that of Brazil, the 
base model of this research was obtained (Figure 1).

Figure 1 Conceptual Model used for research

Source: Integration of Kingdon (2014), Procopiuck (2013), and Lenton & Allsop (2010) models.

The model shown in "Figure 1" helps us in understanding the relationship 
between the three units of the Brazilian federation (union, states, and mu-
nicipalities) from a procedural and multilevel perspective and the different 
stages through which the choices passed, and it thus helps us to under-
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stand the development of public policy to promote the creative economy. 
This model allowed us to analyze the most signifi cant relationships that 
have infl uenced the development of the creative economy in Curitiba.

In the fi rst phase of research, the data were collected through document 
analysis, which was complemented in the second with interviews, total-
ing 5 hours and 47 minutes of recordings, with representatives of Secretaria 
da Cultura, Rede de Economia Criativa do Paraná, Movimento Curitiba Criativa, 
Agência Curitiba de Desenvolvimento, Fundação Cultural de Curitiba e Comissão 
de Urbanismo da Câmara Municipal de Curitiba.

5 Presentation and analysis of results

Based on obtained qualitative data and a methodological approach, the 
discussion was organized on a top-down basis, starting with fi ndings on 
the logic of development of public policies at the federal level, through the 
State of Paraná, to, fi nally, an evaluation of how this occurred in Curitiba.

5.1 Development agenda and public policy at the federal level

Gradually, the creative economy began to arouse global interest and was 
put on the agenda of international organizations. For example, in São Pau-
lo in 2004, the United Nations Conference on Trade and Development 
(UNCTAD) decided that the thematic creative economy would be treated 
at UNCTAD XI. On that occasion, analysis, research, and promotion of 
international actions have been intensifi ed by the international organiza-
tions to support the redefi nition of public policies to aid countries to di-
versify their economies by promoting the cultural and creative sector. As 
a result, Brazil became aware of these questions (SANTOS-DUISENBERG 
2012, p.76). Since then, the UNCTAD published two reports presenting 
research, statistics, and indicators on the creative economy from a global 
perspective: "Creative Economy Report 2008: The challenge of assessing 
the creative economy towards informed policy-making" was published 
in 2009, and the "Creative Economy Report 2010 – Creative Economy: a 
feasible development option," in 2011.

In this context, at the federal level, the public policy for the develop-

391v.30 n.2 2020 Nova Economia�



Names

ment of the creative economy, the problems, politics and the policy stream 
showed signs of convergence based on discussions on the creative econ-
omy that occurred in different national (MIGUEZ 2007a; REIS 2008) and 
international spheres (UNCTAD 2010), and advances in the production of 
evidence of the importance of the creative economy in the national con-
text (FIRJAN 2008; CAIADO 2011). At the federal level, Law No. 13,243, 
published on December 2, 2010, was regarded as the "birthplace of the 
institutionalization process of cultural policies in the area of the creative 
economy, specifi cally in the cultural economy fi eld" (BRASIL 2011, p.39). 

The creative economy theme formally entered the Brazilian federal 
government's agenda when it was offi cially located in the fi eld of public 
policy culture. Consequently, the assignments to design and structure a 
public policy were placed under the Ministry of Culture (BRASIL 2011, 
p.19-20). As a means of political and administrative support, the Secretar-
iat of the Creative Economy (SCE) was defi ned by Decree No. 7743/2011. 
The mission of SCE was one of "leading the formulation, implementation 
and monitoring of public policies for local and regional development, giv-
ing priority to the support and development to professionals and micro 
and small Brazilian creative endeavors” (SEC 2013, p.8). Subsequently, the 
team to develop the Brazil Creative Plan was named. The result was the 
"Secretariat of the creative economy plan: Policies, guidelines, and actions, 
2011−2014," which redefi ned important aspects of the role of culture in 
Brazil. This document, designed to serve as a reference on the policy of the 
creative economy in Brazil, had diffi culty defi ning the concept "creative 
industry" in Portuguese. Therefore, the concept "creative sector" was con-
ceived as originating in the cultural sector. It was possible to differentiate 
the creative sector from other economic sectors. In terms of general guide-
lines, this derivation limited the sector concept to mainly cover cultural 
activities, making it diffi cult to embrace actors and segments of society 
interested in discussions about creativity linked to technology, knowledge, 
innovation, entrepreneurship, sustainability, and urbanism.

In terms of practical application, while seeking to involve other min-
istries in efforts to foster the development of the creative economy, the 
SCE participated in actions carried out by civil society organizations and 
the online discussion networks (the Creative Economy Network, which 
was formed by a group of São Paulo and Paraná stakeholders; discussion 
forums; etc.), and in other activities carried out by organizations linked 
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to the market (private educational institutions that now promote courses 
and other initiatives). The efforts were directed at forming the basis of 
a public policy issue of broad interest from different sectors of society, 
represented by the need to institutionalize a policy of incentives to the cre-
ative economy also at the state and municipal levels. Back then, promising 
prospects were opened with adjustment budget allocations of the Minis-
try of Culture to be applied to programs and projects related to the creative 
economy. It was possible to enable several initiatives in a short time. Such 
initiatives include the creation of observatories, the implementation of the 
Creative Bureaus, and publishing public calls to fund research and awards.

Although important in terms of institutionalization of the administra-
tive apparatus to support the development policy of the creative economy, 
the choice of the fi eld of culture for the implementation of the creative 
economy raised questions, for example on the conceptual foundations 
that guided the decision on which creative industries compose the scope 
of Brazil’s Creative Plan and the institutional capacity of the Ministry of 
Culture to implement the public policy of the creative economy. Accord-
ing to Pavanelli (2013), an alternative would be to implement more institu-
tionalized policies for the creative economy, so that they became favorable 
to inter-ministerial action. This could occur through the allocation policy 
coordination at the Civil House (Executive Offi ce), directly subordinate to 
the Presidency. The justifi cation was that this department with ministerial 
status would be closer to the Presidency. Consequently, there would be 
more independence and political force for coordination with other minis-
tries and representatives of the various creative sectors involved, following 
the model adopted in the UK.

Notwithstanding the weaknesses in institutional arising from position-
ing on equal political and administrative capacity concerning other min-
istries, the Ministry of Culture, from the steps of the formation of the 
agenda, tried to coordinate with 20 ministries operating in areas of policy 
interest to promote the creative economy. To this end, representatives of 
16 ministries took part in a meeting held on May 16, 2011. The meet-
ing was part of the identifi cation process interfaces between the policies 
of ministries and the SCE action axes (SEC 2013, p.21-36). In the case 
of the fi eld of tourism, intentions to carry out cross-cutting actions with 
other public policies were declared, in recognition of the importance of 
cultural tourism. In terms of incentives, which depended on isolation from 
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the Ministry of Culture action, several public calls for awards, support 
for training programs, and support for the implementation of incubators 
and cultural contests were made possible (SEC 2013, p.37-43). There are 
also reports on institutional partnerships with national and international 
organizations, such as participation in committees and signing of terms of 
cooperation (SEC 2013, p.43-47).

During the period analyzed in this research, intensive efforts to add the 
creative economy to the government agenda have been identifi ed, which 
created conditions favorable to institutionalizing the Brazilian federal ad-
ministrative system, including allocating specifi c budget resources to cover 
specifi c initiatives. However, despite the quick internal restructuring of the 
Ministry of Culture—so that there was the expertise of an administra-
tive apparatus of support and political discourse for allocation of budget-
ary resources—efforts were restricted to the activities of the Ministry of 
Culture and some external political entrepreneurs. It is noteworthy that 
despite the involvement of external actors, such efforts to create alterna-
tives to implementing a creative economic policy have not involved ma-
jor institutional actors under the authority of the Ministry of Culture, for 
example, the National Council of Culture, the National Arts Foundation 
(FUNARTE), the National Cinema Agency (ANCINE), and the Institute 
of Historical and Artistic Heritage (IPHAN). This strategies demonstrates 
that, due to its low capacity for internal and external coordination, the 
SEC has played more of a bureaucratic role in the Ministry of Culture and 
less the role of a strategic institutional actor in designing and implement-
ing a comprehensive and sustainable public policy meant to promote the 
creative economy from the cultural fi eld in Brazil.

The institutional weakness associated with the diffi culty in defi ning the 
concept of a creative economy and creative sector to strongly link the cul-
tural sector with the most innovative creative activities may partly explain 
the reduced intensity of the efforts to implement the policy to promote 
the creative economy, which the federal government initiated after 2012. 
In 2015, the Creative Economy Secretariat was abolished within the same 
government that created it. So, in terms of institutionalization, the creative 
economy failed to become state policy. It was restricted to government 
policy, with populist nuances. More seriously, with the extinction and re-
creation of the Ministry of Culture in 2016 by the provisional government, 
the relatively low development of the creative economy development pol-
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icy in Brazil tended to recede dramatically. Therefore, considering that the 
cycle of failed attempts to institutionalize public policy was completed, 
the question of the creative economy in Brazil returned to the early stages 
of the public policy cycle and became dependent on the emergence of new 
political entrepreneurs who could fi nd new windows of opportunity in the 
political fi eld to try to advance the development of public policy in order 
to promote it.

5.2 Development agenda and public policy at the State of Paraná 
level

At the state level, initiatives and discussions related to the theme of the 
creative economy in Paraná arose in late 2011, when the theme was also in 
evidence on the agenda of the federal government. The majority of actions 
were concentrated in the state capital, Curitiba, and strongly linked to the 
fi eld of culture, as well as to what was happening at the federal level. 
Among the stakeholders who took part in the discussions on the creative 
economy, there were representatives of government agencies, civil society 
organizations, and educational institutions. 

The leadership of the process for the institutionalization of the creative 
economy as public policy was the Secretary of State for Culture (SEEC), 
since 2011. On November 9−10, 2011, the fi rst state event on the creative 
economy, called "Economy Seminar Creative," was held, which 321 par-
ticipants attended. Organized and promoted in partnership with the Secre-
tary of State for Tourism (SETU) and department of culture of the Service 
Social Industry (SESI-PR), it took place in Curitiba, in the Oscar Niemeyer 
Museum, and aimed to promote awareness about the importance of the 
issue. It was attended by key players in setting the government agenda at 
the state and federal levels, as well as researchers and professionals (SEEC 
2011, p.2-10; 11-54; 24). Among the other regional and state-level actors 
were highlighted the Network of Paraná Creative Economy, the Federal 
University of Paraná, and Innovation Agency of the Federal University of 
Paraná, which have held events, seminars, and thematic meetings in Curi-
tiba and the state’s coast.

In October 2012, the Innovation Agency of the Federal University of 
Paraná organized the "I – Seminar Creative Economy: what are we talk-
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ing about?". Participants were mainly in the arts and cultural sectors and 
included offi cials from local, state, and federal governments. On that oc-
casion, the representative of the Ministry of Culture, Mercia Queiroz, ex-
plained the model of operation of the Observatories of Creative Economy, 
which would work in the states in partnership with federal universities and 
the National Observatory linked to the Ministry of Culture. The represen-
tative of the Ministry of Culture suggested the Federal University of Paraná 
host the observatory of Paraná. It was not possible to observe the unfolding 
of this issue in practical terms to end the data collection for this research.

A government initiative to bring forward the policy of encouraging the 
creative economy has not advanced. In this sense, it is interesting that, al-
though the discussions on the development policy of the creative economy 
in the state of Paraná have been conducted in the fi eld of culture, at no 
time was the participation or involvement of the State Council of Cul-
ture, established in 2012, mentioned. The Council has the responsibility 
of "overseeing the implementation of cultural projects and the application 
of funds, issuing opinions on technical and cultural issues, participating in 
the formulation of public policy of the State Government in the area of 
culture, encouraging the protection of cultural heritage, enhancing cultural 
events local and regional, encouraging research on the culture of Paraná, 
among other important actions" (PARANÁ 2012). According to one of 
the respondents, although the government planned the creative economy 
theme, it had not distributed funds for investments in projects or programs 
that showed real intentions to realize what had been planned. Thus, in 
practical terms, beyond the few discussions that took place in Curitiba, it 
was not possible to identify actions aimed at generating results in terms of 
local or regional development in any of the 399 municipalities in the State 
of Paraná.

At the state level, based on fi eld observations, it was found that the 
process of forming an agenda for the creative economy was in the fi rst 
deployment phase. Based on the model of multiple streams, one of the 
few initiatives that advanced was the attempt to implement the Creative 
Bureau, through a partnership of state and federal agencies. As for stream 
problems, the strategy was to increase the level of awareness of social ac-
tors and local politicians through events organized by the State Secretariat 
of Culture, for example, lectures, courses, and workshops. The alternative 
stream passed the budget process and choice of infrastructure represented 
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by the unsuccessful implementation of the Bureaus. The political stream 
was in favor of achieving consensus among different interest groups in 
Curitiba, but with no lasting consequences for the creative economy in 
other municipalities. These multiple streams opened a window of oppor-
tunity for interaction between federal and state political entrepreneurs. 
One result of this interaction was the signed agreement that formalized 
the government agenda intended to install the Creative Bureau in Curitiba. 
The announcement for the implementation of this project was made in 
July 2012. In October of that year, the cooperation proposal was forward-
ed, and in February 2013, it was signed with a commitment to the inau-
guration that took place in June 2014 (GUILHERME 2012). Even in 2013, 
the Ministry of Culture transferred a part of the covenant of the resources 
to be initiated as infrastructure projects. However, the installation of the 
Creative Bureau was paralyzed by the inability to succeed in bidding for 
the renovation of the building where it was installed.

5.3 Development agenda and public policy at the Curitiba level

In March 2012, the city of Curitiba started the “Movement Curitiba Cre-
ative.” This movement was initiated by the Creativity School, which was 
a private-sector organization. This movement had the support of the local 
branch of the Brazilian Micro and Small Business Support Service (Sebrae) 
and the Paraná State Trade Federation (Fecomércio) for the preparation of a 
project to revitalize the commercial activities of the historic center of Curi-
tiba. For a year, meetings were held with actors from different areas of the 
creative economy, in order to gather information about that historic center 
to devise initiatives and projects to develop the creative economy. After 
this fi rst phase, from 2013, the meetings were paralyzed because there 
was no involvement of the municipal government, which would be criti-
cal to the implementation of some proposals (Interviewed PRJ). However, 
the Creative Bureau did not work because of the inability of the govern-
ment to successfully bid for the renovation of the building where such an 
offi ce was to be installed.

At the end of 2013, as the fi rst action of the Curitiba municipal govern-
ment, the conference called "Meeting of the culture and creative economy 
indicators inspirations for Curitiba," coordinated by the Curitiba Develop-
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ment Agency, was held. In mid-2014, two events were promoted by the 
Curitiba Cultural Foundation, together with the Curitiba Development 
Agency. The course "Culture & Autonomy, a guiding plan for the future," 
was offered in partnership with the Brazilian Micro and Small Enterprises 
Support Service (Sebrae); and a lecture on "Creative Economy − Study and 
development of production processes linked to creativity and knowledge" 
was offered in partnership with the Federation of the State of Paraná (Fe-
comércio) and the Social Service of Commerce (SESC-PR).

In the sphere of the Municipal Executive, some intentions related to 
the creative economy were linked to the Government Plan 2013−2016, 
on the theme "Sustainable Development and Employment," which aims 
to "reposition Curitiba among the main innovative and creative cities in 
the world through appropriate incentives and funding instruments" (CU-
RITIBA 2013a, p.29). From these guidelines have been established goals 
and projects set out in the Multiyear Plan (PPA) 2014−2017, which was 
developed based on four strategic dimensions: Quality Urban and Envi-
ronmental, Economic Development, Social Development, and Participa-
tory Governance (CURITIBA 2013b). The Municipal Legislature in May 
2014 promoted a Public Hearing to deal with the community under the 
theme "Creative and Cultural Economy." The audience composed a set of 
Curitiba City Council initiatives in the review process of the Director of 
Curitiba Plan.

As at the state level, the Municipal Culture Council did not take part 
in actions to promote the creative economy, especially in the events that 
occurred in the context of public cultural policies. By the end of the re-
search, other actions at the local level were not identifi ed, either at the 
government or civil society level, which could demonstrate the formation 
of a specifi c agenda for public policy formulation to promote the creative 
economy in the city. The creative economy has appeared only as a second-
ary theme in the government plan and urban planning process of Curitiba, 
which shows weakness in its institutionalization.

Based on the application of the multiple-streams model, in Curitiba, the 
evidence shows that not all streams came to be triggered, which shows a 
process at an early stage. Indicia of the relevance of stream problems can 
be verifi ed by the events, meetings, and lectures. The stream of alterna-
tives showed evidentiary choices that were part of the government plan 
and multiyear plan. The political stream was evidenced mainly by the apa-
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thetic attitude of public offi cials about the creative economy. In the case of 
Curitiba, developed political actions were not enough to make the creative 
economy a strategic issue for the city. Windows of opportunity were en-
visioned by public and private actors, but without these actors could put 
the promotion policy to the creative economy with a prominent element 
on the agenda of the municipal government.

In the case of Curitiba, the governmental and civil society organiza-
tions with core functions in the local public policy formation process still 
seek to understand how the creative economy could contribute to local 
development. Past this phase, perhaps with greater involvement of actors 
belonging to the local market, there may be more substantive proposals 
on how to promote the creative economy beyond the current preliminary 
stages. Perhaps the decision-makers have been unable to mobilize forces 
or develop interest, or did not realize the opening of the window of op-
portunity so that they could consistently progress in the formulation of 
public policy in this direction to the city.

6 Conclusions

At the federal level, the institutionalization strategy of the creative econ-
omy, meant to put the country on a path more in line with the new econ-
omy, seems to have thrived in the fi eld of culture. In this fi eld, there was 
some confusion between the fundamentals of the creative economy, the 
cultural economy, and social integration policy, which limited the possibil-
ity to design more comprehensive public policies that allowed the stimu-
lus to open spaces for working—for example, ecosystem creativity in cit-
ies associated with innovation in technology parks and encouragement for 
the development of high technology with a focus on the valuation of the 
intangible dimension of products and services. In this sense, the cultural 
sectors of federal, state, and municipal governments have not shown suf-
fi cient institutional capacity to coordinate among the different actors to 
form a multi-level and suffi ciently comprehensive governance system to 
support a broad development policy on the more sustainable basis of the 
creative economy.

At the state and municipal levels, the development policy to the cre-
ative economy in Paraná and Curitiba also showed weaknesses. In Paraná, 
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it has not yet been possible, for example, to establish a program or project 
to promote the creative economy statewide, although efforts to do so be-
gan in 2011. The lack of interest in this issue is showed by the absence of 
initiatives, for example, initiatives seeking to allocate specifi c budgetary 
funds to stimulate new regional development based on the principles of 
the creative economy. In the case of Curitiba, despite actions planned in 
the Curitiba Creative Program, part of the Multi-Year Plan, the govern-
mental actions have not yet passed the discussion stage to defi ne what the 
creative economy actually is. So, without consensus-building on what can 
be covered by the creative economy, large enough diffi culties remain to 
allow a glimpse of the possibilities of getting practical results that demon-
strate the government's ability to promote the creative economy. Just as at 
the federal and state levels, at the municipal level, the actions of offi cial in-
stitutions were limited to meetings and events to raise awareness through 
discussions on how to advance municipal development based on the cre-
ative economy. No practical results indicate that the creative economy is a 
strategic priority for the municipality.

The political and administrative coordination between the federal 
government, the state government, and the municipal government have 
not demonstrated a strong enough multilevel governance structure to le-
gitimize and strengthen the relationship between government actors to 
form an agenda for establishing public policies that promote the creative 
economy associated with sustainable development possibilities. This 
stems from the lack of clear defi nitions of the scope and potential of the 
creative economy. In summary, it shows that these actors are not dealing 
with common problems or are willing to work with a public policy that 
is a distinct sectoral policy, as classical economics of culture. Evidence of 
this is that departments or advisory government bodies tend to deal with 
specifi c projects and are isolated; most of them without involving key ac-
tors within the government structure responsible for managing the area 
of culture. This lack of involvement is found, for example, in the absence 
of Culture Councils in the state and the municipality, and the National 
Arts Foundation (FUNARTE), National Cinema Agency (ANCINE), and 
the Heritage Institute for National Artistic (IPHAN) in the national con-
text. The few initiatives developed jointly by representatives of all three 
levels of government were not more than initial projects aimed at raising 
awareness about the importance of the creative economy, so there is still 
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no potential to generate results with impacts on the local, regional, or na-
tional economies.

Therefore, in Brazil, it is possible to conclude that the government’s de-
velopment of the creative economy has not advanced suffi ciently beyond 
plans of governments to the formation of a public policy of the state. In 
contrast, market actors have not yet emerged who explicitly defend the 
value of this new perspective to leverage their businesses. In the fi eld of 
organized civil society activity and representative segments of trade and 
industry organizations, there have been greater efforts to prove the impor-
tance of the creative economy in adding value to the local, regional, and 
national economies. This context allows us to answer the initial question 
that asks whether, if the creative economy develops at a fast pace in Brazil, 
as indicated by the statistics on economic activities, there is more reliance 
on individual entrepreneurs’ initiatives than on the government's ability to 
promote initiatives to leverage more solid foundations for sustainable de-
velopment in more innovative perspectives. This context shows that – re-
lying on the government’s demonstrated capacity for action – Brazil's eco-
nomic development will continue to be highly dependent on traditional 
activities involving the intensive use of natural resources, thus aggravating 
the current environmental problems, such as deforestation, gas emissions, 
and, consequently, global warming.

The absence of a specifi c state public policy, as there was only one public 
government policy, placed the creative economy in Brazil as an issue with 
low relevance in the programs of the different governments. In federal gov-
ernment systems, such as the Brazilian one, there are signifi cant challenges 
for the structuring of multilevel governance systems based on actions origi-
nated and articulated only internally to the Executive Branch. The diffi cul-
ties arise because the Executive Branches of the Union, States, and Munici-
palities are governed by politicians and administered by managers linked to 
different political-ideological tendencies, which creates diffi culties in defi n-
ing common interests and reaching agreements to maintain them. There-
fore, reaching consensus between these three levels presupposes the need 
for public policies regulated by legislation emerging from parliamentary 
debates at the federal level. These parliamentary debates would make it 
possible to obtain the representation of the States of the Federation and, 
consequently, of the municipalities from the territorial bases of the elected 
deputies. However, if, on the one hand, the absence of a rigid multilevel 
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governance structure may represent a restriction on the functioning of pub-
lic policies, such as the national diffusion of the creative economy in Brazil; 
on the other, freedom and the capacity for local and regional initiative al-
lowed the autonomous development of the creative economy to continue, 
based on local resources and interests. The importance of this relative au-
tonomy is evident at times like the present when the Ministry of Culture 
was extinct in 2019 and, consequently, the Federal Government's Creative 
Economy policy. Although this extinction had adverse effects on actions 
at the federal level, it did not signifi cantly interfere with the autonomous 
actions of states and municipalities, where the creative economy continues 
to develop promisingly in some regions and cities.
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