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ABSTRACT 
Issues of governance, collaboration, and participation are at the forefront 
of much tourism public management on finding new alternatives to tourism 
destinations development. This paper aims to diagnose the performance 
of social participation in the Brazilian Tourism Regionalization Program 
from 2004 to 2020. This research has a qualitative approach with data 
collected through bibliographic and documentary research covering 2004 
to 2020. The data collected were analyzed according to categories defined 
by the literature. We analyzed eleven Tourism Regionalization Program 
documents and 13 specific published articles on tourism governance 
instances in the Tourism Regionalization Program. As a result, we observe 
that social participation went from a fundamental issue in 2004 to a 
prerequisite for integrating a tourist region in 2020. And they are now 
suppressed by the targeting of protagonism for the private sector. The 
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results of this research advance the theoretical discussions regarding 
social participation in Brazilian tourism's regionalization. The synthesis of 
the analyses and discussions promoted the need to rethink organizing 
tourism governance in the Brazilian case to meet the demand for social 
participation and the regional development of tourism.  

 
KEYWORDS 

Tourism Policy; Tourism Governance; Tourism Regionalization Program; 
Brazil 
 

      ECONLIT KEYS 
  R58; L83; Z32. 
  

1. INTRODUCTION 

 

 As one of the possibilities to develop and diversify tourism in Brazil, the Ministry of 

Tourism developed the Tourism Regionalization Program (PRT) in 2004. The Program 

focuses on decentralizing tourism management and local empowering among the 

planned actions to stimulate the Brazilian tourist regions' economic and social 

development (Brazil, 2005; 2007a; 2011a; 2013a). 

Based on the Program, cities and regions must present and implement plans for 

their tourism development based on society's broad participation, understanding that 

social participation is local empowerment. Through this, communities must participate 

in the decision-making process and define their needs conducting development ac-

cording to regional characteristics (Hall, 2011). 

Despite the advances made over the years of PRT implementation, questions re-

main regarding the performance for decentralizing tourism management. In terms of 

tourism development in the regions and in terms of implementing governance bodies. 

Studies show that such issues are present in the most diverse contexts (Sette, Do Vale 

& Coutinho, 2014; Rodrigues & Souza, 2015; Feger & Veis, 2018; Alves & Souza, 

2019; Bantim & Fratucci, 2019). 

Research on PRT has progressed as results and actions began to appear. However, 

the availability of a critical assessment of specific aspects of governance and social 

participation is negligible. There is little research on the topic, and none addresses the 

full period of execution of the PRT (Vieira, 2011; Trentin & Fratucci, 2011; Fernandes 

& Coriolano, 2015; Pinheiro, Maracajá & Chim-Miki, 2019; Souza-Santos & Silva-Pe-

reira, 2020). 
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After sixteen years, has the Tourism Regionalization Program (a guideline in the 

National Tourism Plan) been consolidated as a significant public tourism policy for the 

formation of regional tourism governance in Brazil? This paper aims to diagnose the 

performance of social participation in the Brazilian Regionalization Program for Tour-

ism from 2004 to 2020. 

This research has a qualitative approach designed with data collected through bib-

liographic and documentary research. Data collection comprised publications from 

2004 to 2020, the year the PRT started until the most recent year. The scientific papers' 

results were compared with the Ministry of Tourism's official documents regarding the 

Regionalization Program for Tourism. For this, the categories of analysis are a) In-

stance performance, b) Qualitative participation among members of the instance 

(Nóbrega, 2012), c) social agents' ability to articulate in a network, (d) level of mana-

gerial capacity in a region tourism (Guilarducci & Fratucci, 2020). 

The categories' choice was based on the previous reading of the articles found by 

the bibliographic research and the Ministry of Tourism's selected documents on the 

PRT. Afterward, we searched the literature for categories of analysis related to the 

contents covered. The research does not aim to limit the analysis to these categories 

but offers the perspective of analysis from them. The authors understand that other 

categories can also be used for other analyzes of the same content. 

Discussions on public policies and tourism governance show that cases of failure 

implementation and effective social participation predominate. From this research, it 

was possible to analyze the panorama of the PRT development, especially regarding 

the establishment of tourism governance and social participation. This highlights the 

dissonance between the tourism governance guidelines proposed in the PRT and how 

tourism governance is organized. 

 

2. LITERATURE REVIEW 

  

 The literature on the themes of tourism governance, social participation, and tourism 

policies points out that several tourist regions have difficulties implementing the PRT's 

actions. In summary, the networking of some tourist regions is deficient (Hall, 2011; 

Der Zee, 2017; Gullarducci & Fratucci, 2020), there is a discontinuity of actions in the 



 
 

S.M. Minasi; E.F. Kaizer; R.M. Oliveira 

 

234 
 

Enlightening Tourism. A Pathmaking Journal, Vol 11, No 1 (2021), pp. 231-262                    ISSN 2174-548X 

instances of governance due to the election of new political representatives (Gomes & 

Santos, 2007; Bantim & Fratucci, 2019). In addition, there is a lack of knowledge on 

tourism agents' part about governance and its benefits (Alves & Souza, 2019). 

Another point that weakens regionalization is the "push-push" of responsibilities be-

tween the governance bodies' agents (Feger & Veis, 2018). "There must be planning 

and good communication between the agents involved in the implementation of the 

strategies and actions outlined so that the benefits are maximized, and the costs min-

imized" (Souza & Morais, 2011). Integrated participation between public and private, 

associated entities and diversified partners can bring good results to tourism's regional 

governance (Hall, 2011; Rodrigues & Souza, 2015). 

Indispensable for tourism governance, social participation is essential in decision-

making (Sá & Brito, 2012; Conceição, 2020). However, power-sharing is incipient (Fer-

nandes & Coriolano, 2015), bringing inconsistencies to the completeness of participa-

tory management (Pinheiro et al., 2019) and an environment of trust (Czernek & Cza-

kon, 2016; Der Zee, 2017; Nunkoo, 2017). According to Coutinho (2015, p. 133), "the 

distrust on the part of society, which is strategically designed to reduce its power of 

intervention, not engaging as it was promulgated, generating an unfavorable climate 

for social participation." 

Despite specific public tourism policies aimed at addressing the interests of market 

agents (Trentin & Fratucci, 2011), financial unsustainability is still a recurring factor in 

most instances of tourism governance (Sette et al., 2014; Bantim & Fratucci, 2019; 

Alves & Souza, 2019). This situation directly influences social participation, favoring 

tourism agents' demobilization in the involvement in regional governance (Endres & 

Pakman, 2019). 

It is essential to highlight the existence of other critical theoric categories to an-

alyze the public policies. Smith (2009), for example, based his democratic goods the-

ory inside a democratic innovation institutional environment. The author brought inclu-

sion, popular control, judgment, and transparency to explain social participation's pub-

lic policy-making performance. 

  

2.1) TOURISM GOVERNANCE AND SOCIAL PARTICIPATION 
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Regional development becomes the main guideline for public tourism policy, leading 

to changes in the processes carried out in the past. Development can be understood 

as "a multifaceted process of intense structural transformation resulting [from] varied 

and complex social interactions that seek to broaden the horizon of possibilities for a 

given society" (Brandão, 2009, p. 154). Boisier (1996, p. 139) emphasizes that "devel-

opment will result only from a dense and intelligently articulated interaction, through a 

collective project or a regional political project." The author also establishes six ele-

ments that influence regional development, understood as actors, institutions, culture, 

procedures, resources, and surroundings (Boisier, 1996). However, the mere occur-

rence of these elements does not determine regional development. Virtuous regional 

development is directly linked to how the articulation between actors, procedures, re-

sources, institutions, surroundings, and culture will happen (Minasi, 2015). Therefore, 

it refers to collective skills and perspectives of the act of regionalizing. 

The regionalization of tourism is a public policy model present in other countries 

(Herman, Grama & Stupariu, 2016). Prokkola (2007; 2011) discussed cross-border 

regionalization as a cooperation project to develop tourism in northern European coun-

tries. Bulgaria adopts the regionalization model for tourism. According to Grozeva 

(2018), the government has adopted two types of regionalization for tourism. Greece 

also opted for tourism in regions still in the 1960s and 1970s (Konsolas & Zacharatos, 

1992). 

Among success and failure cases, Brazil presents a public policy of regionalization 

different from other countries. This distinction is partly due to Brazil's continental di-

mensions and the administrative arrangement of the territory. In common, the man-

agement of tourism in tourist destinations is achieved through various tools to expand 

positive results. Tourism governance is established with this premise. For Brazilian 

cities regionalized and aligned with the Ministry of Tourism's tourism policy, this - tour-

ism governance - is mandatory (Brazil, 2019a). 

As a theoretical concept, it assumes that there is a demand on the part of local 

subjects to seek new models for collective decision-making that "improve the limita-

tions of current decision-making processes and that also allow a more active role for 

different social actors" (Velasco González, 2011, p. 17). 
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Fundamentally, tourism governance must involve the collaboration of the public, pri-

vate, civil society, and community (Velasco González, 2014) to achieve the breadth of 

tourism development. Part of the concept of tourism governance in strengthening ac-

tors' participation is vulnerable to the system and the change in tourist dynamics that 

may generate negative repercussions (Velasco González, 2011; Lin & Simmons, 

2017; Conceição, 2020). It is critical to address in Brazil that the tourism policy formu-

lation contemplates predominantly business associations and public sectors; thus, 

workers and residents have little participation in decision making (Gomes, 2018). 

Social participation is one of the fundamental pillars for achieving governance. En-

dres and Pakman (2019) suggest that in the spaces of participation institutionalized by 

governance, the potential for transforming the tourism reality lies. However, to under-

stand certain aspects of social participation in tourism governance, it is necessary to 

have a prior understanding of the circumstances that formalize social abstention. Con-

ceição (2020) pointed out power relations as one of the fundamental dimensions for 

analyzing regional governance instances. 

For Nitsche (2013), in most cases, the local community does not work with tourism 

projects, maintaining total dependence on public power, subject to several problems 

in constructing effective policies, such as public management changes. Feger & Veis 

(2018, p. 113) exemplifies that the distancing of local actors in tourism projects can be 

caused by "[...] non-acceptance of tourism in the city or region, ignorance of the pro-

gram, the depoliticization of society, aversion to the impacts of tourism, limiting the 

long-term vision, among others". 

Or even because there is no planning capable of encompassing local interests and 

needs that the tourist activity would supply, indifference may materialize, and in some 

cases even provoke rejection on the part of local subjects (Czernek, 2013; Nitsche, 

2013). Therefore, residents' need for tourism governance must be linked to improving 

the collaborative decision-making process with different tourism agents. In this way, to 

advance in the design of management policies and procedures that enable the joint 

development of tourism to the detriment of opportunistic behaviors and that provide 

measures to face the sector's problems (Gomes & Santos, 2007; Velasco González, 

2011; Pastras & Bramwell, 2013). 
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2.2) PUBLIC POLICIES IN TOURISM 

 

Tourism can have desirable and undesirable effects in the territories where it devel-

ops. State intervention is essential, seeking a balance between the social, economic, 

and environmental aspects, premises of sustainability (Dias, 2003; Nunkoo, 2017). 

This intervention by the public authorities on tourism would take place through public 

policies. 

Thus, Dias (2003, p.121) understands that "public policies are the set of actions 

undertaken by the State, as a subject, aimed at meeting the needs of the whole soci-

ety." However, policies that are formulated and debated only by government officials 

are called government policies. They should not be named publicly, as they are not 

(Fratucci, 2009). "To become public [the policies] must be the result of a broad, open, 

democratic, and inclusive process that observes and respects the social practices ex-

isting in the communities where they will be implemented (Fratucci, 2009, p. 404). 

Given this perspective, Ruschmann & Solha (2014) identify that tourism policies 

typically present two leading positions, on the one hand, the commercial vision, seek-

ing economic results, and on the other, using politics as a strategy for balanced devel-

opment, establishing limits, and guaranteeing the needs and expectations of the na-

tives. This last position resonates with the concept of public policy presented by 

Fratucci (2009), highlighting the role of the public power to work for collective interests 

and guide the actions of several actors (Pastras & Bramwell, 2013) in addition to the 

fundamental part of public participation (Lin & Simmons, 2017). 

In the Brazilian context, the Tourism Regionalization Program (PRT) began as a 

public policy after creating the Ministry of Tourism in 2003 and the consequent formu-

lation of the first National Tourism Plan (PNT), valid from 2003 until 2007. However, 

the understanding of tourism from the territorial context started earlier, in 1994, with 

creating the National Program for the Municipalization of Tourism (PNMT), aiming to 

boost tourism development at the municipal level (Brazil, 2013a). 

In addition to other strategies, the PNMT prioritized social participation in the collec-

tive construction of municipal tourism development, awakening the integration be-

tween public, private, and local society (Brazil, 2011a). The vital collaboration of the 

PNMT was with the direction of tourism policy-oriented by development according to 
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the territory, thus guiding the elaboration and concretization of new public tourism pol-

icy in Brazil from 2004: the Regionalization Program of Tourism - "Roteiros do Brasil". 

The relationship between the Regionalization Program and the National Plan for Mu-

nicipalization of Tourism is well approached by Brusadin (2005), Endres (2003), and 

Trentin and Fratucci (2011). 

The succession of public tourism policy with the practical structuring of the PRT 

made it clear the overcoming of obstacles identified at the local level, with the munici-

palities, in addition to enabling the understanding of the activity as a driver for devel-

opment, from the structuring of the cities in regions, expanding the tourism production 

chain (Brazil, 2013b). Thus, "the launching [of the PRT] became a milestone in the 

National Tourism Policy: regionalization passed from planning to reality" (Brazil, 2010, 

p. 14). 

Another important landmark is Law No. 17,771 of 2008, which establishes the Na-

tional Tourism Policy, offering subsidies and regulations, through laws and regulations, 

for tourism planning and ordering in Brazil (Brazil, 2008). The objectives of national 

policy, designated through art. 5, go through twenty items, and among these, the num-

ber six, referring to regionalization:  

Promote, decentralize, and regionalize tourism, encouraging States, the Federal District, and Muni-
cipalities to plan, in their territories, tourist activities sustainably and safely, including among them-
selves, with the involvement and effective participation of the receiving communities in the benefits 
arising from the activity (Brazil, 2008, p. 01). 
 
It showed, even more, the decentralized management of tourism in Brazil, with 

greater participation of the Federation Units, established in 2004, with the beginning of 

the Program. It stands out that the decentralization of public policies was influenced 

by the Constitution of the Federative Republic of Brazil of 1988, which established the 

social participation in public policies making for example in health (art.198), social as-

sistance (art. 204), and culture (art. 216-A). 

Currently, the PRT comprises 2,694 municipalities, divided into 333 tourist regions 

(Brazil, 2019c). It is worth mentioning that there is an update of the tourist regions and 

a new version of the Brazilian Tourism Map every two years. Besides, establishing an 

active municipal tourism council became mandatory for the municipality to participate 

in one of the 333 tourist regions validated this year by the Ministry of Tourism (Brazil, 

2019b). 
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Municipal councils are fundamental institutions for democratic participation. More 

elaborate discussions on the institutionalization of councils in public policies in Brazil 

were presented by Tatagiba (2002), Araújo (2011), Da Mata, Pimentel and Emmendo-

erfer, (2018), and Pessali and Gomes (2020). 

 

3.  MATERIALS AND METHODS 

 

This is qualitative research characterized as exploratory and analytical. This study's 

methodological procedures are based on the relationship between governance and the 

regionalization of tourism in Brazil, based on data collected about the forms of social 

participation in the Tourism Regionalization Program. Also, it analyzes the perfor-

mance of this participation over the years of execution PRT according to studies al-

ready published (Figure 1). 

 

 
Figure 1: Methodological framework. 

Source: Elaborated by the authors (2020). 

 

The data for analysis were collected through bibliographic and documentary re-

search. The bibliographic research was carried out in databases by searching for pre-

vious studies published about governance and social participation in the Tourism Re-

gionalization Program. Together, in the documentary research, 11 official documents 

of the Program were consulted on the Ministry of Tourism's official website (1st Step) 

(Table 1). 
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Title Year of publication 

Módulo Operacional 3 
Institucionalização da Instância de Governança 

Regional 
2005 

Conteúdo Fundamental 
Ação Municipal para a Regionalização do 

Turismo 
2007 

Módulo Operacional 3 
Institucionalização da Instância de Governança 

Regional 
2007b 

Avaliação do Programa de Regionalização do 
Turismo - Roteiros do Brasil 2010 

Projeto “Gestão das Instâncias de Governança 
Regionais” 2011 

Elaboração do Plano de Trabalho - Manual 2011b 

Programa de Regionalização do Turismo: 
diretrizes 2013a 

Regionalização do Turismo: Programa Nacional 
de Estruturação de Destinos Turísticos 2013b 

Avaliação do Programa de Regionalização do 
Turismo - Roteiros do Brasil 2015 

Regionalização: Institucionalização da Instância 
de Governança Regional 2019 

Regionalização - Instância de Governança 
Regional - Documento Orientador 2019 

Table 1: Documents used for analysis.  
Source: Elaborated by the authors (2020). 

 
The document analysis was conducted by interpreting the theoretical concepts and 

by counting the incidence of keywords. The keywords were chosen based on publica-

tions content, the literature review, and the research objective. The following keywords 

and their derivations were: social participation (participatory, participant, participation), 

representation (representatives, representative, represent), society (society, civil soci-

ety). After searching the documents, the number of times these words appear per year. 
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In the bibliographic research, scientific articles published between 2004 (beginning 

of PRT) and 2020 (end of data collection) were collected in scientific journals with a 

double-blind review process. At the end of the survey, 15 articles were compiled and 

analyzed. Of these, 13 address case studies of tourist regions, and another three ad-

dress PRT in general (according to Table 2 considering the categories adapted from 

the literature (2nd stage). The papers were results from searches in the Ebscohost, 

Portal de Periódicos CAPES, Publicações de Turismo, Scielo, ScienceDirect e Web of 

Science  databases. The search criteria were the keywords: "Tourism Regionalization 

Program" and "Brazil." In addition, we established that the analysis only includes pub-

lications with case studies. Thus, it does not focus on any region predetermined by the 

authors but on the studied areas in published research. 

 

Authors Title Year Location 

Barbará, Leitão 
& Fontes Filho 

A governança regional em turismo: realidade? 
Estudo de caso sobre o destino Estrada Real

2007 Estrada Real (MG)

Vieira Planejamento e políticas públicas de turismo: 
análise dos módulos operacionais do 

Programa de Regionalização do Turismo no 
Pólo São Luís - MA 

2011 Pólo São Luís (MA)

Fernandes O Programa de Regionalização do Turismo e 
sua aplicação no circuito turístico Caminhos 

Gerais

2012 Caminhos Gerais (MG)

Sette, do Vale 
& Coutinho 

O Programa de Regionalização do Turismo 
de Minas Gerais: uma abordagem da política 

pública estadual de turismo 

2014 Circuitos Turísticos (MG)

Silva & Moesch  Planejamento participativo e indução no 
turismo: reflexões sobre a construção de 

redes de cooperação na Região dos 
Negócios, em Goiás (Brazil)

2014 Região dos Negócios 
(GO) 

Fernandes & 
Coriolano 

A governança na política nacional de 
regionalização do turismo: estudo dos grupos 

gestores dos destinos indutores do Ceará 

2015 Destinos Indutores (CE)

Rodrigues & 
Souza  

O papel da governança na regionalização do 
turismo 

2015 Uva e Vinho (RS)

Gomes, Teles 
& Nitsche  

Governança nas políticas públicas de turismo: 
desafios a partir da região Rotas do Pinhão, 

Brazil

2016 Rotas do Pinhão (PR)
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Feger & Veis A regionalização do turismo no contexto da 
política pública de desenvolvimento turístico 

Brazileiro: o caso de duas regiões localizadas 
no Estado do Paraná

2018 Corredores das Águas 
(PR)  

Litoral do Paraná (PR) 

Alves & Souza O processo de governança na Política de 
Regionalização do Turismo de Minas Gerais: 

uma análise do circuito turístico Caminho 
Novo

2019 Caminho Novo (MG)

Bantim & 
Fratucci  

Gestão regional do turismo - participação e 
representatividade no Conselho Regional de 

Turismo das Agulhas Negras - RJ 

2019 Agulhas Negras (RJ)

Coutinho & 
Azevedo 

Desenvolvimento do turismo e interface com 
a instância de governança estadual: um 
estudo no Rio Grande do Norte/Brazil 

2019 Conetur (RN) 

Pinheiro, Mara-
cajá & Chim-

Miki 

Política pública de regionalização do turismo: 
um estudo sobre a participação social no polo 

de turismo Seridó

2019 Pólo Seridó (RN)

Souza-Santos 
& Silva-Pereira 

O turismo como impulsionador do 
desenvolvimento regional: análise no Campo 

das Vertentes (MG), Brazil

2020 Campo das Vertentes 
(MG) 

Table 2: Study cases used for analysis.  
Source: Elaborated by the authors (2020). 

 

The established categories were: A) Performance of the Instances, B) Qualitative 

participation among the members of the instance (Nóbrega, 2012), C) Capacity of so-

cial agents to articulate in a network, and D) Level of the managerial capacity of a 

tourist region (Guilarducci & Fratucci, 2020). In category A) Instance Performance 

adapted from Nóbrega (2012), the relationship between the discourse plan and the 

effectiveness of the actions was considered. Category B) Qualitative participation 

among members of the instance of governance (Nóbrega, 2012) highlights society's 

representation as a whole and the autonomy of this participation. Category C) Capacity 

of social agents to articulate in Guillarducci and Fratucci (2020) network deals with 

communicating public power, private initiative, and civil society. Finally, D) Level of 

managerial capacity in a tourist region (Guilarducci & Fratucci, 2020) refers to the per-

ception of management developed in the tourist region. 

The results found in the literature were analyzed in parallel with the contents of the 

official documents (3rd Step). We combined qualitative approaches to discuss and an-

alyze data crossing the documents and publications' content. 
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4. FINDINGS  

 

4.1) WHAT THE OFFICIAL DOCUMENTS TELL US ABOUT GOVERNANCE IN 

TOURISM AND SOCIAL PARTICIPATION? 

  

The Ministry of Tourism documents is a reference for the PRT and provided the 

content to identify what in theory was thought for the Program regarding governance 

in tourism and social participation. Thus, it was first analyzed how the Ministry of Tour-

ism determines these concepts and what social participation means to tourism man-

agement. 

According to the National Tourism Regionalization Program's base document, de-

veloped by the Ministry of Tourism (2013a), participation was one of the main strate-

gies in designing the Tourism Regionalization Program. The execution of a national 

program with 27 Federation Units would necessarily include decentralization and shar-

ing responsibilities. Therefore, the guidelines that guide the PRT, according to the Min-

istry of Tourism (2013b, p. 07), are: 

I. Territorial approach; 

II. Social Integration and Participation; 

III. Inclusion; 

IV. Decentralization; 

V. Sustainability; 

VI. Innovation; 

VII. Competitiveness. 

The tourism management model is based on the idea of shared management, which 

is evidenced in the document "Regionalization of Tourism: National Program for Struc-

turing Tourist Destinations," citing that "[...] participation, democratization, consensus 

and agreements, involving multiplicity and diversity of institutional entities, economic 

agents and organized civil society" (Brazil, 2013b, p. 25). In this sense, it highlights 

that decision-making must be carried out together. 
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According to the PRT (Brazil, 2019a, p. 12), the term governance refers to the "act 

of governing, conducting, governing, and harmoniously integrating the different inter-

ests, policies, and perspectives of regional development [...]". The formalization of gov-

ernance must occur through institutionalizing a Regional Governance Instance (IGR). 

They have the role of articulating "[...] public, private, social and third sector actors 

whose objective is to propose, analyze, coordinate and monitor policies, plans, projects 

and actions in the pursuit of sustainable tourism development [...] "(Brazil, 2019b, p. 

11) Therefore," [...] institutionalization is the formal establishment of policies and ac-

tions [...] through the governance structure whose objective will be to develop and im-

plement plans, programs and projects aimed at regional tourism (Brazil, 2019b, p. 11). 

The institutionalization process of an IGR must follow three main steps for its con-

solidation (Figure 2). 

 

 
Figure 2: Steps for the institutionalization of IGRs. 

Source: Adapted from Institucionalização da Instância de Governança Regional - Documento Orientador (2019b). 
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The first StepStep should be to identify and raise awareness of potential actors or 

leaders articulated with local and regional tourism development, presenting the pro-

posal, and inviting them to discuss the possible institutionalization of an IGR (Step 1) 

(Brazil, 2019b). 

Next, the mobilization will help in the process of responsibility, integration into the 

process, and execution of decisions taken collectively (Brazil, 2019b) (Step 2). The 

training of the selected actors, on the other hand, aims to make evident the actions of 

an IGR, the individual and collective responsibilities of the participants, in addition to 

the objectives, competencies, strategies, and challenges of regional tourism develop-

ment (Brazil, 2019b) (Step 3). Finally, the final steps refer to legal aspects for the for-

malization and organization of IGRs (Step 4 and Step 5). 

The selection of members should be made through a parity composition, consider-

ing that the votes of the public, private, and community sectors have the same weight 

in the decision-making process (Brazil, 2005), an aspect reiterated in the update of the 

document in 2007 (Brazil, 2007a). Currently, editing the document suggests that the 

private sector will gradually take over the majority and the leadership in the develop-

ment process of the IGRs (Brazil, 2019a). 

Thus, shared management is structured at the national, state, regional, and city lev-

els subdivided into two groups: institutional actors, responsible for discussing and de-

liberating federal, state, regional, and municipal demands. Operational actors have the 

mission of supporting the PRT's implementation and monitoring its execution (Brazil, 

2013a). 

The first group members are the Councils, Forums, Instances, Official tourism agen-

cies, and the Ministry of Tourism. On the other hand, the second covers state, regional 

and municipal interlocutors, with their specific duties for each spatial area. They work 

mainly to strengthen and extend the PRT mobilization network (Brazil, 2013a). 

According to the Ministry of Tourism (2013b), "being a decentralized, coordinated 

and integrated public policy management model, its structure encompasses all institu-

tional and political spheres up to the desired social reach, that is, the community." 

However, the PRT evaluation document (2010, p. 45) shows that decentralization oc-
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curred in a heterogeneous way, "involving the public sector more than the private sec-

tor [...]". It was reported that six years of PRT implementation were insufficient to alter 

Brazil's political and administrative culture, advocated by the public sector's sole re-

sponsibility about tourism development in the country (Brazil, 2010). 

Such weaknesses, also concerning public-private cooperation, would be better ar-

ticulated with the existence of action planning. To build a strategic tourism plan, since 

"only 40% of priority regions have "a strategic tourism plan (Brazil, 2010, p. 47). 

According to the Ministry of Tourism (Brazil, 2013b, p. 04), there have been ad-

vances in the implementation of PRT, as an example, "[...] the strengthening of shared 

management, the focus on the market, the diversification and expansion of the offer 

tourism, initiatives to support routing, the valorization of production associated with 

tourism and the process of building public policies in a participatory manner". However, 

the difficulties encountered in tourist macro-regions are similar. According to the PRT 

evaluation document, such as, "the discontinuity of managers and leaders, scarcity of 

financial resources, little involvement of the private sector, disarticulation between the 

actions and areas of the MTur and loss of focus of the program from the creation of 65 

inducing destinations" (PRT, 2010, p. 45). 



 
 

S.M. Minasi; E.F. Kaizer; R.M. Oliveira 

 

247 
 

Enlightening Tourism. A Pathmaking Journal, Vol 11, No 1 (2021), pp. 231-262                    ISSN 2174-548X 

 
Figure 3: Incidence of keywords in PRT documents. 

Source: Elaborated by the authors (2020). 
 

The documents' temporal analysis shows the positioning of MTur and changes in 

the theoretical conception of the PRT. From selecting keywords on the topics of inter-

est, it is possible to overview these changes. The PRT design document in 2007 is the 

one that concentrates more repetitions of the terms participation, society, and repre-

sentativeness (and their derivatives). Although the documents written in 2011 show an 

improvement in the number of repetitions, it does not represent half of the pioneer 

documents' incidence. It is worth noting the term "society" was the one that showed 

the most significant drop over the years. 

By observing the behavior of keywords in the documents, it is possible to draw a 

parallel to PRT development since its beginning. On the one hand, the decrease in the 

frequency of keywords can be associated with overcoming these issues. On the other 

hand, it shows a change in the direction of the initial proposals prepared by the MTur. 
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At the same time, it shows that changes in the federal administration also influenced 

the premises.  

 

4.2) REGIONAL TOURISM GOVERNANCE IN BRAZIL 

  

The documents govern tourism policies and seek to guide the paths that can be 

taken to realize tourism development in Brazil. However, this effectiveness will depend 

on the practice, initiative, action, interaction, and coordination of the different tourism 

agents. It is this aspect that will be analyzed in this section. 

 

Category A: Regional tourism development 

 

For a governance body to have a compelling performance, Nóbrega (2012) consid-

ers the regularity of meetings with guidelines aiming at tourism development and the 

execution of the group's actions to be essential. Thus, it is worth noting that the time is 

taken to carry out activities and public-private partnerships with diversified associations 

and partners in the long term generate the consolidation of the work carried out to 

develop regional tourism within a governance instance (Rodrigues & Souza, 2015). 

In the tourist region Campo das Vertentes (MG), for the construction of policies 

aimed at regional development, the governance body seeks to systematize interests, 

articulate and establish priorities, and mediate political differences rooted in the region 

(Souza-Santos & Silva-Pereira, 2020). 

Despite the advances made in the governance of tourism in the State of Ceará (CE), 

the inducing destinations' management groups understand that for governance effec-

tiveness. It is necessary to support the structuring processes and greater involvement 

and commitment of the public power with the IGRs' deliberations (Fernandes & Corio-

lano, 2015). 

There are also difficulties for the performance of the instances, such as lack of com-

munication between the tourist regions and the state public power, as in the case of 

Minas Gerais (Sette et al., 2014), and discontinuity of actions in the municipalities that 

compose the regional tourism council of Agulhas Negras (RJ), due to the frequency of 
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the election of new political representatives (Bantim & Fratucci, 2019). The same situ-

ation can be found in Rotas do Pinhão (PR), in which planning and actions are not 

continued due to changes in political-party management (Gomes, Teles & Nitsche, 

2016). 

In the case of Estrada Real (MG), four years after IGR, Barbará, Leitão and Fontes 

Filho (2007) point out the need for more excellent articulation, communication, and 

integration between public, private, and community to a democratic governance model, 

seen that these issues are fundamental to regional development. 

 

Category B: Quality of social participation 

 

As for this category, Nóbrega (2012) understands how the representatives partici-

pate in IGR discussions, also considering their frequency. Along with understanding 

and believing in the necessary condition of joint participation in the group, all compo-

nents remain informed. 

The Pólo de Turismo Seridó (RN) is organized as a tourism council, including sev-

eral sectors of society: public, private, educational institutions, and organized civil so-

ciety. However, it needs other social actors to integrate participatory tourism manage-

ment (Pinheiro et al., 2019). In the Conetur of Rio Grande do Norte (RN), social agents' 

participation is prevented by the rules and procedures established by the council itself. 

So, there is no equal decision-making. Also, there is a concentration of guidelines on 

tourism in the capital and encouraging the overvaluation of a single tourist segment in 

the State (Coutinho & Azevedo, 2019). 

Qualitative participation in the Agulhas Negras region (RJ) comprises members who 

do not have the power to make decisions or do not participate fully in them (Bantim & 

Fratucci, 2019). In Ceará (CE), the management groups were set up in an articulated 

manner to decentralize the power-sharing among the different members. However, in 

practice, these actions are not carried out (Fernandes & Coriolano, 2015). 

Silva and Moesch (2014) observe the low representativeness of cities surrounding 

Goiânia in the governance Region of Business (GO). Participants are demobilized be-

cause of the repetition of agendas (discussions in the scope of the City Tourism Coun-

cil of Goiânia also become an agenda for IGR meetings). The insistence on repeated 
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agendas makes the neighboring cities from the state capital not feel represented in 

that environment (Silva & Moesch, 2014). 

In society's current economic situation, market interests end up overlapping other 

claims and consensus of public policies. This issue reflects other members' qualitative 

participation, making them play a secondary role in decision-making (Trentin & 

Fratucci, 2011). In short, the purpose of managing regional territories with the broad 

participation of multiple agents becomes challenging to achieve in practice (Bantim & 

Fratucci, 2019). 

 

Category C: Capacity to work collectively 

 

Guilarducci and Fratucci (2020) understand that social agents' ability to articulate 

occurs due to their behavior within the regional network and their articulation level. 

Besides, difficulties in the political, financial, and structural spheres can weaken re-

gional tourism development, in this case, as observed in the São Luís Pole (MA) by 

Vieira (2011). 

It is observed in the tourist region Caminho Novo (MG) that cooperation for regional 

development was compromised due to the lack of representation and engagement of 

tourist agents in the municipalities that make up the IGR (Alves & Souza, 2019). Fur-

thermore, the instance members do not understand the role of governance and its 

benefits (Alves and Souza, 2019). As also seen from the study by Silva and Moesch 

(2014) in the Business Region (GO). There is a deficit in understanding the regional 

forum members of what it would be like to act and work together in a regionalized way. 

This issue is also reported by Fernandes (2012) in the tourist circuit Caminhos Ge-

rais (MG) since representatives of the tourist region have difficulties understanding 

what regionalization is and what it is. The inefficient network articulation capacity inter-

feres with the application of PRT taking into account that there are political barriers in 

the state and the municipalities (Fernandes, 2012). Another critical factor is the lack of 

confidence in the cities that make up the instance. In addition to the reduced habit of 

taking collective actions, which interferes in the cooperation between regionalized mu-

nicipalities and, consequently, in the regional tourism development, in this case, in the 

Rotas do Pinhão region (PR), as pondered by Gomes et al., (2016). 
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Category D: Planning and management of regional governance 

 

On a regional scale, the responsibility for carrying out tourism management is based 

on the IGRs (Guilarducci & Fratucci, 2020). Thus, there are diverse interests within the 

IGRs, making it difficult to reach consensus, as observed in Agulhas Negras (RJ) in 

Bantim and Fratucci (2019) research. Governments such as Caminho Novo (MG) and 

Agulhas Negras (RJ) face the obstacle of financial unsustainability in the management 

of regional tourism, leading to incomplete actions at the region, weakening tourism 

development (Alves & Souza, 2019; Sette et al., 2014; Bantim & Fratucci, 2019). Many 

regional governance actions are not previously planned, making them reactive rather 

than idealized proposals (Feger & Veis, 2018). 

The centrality of planning and actions aimed at the public sector makes it difficult to 

carry out projects due to financial insufficiency, as seen by Gomes et al., (2016) when 

carrying out their study at Rotas do Pinhão (PR). Furthermore, in Caminhos Gerais 

(MG), it is understood that the state understands regionalization aimed at routing, and 

the objective of the PRT is broader and includes other spheres of tourism development. 

In addition to prioritizing resources, already consolidated tourist region, failing to invest 

resources in others that need structuring (Fernandes, 2012). 

 

5. ANALYSIS AND DISCUSSIONS 

 

It can be seen, with the results presented in the previous chapter, that the barriers 

to regional tourism development are very close to each other. We observed common 

challenges, which consider the different scenarios and local realities and permeate a 

good portion of the cases exposed in this study. 

When we focus on the processes of regionalization of tourism, it is evident that the 

regional exercise of tourism is based mainly on cooperation, further, in collaboration 

between different parties. This principle guides other interests linked to tourism agents 

and municipalities, leading them to a fundamental consensus on tourism management. 

However, in many cases, the members, and sometimes even the federative entity, 

tourism governance, do not even understand the central Brazilian public tourism policy. 
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That is the guide to cities towards regionalization. This lack of knowledge reflects the 

difficulty of working cooperatively. Regionalization policy, work, and regional develop-

ment are not understood. These are assumptions contrary to the collective process, 

which is the regional development indicated by Boisier (1996), Brandão (2009), and 

Minasi (2015). Much less, the meaning and importance of the existence of an IGR, an 

essential tool for tourism management, is understood. 

It is not uncommon for times when tourism governance is seen as an opportunity to 

obtain privileged information from a member (including to become an individual and 

competitive market differential). Such behavior acts by preventing the exercise of the 

collective capacity for articulation and collaboration in tourist governance instances 

(Velasco González, 2014). 

Concerning the composition of the governances, the document dealing with the in-

stitutionalization of IGRs in the year 2019 suggests a selection of members "with an 

emphasis on the private sector, guiding so that it can take over the process gradually" 

(Brazil, 2019a). However, this recommendation has been remodeled over the years, 

because in 2005, the document that directs the institutionalization of IGRs guides that 

in the "decision-making processes, the public, private and third sectors act in a stand-

ing position. equality and that the vote has the same value in decision making" (Brazil, 

2005). 

As of the 2019 document, it has been recommended that the private sector coordi-

nate IGRs and that these secret agents have more excellent representation among 

members. The consequences of this new recommendation can influence residents' 

active participation and decrease the public interest in acting as a mediator or coordi-

nator. An opposite result to the aims attributed to the governance bodies, which in their 

design offer guarantees for the diversity of discussion and participation in the regional 

tourism development process. 

 

6. CONCLUSIONS 

 

Based on the findings, we sought to monitor how the state's political action is being 

put into practice in Brazilian tourist regions, grounded on the analysis intended in this 

study. Tourism managers and those responsible for tourism in regionalized cities (or 
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not) may use this study as a tool for the constant development of political action at the 

local and regional levels. 

The paper diagnosed concerning cases from previous studies that the ways of so-

cial participation changed over the years. By comparing the documents from the Tour-

ism Regionalization Program and previous research about the different forms of social 

participation in this public policy, we observe that social participation went from a fun-

damental issue in 2004 to a prerequisite for integrating a tourist region in 2020. And 

they are now suppressed by the targeting of protagonism for the private sector. 

It appears that the formulation and orientation of regionalization policies for tourism 

alone are not helpful for its completeness and effectiveness, which involves integra-

tion, participation, collaboration, understanding, implementation, and other factors. It 

is essential to make the training process of the members of Regional Governance In-

stances a continuous exercise of informing and training, this being the responsibility of 

the public authorities. 

It is understood that the current recommendation on the composition of members of 

the IGRs may reduce the coordination and mediation of the public authorities and dis-

courage the participation of different social agents since decision-making would mainly 

concentrate on private agents. Thus, the guidelines and interests of a group would be 

privileged if compared to the others. 

With the occurrences of COVID-19, tourism was strongly impacted, and the Brazil-

ian tourist regions felt the losses equally (Paraná, 2021). These factors highlighted the 

importance of the state and the integrated and participatory tourism planning for the 

recovery of Brazil's sector. 

Based on the results achieved in this study, we sought to contribute to a theoretical 

analysis at a macro level on Brazilian regional development with various case studies, 

differently from what had been occurring in the literature, which allowed us to identify, 

at times, similar problems in different local contexts. The findings seek to promote an 

orientation towards the changes of scenery required in the area. At the same time, it 

indicates that there are still fundamental issues that need to overcome regional and 

decentralized tourism management in Brazil. 
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As limitations of this study, it is necessary to highlight the use of data from previous 

research. For further investigation, the recommendation is to understand how the fu-

ture of social participation in post-pandemic tourism governance instances of COVID-

19 will be, considering the changes in tourism activity and especially the economic and 

social repercussions in the places. Furthermore, it would be interesting to analyze Bra-

zilian tourism's regional governance social participation starting from the set of attrib-

utes proposed by Smith (2009), using other lenses to observe the research object of 

this study. 
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