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REFORM AND GOVERNANCE IN THE MINISTRY OF EDUCATION:
THE CASE OF COLOMBIA

For generations Latin American nations ﬁave been struggiing toward
national development, in each case at differing speeds with differing
motivations and economic formulas. The experience of all modernizing
nations has been that it is no simple task to forge the economic, po-
liticel, social and educational processes into a forceful infrastructure
which can accelerate the rate of developmenf.

At the focal point of the infrastructure which drives the complex
development machinery of a netion i3 the administrative process; a pro-
cess which ought to be continually adapted to the steady changes in
national needs. All too often, however, Latin American nations have
paid scanL attention to their administrative processes and as a result
their development programs have frequently floundered because of an in-
ability to plan, organize and execute decisions effectively us well as
deliver resources with precision and dispatch. Colombia has historically |
been one of these nations, and this study is an attempt to document and
analyze that nation's effort to resolve this problem in its educational

institution through the process of orgauizational and administrative
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tion to the Instituto Colombiano de redagogia (ICOLPE) and the Univer=-
sidad de Antioguia for providing me with a research base in Colombia.

In no way are these institutions responsible for the findings or con-
clusions of this study.



reform. Within the administrative process the central concept under ob-
servation will be decision-making in the Ministry of Education.

Working within the context of organizational theory, the study will
be reported {n three stages. The first reports on the pre-reform era in
which a condition of édministrative "gemi-anarchy" (as it was frequently
described) in the separate states prohibited the Ministry from develop-
ing a more effective use of hﬁman and material resources. The second
stage compares the reform plan with the realities of the reform four
years after initiation, along with an explanation of the principle phe-
nomenon which created the differences. Lastly, the writer will specu=~
late on how the reform might continue developing in the future.

An on site, field research methodology was used to gather data in
the years 1965, 1969 and 1573. Interviews were conducted throughout the
Ministry of Education as well as in many of the individual stetes of the
nation. Also, numerous libraries and files were opened to the vesearch-
er. As in all field studies, organizational patterns of activity waere
sought out and jisolated esoteric incidents were not incorporated into
the findings. It seems appropriate to begin this paper with a statement
of the educational problem Colombia is facing during the decade of the
1970s.

The Challenge to Educational Change

The educational system in Colombia today ". . .is shifting from the
still predominant classic, elitist oriented, sharply pesking educational
pyramid, toward a broader, technically oriented system wore responsive

to the development needs of the country and to the civic, economic, and



social needs of its citizens."1 “During the decade of the 1960s, the
growth rate in the educational sector increared dramatically, placing
great stress on the system as it tried to meet the social demand for edu-
cation., From 1960 to 1968 the primary school enrollment increased ap-
proximately 60 percent (from 1.7 to 2,7 million), secondary enrollment
Increased approximately 136 percent {(from 250 to 590 thousand), and high=-
er education enrollment increased approximately 200 percent (ffom 23’to
68 t_housand).2

The educational problem had many front lines which had to be en-
gaged simultaneously, and one of them was {lliteracy. The last literacy
census in 1964 placed the {lliteracy rate, from the age of fifteen and
above, at 27.1 percent.3 The qualitative and quantitative productivity
of the educational system also needed upgrading., In 1970 the Miniecter
of Education reported that of every 1000 children of elementary age only
770 manage to enroll, and of that figure 216 will graduate from primary

"school, 37 will graduate from secondary school, and 11 will graduate
from the university,

The challenge to the national leadership <harged with planning for
the decade of the 1970s was clear. If the pace of socio-economic devel-
opment were to be increased, the educational system would have to be re-
formed, and a central part of any such reform would have to modify its
problem-ridden organizational and administrative infrastructure,

The next section will present a conceptual frame work within which
the paper will examine specific administrative processes of the educa-

tional system,



The Ministry as a Complex Organization

A society is made up of numerous social mechanisms called organiza-
tions which are designed to bring human and material resources to bear
on ongoing problems. Talcott Parsons, one of the leading social thinkers
of our time, conceives of an organization as a social system composed of
varicus subsystems (e.g. branches, groups) -embedded within a wider social
;ystem such as a community or a nation, The idea of a system within a

éystem is central to his thinking.5

The public educational system to be
ébserved in this study is made up of the Ministrx of Education and the
23 subsystems which consist of the 22 state educational systems and the
Federal District of Bogota. As an organizational design, this system is
not unlike a4 corporate structure with the head office in one city and
branches spread throughout the country,

An organization cannct, of course, be ﬁade up of a random collection
of human behaviors. In the human collectivity that makes up an organi-
zation,.there must be a'set of structures and proéesses which give it
purpose and direction. Amitai Etziohi defines the special characteris-
tics that make up an organization as: a division of labor, the presence
of one or more power centers which controls the concerted efforts of the
organization, and a process to provide for the substitution of unsatis-
factory personnel.6 Pichard Scott adds the need for ". . .a normative
order, authority ranks, a communication system, and an incentive system
which enables various types of participants to work together in the pur-

7
sult of common goals.”

A key element which ties together most of the characteristics listed



is the concept of organjzational control. Organizational control is a
necessary ingredient in styucturing the behavior of members toward what
Chesfet Barnard has referred to as effectiveness. That is, the attain~ °
ment of the formal objectives of the organizatton.8 In structuring the
behav}ot of others it is necessary that the organization, as Herbert
Simon says,'". « «takes from the individval some of his decisional gu~-
tonoéy, and substitutes for it an organization decision-making process.“9

Decisions can usually be classified as to type, and different types
of decisions are usually made at specific levels of the hierarchy. Policy
and procedural declisions, for example, are usually made at the top of the
hierarchy because they establish objectives and select procedures for
achieving those objectives. Executive decisions are ugually made at the
middle levels and routine gdministrétive decisions at the lower levels
of the hietatchy.lo In the final analysis, as Daniel Griffiths points
out, "The specific function of administration is to develo§ and regulate
the decision-making ptoéeas in the most effective mann;r possible."11

Even though the decision-making process is of primary importance to
this research, other organizational variables brought out in the concep-
tual framework will be evident because of their essential role toward
achieving organizational effectiveness. They are: (a) power and author-
ity, (b) communication processes, (¢) personnel processes, (d) normative
order (governing regulations), and (e) incentive systems (rewards and
negative sanctions),

The next section of this paper examines the organizational and ad-
ministrative problems that»necessarily had to be resolved if the nation

was to meet successfully the educational challenges it faced for the 1970s.




The Pre-reform Decisional Problem12

The Colombian Constitutibn establishes a federal system of government
and provides for an educational prganization to parallel this form through
the existence of national, state, municipal, and private school systems.
The President appoints a Minister of Education and delegates to him the
Aauthoéity to esfablish educational policy covering all the school systems
in the country,

Ideally, the national, state, municipal and private schools will act
in concert pursuant of the Ministry policies, and thus project the total-
ity of the educational effort directly toward the development goals of
the nation. Unfortunately, this hqs rarely proven to be the case and an
excessive, and frequently illegitimate, decentralization of decision-
making crept into the educational organization and, as Yvon Lebot points
out, served as ", , .the root of its disorganizat}on."ls Basically, two
factors contributed to this decentralized condition: the first was a
‘Constitutional separation of powers between tﬁe Ministry and the state
governments, as well as the private school systems; and the second was
the pattern of student enrollments.

State School Governance

As a governing body, each state has a popularly elected assembly,
however, the governor is appointed by the President of the Republic.

The Constitution establishes the governor as the chief administrative

officer of the state, thus giving him control of the administration of

all state schools in his sector.14 The governor of each state appoints

a secretary of education who is the state's chief educational officer.




The secretary of education is rensponsible to the governor and the scate'
asgembly and not to the Minister of Educatfon. This structural feature
was at the crux of the pre-reform decisional problems in Colombia because,
". . .the degree of administrative autonomy that each secretariat had in
relation to the Minister of Education was almost total.“15 As Figure 1
.11lustrates, there was a clean break in the organizational hierarchs;
between the Minister of Education at the national level and the govern-
ing officials at the state level.

GOcessrcccsepswtecarane e

Figure 1 about here
Although theoretically bound by the guidelines of Ministry policy,
the executive decision-making authority reserved to the states was con-
siderable. For example, the secretary of educaticn would prepare the
budget, purchase materials, supervise instructional programs, conduct in-
.service training prograﬁs, and hire, fire, promote and transfer personnel.
The only schools the Ministry directly controls are tiie national
schoq}s. The last educational census reported that only 1 percent of the
primary and 6;5 p;rcent of the secondary school students.were enrolled in
national schools.16 These data point out that the'administratton of pxi-
mary and secondary education prior to the 1968 reform tended to reside
‘in the hands of state and private school officials and outside the direct
control of the Ministry of Education.

Tools of Control

[ ——

As stated previously, the Ministry of Education dictated policy and

the individual ctates and private schools executed policy. Action-



oriented decisions (as distinguished from policy decisions) were made at
the state level, and the Ministry had limited iegal authority as well as
manpower to intervene, The Constitution did, however, provide a mechan-
ism intended to bridge the gap between the Ministry and the’state and
private school systems,

The Constitution says that the nation has ''. . .supreme inspection
and vigilance of teaching institutions, both private and public. . ."17
A corps of inspectors exist which theoretically have the responsibility
of transmitting the rules and regulations of the Ministry, providing
guldance and supervision services, and reporting on irregular practices
discovered in the variousrschool systems, These inspectors, however,
work almost exclusively at the task of individual school accreditation
~and do not involve themselves in state decision-making processes.

The Minister of Education (and his immediate subordinates) tended
to be the primary instrument of control, The extent of his control,
however, was based on informal pressures he could bring to bear oﬁ.ob-
stinate governors and secretaries of education because he had very lim-
ited powers of command. If a governor ?as clearly stepping beyond ac-
ceptable limits and the Minister was un%blé to convince him of the error
of his ways, as a last recourse the 1ssue could be called to the atten-
tion of the President. This approach, however, places the only direct
line of control at the level of a '"last recourse."

Consequences of a Frail Control Stucture

Since 1961, the national government has been contributing to the
state budgets an ever increasing proportion of the funds necessary to

pay the primary school teachers (which represents by far the largest



budgeted item i{n education). By 1973 approximately 60 percent of these
salaries were being paid by national monies, 25 percent by state and
municipal funds, and the rest by other agencies.19

Prior to the 1968 reform, however, even though the Ministry of
Education specifically earmarked its contribution for the salaries of
teachers in state schools, once the money entered the accounts of the
state treasury the Minister would lose control of the funds to the state
governor. One former Minister of Education spoke of the impotence of his
office in ensuring the correct usage of this money.

When we sent funds to the state treasuries, we had no way to

control or supervise these funds to ensure they were used

correctly, for instance, to appoint teachers by merit and with
proper credentials., These funds of the nation would often get
confused with funds of the state governments and would be used

in any given state for purposes other than education. In

numerous states I saw cases where the use of the national edu-

cation funds were abused, such as hiring teachers that really

didn't work in the schools but in offices of the state govern-

ment .

Also, money earmarked for education was often used for building
roads or constructing buildings rather than paying teachers' salaries.
Many observers pointed out a particularly notorious personnel practice
that traditionally would develop around election time in numerous states.
Scores of teachers would be hired for the political rather than the
educational returns they could generate.

As might be guessed, many state educational systems often had dif-
ficulty meeting their monthly payrolls and on various occasions the
teachers would have to wait up to six or more months to receive their
pay. During the last decade, the FEDCODE (Colombian Federation of Edu-

cators) unions conducted approximately 80 strikes, the majority of which

were motivated to obtain unpaid salaries,
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Perhaﬁs one of the most visible violations of Ministry policy capé
with the state hiring of teachers who did not meet the Ministry's estab-
l1ished minimﬁm qualifications. 1In 1968, approximately 23 percent of the
public primary school teachers did not meet the minimum standards estab-
listed by the Ministry, and approximately 70 percent of this number taught
in rural schools.zo Also, it was not at all uncommon for the state gov-
ernments to hire teachers when no hOney had been budgeted to pay them.

Clearly, the nation had to find a way to cast a strong bridge act;ss
the administrative ravine separating the Ministry from the state school
systems. The educational reform of 1968 attacked the state school probe
lem in an extremely clever and intriguing fashion through the creation

of a program called (FER) Fondos Educativos Regionales (Regional Educa~

tional Funds).

The FER Program

In December of 1968, the President of Colembia signed\the now famous»
Decfee ?157 which began a many faceted attack on the educational prob=
lems of the nation.21 One facet was a reorganization of the Ministry,
which brought forth a clear statement reinforcing its‘historic decision«
making role. "The Ministry will have the role of formulating educational.
policy, coordinating its execution at the national level, supervising”the
operation of other organizations in the educational sector (state, munic-
ipal, and private), and sgrving as financing coordinator."22

It is the writer's oéinion that the FER program was designed to put

"enforcement teeth'" into this historic mission. In its creation, however,

the program had to be developed in a delicate and tactful way so as to




'*;fviolate neither Constitutional "etates rights" nor create [ political

"“}f; etoru. In other words. a way had to be found which would induce the Sl

L etate governments to give up their autonomy voluntarily. ‘; i

Although it WJS not etated ae such, the key to the FER progrem was t,"“:"'*

":the national money which year efter year had been»sent to the individual(

"l‘etitea to help finance state educaticn.‘ Under the FER program each gov5r;f'yy

ernor was asked to sign a contract with the nation which contained nu-7

: merous constraining clauses, The governors were not reguireg to sign

the contract- however, underlying the offer was the understanding that

if any state did not eign, it would not receive any more national money

to eupport state education. That loss would have resulted in financial
disaster to most of the state governments, All 22 governors and the
?ederal District representative signed contracts. The private schools
were not included in the FER program, therefore they will nOt be included
in this study.

In signing the contracts with the Ministry, the states agreed to

adhere to many constraining clauses, most of which had been previous

Ministry policy.

Among other things, the contracts required each state to:23

1. 1increase annually state appropriations for education con=-
slstent with the growth of the total state budget,

2, hire only teachers who meet the qualification standards
established by the Ministry, and select them by special
examination,

3. replace all non-qualified teachers (primary and secondary)
within a period of two years,

4., create positions for supervisors at the ratio of 1 for
every 200 teachers,




Igéreorgenize the state officee of education to agree with ;T] 7:57{‘”"

",;recommendettone of the Minietry. o

 manege the wege ecale and pereonnei ptomotioneic ‘s1stent f f;,_w
 with Hinlstry pol;cy end nationa1>1aw, e &

S "fpermit the Mintetry to eupervis
.‘,Jituree 1n education, .

_  7 demonstrate the availability of fun,e before hirtng edd
fttonalwteachere, S e E

9, accept the presence of a Ministry offictale(e delegado)
- who 18 authorized to supervise all matters mentioned in:
the contract as well as investigate irre ulerittee*foune‘
in other segments of the etate educationcl,eysteme ‘

‘:"There wae almost nothing 1n the contract regarding the Mintetry”s :

tf‘obligatione to the states thet it hadn t already been doing,"“

-'Hinister said in an 1nterv1ew.

klittle cost to the Mlnistry, however, 1n one swift stroke the 1ndividual

f},etates hed apparently voluntarily surrendered their decieion-making au«

tonomy as well as opened the door for the firet time for theyvinistry;to;:;};f

'supervise the adminietrative processes of the state secretariete of edu-ﬁki o

cation.

The contract requires each state (and the Federal District):to es;
tablish a special bank account to receive the monthly state and national
contributions to education. This fund is to be managed by the state
treasurer, but managed separately from the general budget of the state.
To date, such funds have never been established fot secondary schoole}
only primary schools have entered into the procedure’.24 The contract
states that the Ministry will appoint a delegado (delegate) ", . .who
will have as a principle funetion to watch ooer~each and every operation

affecting the fund, and especially to intervene in the accounting."



o al3e

At the end of the contracts is a statement saying, in effect, that

‘I'if for any reason a state cannot meet its monthly contribution to the Cl

"

'fund, or violates any of the clauses, the national contribution to the

" fund would cease immediateiy and any unexpended money would have to be e

returned. Thie clause, of course, poses a sanction which if invoked
would cause gsevore economic repercussions in aiy state in ‘the nation._:”
‘It is the only negative sanction present in the contract and representst
~ an ultimate recourse in the case of non-complisnce.

Organizational Theorz and the FER Program

Earlier in this paner it was noted that various organizational in-

gredients necessary for the existence of an effective system were notice?

ably missing in the pre-reform educational system in Colombia. Through :

the creation and signing of the contracts, many of the badly'arranged Or

miseing pieces fell into~p1ace."For example, the contract: (&) provided

for a single major power center in the Miristry by constraining the~de-

cisional discretion previously enjoyed by the states; (b) established an -

incentive system which stipulated how the states could receive'funding

and services from the Ministry as well as the conditions under which

these benefits could be lost; (c) dictated a personnel pattern upgrading

the process of supervision, hiring, and promotion; (d) created akpreciSe
communication pattern through the delegados who were physically stationed
in the offices of the secretariats of education; and (e) established the
precedent of continued appraisal and reform of the state secretariats of
education. The Ministry officials insist on calling the FER program a

decentralization process because, they argue, the presence of a delegado

making decisions in each state means decisions are regionalized. In re-

!
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ality, the FER program is a process of centralization of decision-making

~ because the Ministry, acting through the gélegadg, now makes deciaions

~ that used to be made exclusively by state officials.

In short, the contract provided the mechanism to turn the public

~educational system from alcollection of loosely knit, relativeiy'inde->

pendent educational subsystems 1nto a coordinated network in pursuit of

wa single body of policy. However, as 1ater sections of this paper w111 

fllustrate, provlding such mechanisms on paper and enforcing.them~1n

préctice are two distinct tasks. A reform is not éarried out solely by

drafting rules, signing contracts or giving orders. It must be carried

out in the minds, actions and motivations of the participants i1f it is
to have any real chance of success. The next section of this paper will

examine the reform as it developed in practiée.

The Reform in Practice

The Colombian experience with the FER program in its fey: short
years of existenca has witnessed numerous battles in individual étates,
and the result across the nation can be seen as a patc@work of success=-
es and failures. |

Specifying the number of states where the FER program is function=
ing satisfactorily is subject to educated speculation, not only because
the figure can change from moment to moment, but because varying stand-
ards of evaluation are applied by différent commentators on the subject.
However, the best approximation the writer was able to arrive at suggests
that by January of 1973 of the 23 programs, at least 8 were functioning
well and collaborating with FER, 5 were functioning well and not collab-

orating, and 10 were not collaborating and in various stages of disorgan-
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}zation. An ovent t°°k P13°° 1“ Januafy of 1973 which may soon. chanse'y;}"t
theee figures. but this incident will be. taken up lnter. Th13 section
- ::°f the Paper will therefore, discuss the FBR experience from its incep~fy{i*§
‘ l’tion to 1973";: . | 2 | g

2 To understand the torces and counterforces at work in the reform,;efff-,
"o_it is necessary to exemine the characteristids of tﬁe roles of the P”‘“'niil»f

ciple combatants, notably, the state secretariats of education, the Min-f?' e

istry s representetives in the states (the elegados), and the central

figures in the Ministry itself.

© Ihe State Secreteri of ducat on ~

‘Most secretaries of education (and the governors they repreeent)

think of the FER program as an insult to their 1ntegrity if not their

intelligence. Afterall, they argue. it was placed on them as a means of‘y ,i;ﬂ*-

controlling their actions and they don t need or want Such control Un-
fortunately, the history of Colombian education has proven’this~not,to

be so in many cases. Two years after the FER program began, one stﬁdy k

‘reported:

Many of the Secretariats of Education are inoperative because
of their bad organization. In some cases one encounters an
official around whom revolves all the activities of the in-
stitution, and when he is absent everything is paralyzed.
Some employees don't have defined functions and others are
found moving from job to job without responsibilities of any
nature. In brief, the problems and disorganization that can, o
be encountered in the secretariats offices are innumerable. _

Irregular practices have tended to crop up in most states from time
to time, but in some these practices seemed to be normal operating pro?
cedures. Two years after the FER program began a report came Out'qn the
operations of one secretariat’s office which possibly set a new standard

of inefficiency. 1In the report it became clear that the state had
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violated the clauses of the contract in virtually every conceivable way.27

l. of the 2,100 primary school teachere in the state, 1 lal
..do not meet minimum etandards. , o :
2. 1In March of 1970, 420 new teaohere were appointed for
- political reasons without having funde in the budget to
n'pay them. e , : e -

3, It s not possible to remove the unqualified teachers
S ‘becausé the political Pressures over the secretary of
*‘_‘education won' t parmit it. : i ,

'14.!*Tha etate uses educational funds for other purposes.‘ r;) g

g,'kuS.e The delggado is not permitted to approve expenditures
. o frOm the FER fund.

6. When the prinoipal of a school is changed everyore down
to the janitors are changed ,

‘Tha FER prOgram often seemed incapable of coping with practicee auch
‘a8 thoce listed above. An internal Ministry memo in 1970 stated the |
state officxals ", .give complete promises regarding compliance with
the contracts, but they carry out a different policy altogether."

In terms of organizational structure, the lack of response can be’

attributed partially to the fact that the secretary of education is re-
sponsible to the governor of his state and not the Minister of Education.
But the problem goes much deeper than that. Basically; the role of sec-
retary of education is a political position with political priorities as
well as an educational position with educational priorities.

The secretaries of education in Colombia, a university professor of
educational administration pointed out, are usually medical doctors,
lawyers, or business .men who see this position as an important stepping
stone'which can launch them on a political career. It would be difficult

to say that they accept the post becauss of any special sense of personal
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calling to the field'of educstion. The post is considered a desireble'

, lpoliticsl base beceuse of the typicaily lerge budget that is msnaged by

- the secretatiat's office--frequently the lergest single amount of public 'ff*f;

'*;money in the state. It is elso desirable because meny hundreds of

e teeching jobs are controlled in eech state by this office.

with regerds to the selection process of secretsries of education, ,';,

s Ministry official replied.~¢ :

A governor does ot hsve a free selection of his secretary of
education. The political leadership of both political perties .
Ppresent their candidates for the position and the governor
makes his choice. Educators cannct perform the political
activities which are necessary to get their names on the wait=-
ing list for an appointment; therefore they can never become
secretaries of education, i

Thus, an incentive system buiit into the educational organizetion at the

state level has a tendency to be oriented toward providing rewsrds through.»*4yﬁ‘

~ the political system rather than the educationsl system.
In some senses, then, the educationsl system is an extension of thei k
: political system, and nowhere is this more evident than in the selection
of teachers. For example, a delegado pointed out why his state officisls’
frequently hire teachers who do not meet the minimum stenderds; "Because
these teachers bring votes and graduates from normal schooie’don't," he )
said. "They are picked through the’recommendetion of the politiciens'
and through them the politicians get votes." 1t should also be pointed f»
out thet many unqualified individuals ere selected because teachers with |
degrees often are not willing to teach in rural areas. |

Also, certain leadership characteristics of the’Colombian profession~
al are forced to the surface from time to time because of the imposition

of the FER program. Richard Renner writes of these 1eadership character-
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ietica‘eeying*
The leeder of an organization is usually expected to determine
‘most of its policies, frequently without even consulting his
- closest supporters. Followers tend to judge their leader by -
the povet he wields and place a premium upon his ebility to
- outmaneuver rival groups. His personal reputation and atiengtbs
of charecter algo contribute to his effectiveness ee a leeder. ,
'7Thie treit of individualism hae ehown up time and egein in the FER
‘!.progrem and has resulted in many eerious olashee between the governor or
e,>hie eecretary of educetion end the gglegag p A seoretary of education |
ereported on one such incident involving the governor of his etate. "An ,f]fﬁ;f‘f
'reerlier gelegeg o we had here tried to nullify some of the teacher eppoint~ﬁ545'*"
. gmente the governor hed made, and the governor got mad. He put the dqlg; .

fged on the first plene for Bogota, and formally revoked the contract

: .through an irate letter to the Minieter.“ Although thie governor for-
',melly revoked the contrect, other governors as a result of eimilar clesh- e
es chose eimply to ignore the contrect. It is importent'to note that in x

kthie case, and many othere ae well, the delegad was only performing hie

duty in accordance with the requirements of the contract,

,Another factor significantly affecting the functioning of the sec-
retariats of education is thehhigh rate of turnover in'the'position.‘ One
reaeon for this is that occupants of the post are not career educators
and their motivation toward the job is 1imited. Also, even though the
secretariat is a full time job, the occupants usually continue on the
side with their regular professions. (The writer had at least one inter-
view interrupted because the secretary of education had to go to the hos-
pital to operate.) This feature makes it very easy for eny secretary to

resign at a moments notice,
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Also, by tredition (end political necessity) an appointment to the

‘seeretsriet must be made to someone who is e resident of thet stete.,f

",kThle peculierity means thet talented and experienced edministretors can-f j}fpn7v

not be moved across state boundaries to fi1l. posts in grest need of such.g~fr

h‘quelified individuals.

G Finally, due to the intPnse political pressures, the high rate of

fhturnover, and the 8enera1 leck of edministretive treining, the secretar.;jﬂf““ ‘

iats usuelly do not need any more cause for inefficiency than they cen
generste for themselves. uowever, the netion adds to the problem by theh:

way it promulgates educetionel law and policy.‘ The governing educetionel

code is cumulative ‘with contributions being made by the President Qon~” L

gress, the Minister of the Treasury, the Director General Vice Minister
- and Minister of Educetion, as well as ell 22 governore, end 22 secreteriesk
of education, Thus, because of the complexity and dispersion of the edu-"
cetional policy, coupled with the high turnover rate, it is not difficult

to understand why many secretaries do not develop an operationsl knowledge

of how the educational system should work. Msny of these posts, therefore, o g

are in a continual state of trying to get organized.

The Delegado

The first wave of 23 delegados assumed their posts early in 1969 and
began their attempts to mount the control machinery of the fER pregram.
While some reported a quick and smooth adoption of the program, others
wexe frozen out of meaningful participation from the beginning, |

As previously stated, the problem enisted before FER came about be-
cause when national money earmarked for education arrived in the common

funds of the states, the nation would lose all control over how that money
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bas actuaily used;~ Through the contracts, the states were obliged to

eatablish sepsrats bank accounts for the netional and stete contributions,f;‘;"

,Liaf . to edueation and the gglgggggg were to have powers of vigilance, 1nter. L

5 vention, and 1n the cese of hiring teachers, formel approval. ,,,?nf

“°“°V°”' 1“ the majority of the atates when the;natiofal funds ar‘75*7k

rived monthly at the state treasury, the state treasurer‘pia‘Ced them i“r?rlka

't 1:1971 that I wae'author1zed to epprovefthezdis-r.ffg;4f;u7f
fu ds”frOm; he FER n Iy o

£y ki“g well eno gh“to prevent this\‘_‘r]f;f;' :

“ffvwit give authorityfew
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the budget, coordination of resources, technical and adminis«
trative advice or any other activity related 25° the accomplish-
ment of tho obligations inherent in the job. , R

‘By Ministry policy, all glegadg should have the authority to issue .
final approval over the hiring of teachers; but according to a Ministry |
: ,bfficial only ll have acquired that power in practice.so "It depends on . fﬁi"

| the governor," he said,_"and some governors simply won 't permit it. In ‘
: the ll cases it is quite possible that a new governor will arrive tomor-lpgff;‘f
’row and won't permit it M : el | o

Those delegado who have the power of approving teacher appointmentsﬁ‘vfﬁv”

| [;-kcan use it very effectively Stated one delegad P

o The governors and secretaries of education are very jealous of
~ their prerogatives, They don't want anyone to have. anything

- to do. with the actual appointment of new teachers, But the o
r,delggado ‘have another manner of controlling the hiring wlth-f:*

- out sticking ‘their noses in' the governor's prerogatives, I
~ ask that the state send to my office all the appointments they o
~make. It doesn't make any difference to me who appoints them.i';,pff‘

- When the list arrives here, we say,that the fund’can;pay X



?if‘advistng the secretary of educatIOn and reporttng 1111c1t activities back
'";;t’to the Minirtry.} Also, the limits of the authority tha elegadg have -
f'f"‘f_i‘"‘are not prectsely defined Said one m, ._"What our authortty aetu-

r""’"lly ié all seems very diffus;‘?'lt 1s based on‘PefSOQQI statements ft°m’
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S get secretaries of education to rehabilitate their administrative opere-'i

'f;}Ltions while other glegedg have felt that this has been the most exes-d:f‘f*“7

‘ ‘>°perating taek of all. Said one disgruntled ,glggQJQ

r ,Even though the contract eays that I can intervene in the or~v“
~ ganization of the administrative affairs of the state govern-
- ment regarding education, I haven t had a chance to do this,
 When I talked with them about new ways. of operating, they
~ listened and said everything was very good, everything was .
- perfect, everything was magnificent regarding my, suggestions-' :
~ but nothing was ever put 1into practice, Personally, I get
- along’ very well with the state officials. We go to partiee L
- together, we drink together, but when ve. talk about FER, its e
,}'eomething else.e~ i e , , -

hf:In short, the organizational role housing the elegggg is fragile
uqufand its ability to function depends heevily on the voluntarjafff_:“""

~'vof the state officials, the personal tact of the dele ad s and the beck-

k“‘ing support of the Ministry. ~';)

e The Administrative Councils

:f Not long after the contracts were signed the Ministry used an ap=

'f'unpendage to the contract to oreate an administrative cou',il to

ihnthe FER program in eech state On the surface the councils had the ap
‘,peerance of broadening the decision—making process into a more repre-

but their latent function was to conti e dli

fsentative instrument




Decisions on all subjects were to be made by majority vote, but not will-j“ ""°

,fzing to take any chances, the Mintscry 1nc1uded the following statement:’”iﬁa

"ff‘f"In order to be valid a11 agreements of the council :equire the 318“"

"r ,ment of fiscal COntrol.k As(a decision-making 1nstrumen>éth

r power.; In some states the ouncil as never creat _







When the states wvauld not comply with the contract, the Mtn-

dster would often get mad and talk about suspending the monthly
?g~payment to ‘the state, but he never did,

- he 18 a politician too, and he must work with the govetnors who .
~are also politicfans, The Minister is subject to the same po- .
: ;litical pressutes from the govetnors that he can usef‘n them.zia;-x; G

“You must yemembay that |
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A Brief Conclusion on the 1969-1973 FER Experience

Even though theuFER program has been ridden with dlfficulties, as
is the eese with all change oriented programs, most observers agree that
the practice of organization and administration of the public primary
schools has significantly improved in Colombia sihcg 196‘. The numberf
of teacher strikes hes been reduced, the states are more responsive to.
Ministcy policy, and irregularities in management have declined consider-
ebly. Also, the organizational prooesses involving authority, communi-
cation, personnel, and rule elaborationihave notably 1mproved‘over the -
pre-reform era. In short, definite‘progress is being recorded.'

It 18 the writer's judgment that ahy measure of success thet the
FER program might enjoy probably cannot be attributed to any powers of
control built into the contract, This paper has demonstrated that a gov-'.
ernor can overrlde the contract at his pleasure. It is the writer 8
opinion that what the FER program has done 1s to wear ___1 at a tradi-‘i
tion of administrative 1ndependence at the 1eve1 of state government. i
'Prior to Lhe reform the state 1eaders tended to look at the Hinistry con-hfu‘

o .'trolling policy 1n the context of what Alvin Gouldner refera to as "mock_’f‘:;i
'>‘:ru1ea;", That 1s, "Rules (which) are neither enforced by management nor |

'ux“robeyed by the workera "32

Through the FER program the Mtnistry has succeeded 1517§k£hgig%g¢§£§:°ﬁ?}i



convincing argument" were used because the state officials are also aware
‘that the Ministry is not yet serious enough to start making the hard dee
cisions about suspending nationalifunds for violations of the contract.
To date, this clause still remains in the category of a "mock rule."
Taking advantage of the enthusiasm generated over a new nationa1 law
.on educational finance, the Ministry develaped a new set of contracts fork
the governors to sign.33 In terms of cOntrol, the new contracts are dif-
ferent from the old in one rather curious way--they are weaker.34 For*f
example, in the original contract 13 dglegedg vere given the power of "
approval over the hiring of new teachers and the new contract makes ng
ment{on of this. The reason for this de-escalation is attributed to the

’need to reduce the level of tension between the state officials and the

2 Ministry in regards to FER. It ie the Ministry s hope that this approach

8 kmay create a spiric of understanding and cooperation which, in the long

run, may prove to be more effective than direct control procedures.

f'EER and the Futur

The FER program is a transitional device which will probably evolve;v=7 .

‘v,through planning into a more effective mechanism of educational develope‘fg?”’f"

v ment. In designing an improved organizational structure, at least two

‘; 'basic issues must be deslt with. First the state educationel leaders

‘iffw:must be directly responsible to the Minister“of’Education and not to*anﬁh?ii'i




-29-

educational administrators, It also reduces the problems of coordinating,

pienning and executing decisions, ag well as permits an efficient degree

" of decentraiizetion related to regional needs,

Most important of all, by expanding the size of the local educetion-
al subsystems to dimensions covering two or three states,'the locsl'po-k
litical influence that now dominates the administrative process should
be dramatically diminished. In short, if the leaders of the new educaf
tionsl units are employees of the'Ministry who report to the Minister, i

and the boundaties of the system go beyond the boundariee of Any eingle

state, it will be extremely difficult for local politicians of any single,.wv"7

state to get control of the management of the system.
Dramatic changes such as the two mentioned are more than simply a
remote pOssibility. In recent years the Ministry has been eesuming more e

and more of the cost of state primary school education and the pressure

~ from the states is intense in advocating that the nation psy for a11 suchﬁ“ s

'education. When the naiion finally does assume the entire burden,’,,7fj;n’°i
aturel shift in responsibxi*ry from the governors to the Minietry can

'iteke place. With this shift in responsibility, it will be possible for




¢30-

FOOTNOTES
1. USAID Misslon to Colombla. MMLM&MM:
ment. USAID unpubliahed monograph, revised edition, May, 1973, p. L.

%, DANE, "Bl Sistema Escoiar N

E;. 243. Departawento Administrativo Nacional de Estad s:ica, Octubre,
1 71, P 144. ;

: 3, la Edu S en ‘ 96Q 1968 ggagnoggigo. Hinisteriof‘o 
de Educaci n Nactonal, Py 175.

&4, As reported in, Rodolfo Low~Maus omgendtgm of tne Colombian
Egggational Szg em. Bogotdﬂ 1971, pp. 114-115.,,-4

Pl . 5. Talcott Paisons and Edward Shils ogard g gengggl Thgorz og
i Ac;ign._ New York.r Harper and Row, 1965‘?~* :

6. Anitat Etzioni Modern Organi atiogg Englewood Gliffa, N J ] f: ek
Prentice-ﬂail Inc., 1964, p. 3. g~1: v

~':~. 7. thhard Scott, "*heory of Orga1izations," 1n Robart E. L Farié'i75’
(ed ), gandbook of Modegn Sociology Chicago: Paul MoNally and Co.. :

*

: °¢mb?iﬂsaf‘f'[?;§ffi

P

10.
London.

11.



< e
P )

17. 4gg§t1;uc;6h golgtica de Co;gmbia Art., 41.

: ;‘;f’ 18 Por a report On this 1esue sea:’ Richard R, Renner, ducq
; e i

] : U s Department of Heatth, Education and Walfare,
1971, P 33-35. : ‘

19, USAID, op. ¢ _;5., P 104.
: | 20. DANE’ _2. __L'sl, p'- 138- >-

» 21. Decreto Ndmero 3157 Mtnisterio de Educacion Naeionsl.
Diciemdre 26. 1968, : ‘

22, thisterlo de Educacxon, "La Reforma de la Organizacion Edu- '
cativa," Serie: Transformacidn Educativa No. 3, 1969, p. 70

23, Contrato No. 1, Celebrado En.re el Gobierno Nacional y el ,

- Departamento de . . . .

24. The original planning intended to 1nc1ude the secondary schools f~5
in the FER program, but thus far no such action has taken place. '

‘ ' 25. ICOLPE, gstgd 0 Sobre Fondos §ducativos Reg onales: Informg
ginaL, Ministerio de Educacidh Nacional Bogot€,>1973. pp. 21 22. 5jn‘

26. ICOLPB, "Analisis, Comentarios Concluaionee de los Datos o
Contenidos en la Encuesta Sobre Descentralizacidh Administrattva--Fondos

~ Educativos Reglonales," Ministeric de Educaeidh Nacional Bogotaﬁ ;;:
‘ 'j*¢Nov1embre 15 de 1970, P 6. o » - E

27. ICQLPE “Reunion de Secretarios de’ Educacion de la'Costa

;f[fjnTAtléntica, Ministerio de Educaclon Nacional unpublished mimeograph, e
EQZQL‘,January 7. 1971, pp 4 5"?'* ‘ , o

Richard R* Renner, _J;. o1



032h‘

* o

33. El Congreso de Colombia, Ley 46 de 1971 (to take effect in
January of 1973); El Presidente do 1la Repiublica de Colombia, Decretos
No. 1064 de 1972, 19 de 1973, 20 de 1973,

e 34, The model of the new contract is, El Presidente de la Repdblica,
Decreto No. 124 de 1973,




( ) = number of units

————

- line of cdntrol‘

= = - = line of Goordination

1968 Educeation Censu§ .

Figure 1

Lines of Administrative Control

President
of

Colombia |

O T~

Winister | [ state
of | : Governors
Education J

Qax (22)

—— " o e e
[- | | ‘;,7 _  & ‘, » ;{fyl’:i”kﬁ'
l
I

State‘ N
%ecretaries;};:f*~

Ptivate
Schools

(11 950)




