e

a1 T

lr'-_! [ . -
ol i ) o e Y (T BV
i









The opinions expressed are those of the authors and
do not necessarily reflect the policies or views of UNICEF.

Designed by Bemnard Chazine - Siena, Italy
Photorypesetting and photolythography. il DOCG - Siena, lialy
Printed by Asti Grafiche Ticei - Sovicille (Siena), Italy

Copyright © 1994
UNICEF International Child Development Centre
Piazza S§.S. Annunziata 12 - 50122 Florence, Italy

ISSN: 1014-7829
ISBN: 88-85401-17-1
May 1994



CHILD LABOUR AND BASIC EDUCATION
IN LATIN AMERICA AND THE CARIBBEAN:
A PROPOSED UNICEF INITIATIVE

by
James R. Himes, Vicky Colbert de Arboleda and Emilio Garcia Méndez




James R. Himes, Director, UNICEF International Child Development Cenire, Florence, ltaly

Vicky Colbert de Arboleda, Regional Adviser for Educancn, UNICEF Regional Office for Latin America and the Caribbean,
Bogold, Colombia

Emilio Garcfa Méndez, Regional Adviser for Child Rights, UNICEF Regionai Office for Latin America and the Caribbean,
Bogotd, Colombia




CONTENTS

1. BACKGROUND . ... . .. S 5
2. A PROPOSED ACTION PROGRAMME FOR UNICEF AND ITS PARTNERS 15
3 SITUATION ANALYSIS, RESEARCH AND EVALUATION S 25
4 POSSIBLE NEXT STEPS AND COMMENTS WELCOME : o 29







INTRODUCTION:
PARADOXES FOR THE 1990s?

Following the ‘lost decade” of the 1980s, there
appear (0 be a number of cruel paradoxes develop-
ing in the Latin American and Caribbean region as
it moves through the first half of a new decade
which is supposed 1o be characterized by sustain-
able economic growth as well as increased social
equity. For organizations concemed with children
and youth, one of the most troublesome of these
paradoxes can be simply stated: as most of the
countries in this dynamic, middle-income region
begin what appears 1o be their fourth year of rea-
sonably robust economic growth, accompanied by
unprecedented net flows of foreign investment and
an extraordinary degree of optimusm about the
region in international business and firancial cir-
cles, Latin America nevertheless remains mired in
a deplorable siwation where its primary school
completion rates rank with those of the much
poorer countries of sub-Saharan Africa and South
Asia. At the same time, the increasing degres fo
which much of the region 1s integrated with the
world economy, among other faciors, suggests that
a steadily increasing proportion of new jobs will
require post-primary and post-secondary education.

The high primary schoo! enrolment rates in
Latin America and the Caribbean mask an
extremely poor performance in terms of the qual-
ity, relevance and cost-effectiveness of formal
schooling in the region. On average, about 20 per
cenl of children start primary schoo! late, some
40 per cent repeat the first year, and 30 per cent
repeat the second. The overall average of pri-
mary school repelition is about 30 per cent per
year'. Repetition rates for children in rural areas,
among indigenous groups and in urban slums
and shantytowns are about twice the national
averages®. Brazil, the largest and one of the rich-

I Colbert de Arboleda, Vicky, “Una Perspectiva Regional en
Educacién Bésica en América Latina y El Caribe”,
UNICEF Bogotd (draft January 1994), p. | and pp. 6-7.

2 Wolff, Lawrence, Emesto Shiefelbein and Jorge
Valenzuela, Mejoramiento de la Calidad de la Educaciin
Primaria en América Latina y ef Caribe: Hacla €] Siglio
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est countries in the region, has a primasy school
completion rate of only 22 per cent, one of the
lowest in the weorld®. UNICEF’s Progress of
Nations report calculates the percentage of chil-
dren worldwide reaching grade five. The rates
for South America, South Asia and sub-Saharan
Africa all hover around 50 per cent, in spite of
the fact that 99 per cent of children in South
America {versus only 71 per cent for sub-
Saharan Africa) start school. In terms of the ‘per-
formance gaps™ which UNICEF calculates, only
five countries in the South and Central American
and Caribbean region have fourth grade comple-
tion rates equal to ot better than the ‘expected’
rates in terms of their levels of per capita GNP,

At least 20 million primary school pupils
repeat a year of schooling every year, and the
annual cost of this inefficiency of the system has
been estimated at $2.5 billion®.

Although cross-national surveys of educa-
tional achievement rarely include results from
developing countries, a recent review by the
World Bank suggests that the quality of school
performance in Latin America (and to a iesser
extent the English-speaking Caribbean) is signif-
icantly below that not only of the industrialized
countries but also of many developing countries
in Asia. If additional evidence were needed of
the inequalities characteristic of the region’s
school system, test resulis in expensive private
schools of Latin America compare favourably
with national averages in Thailand or the United
States, for example, and are well above results in
the public schoals of the region®.

What happens 10 the mitlons of children in
Latin America and the Canbbean who repeat
school years, underperform in their first years of

XXI, Programa de Estudios Regienales, Informe No. 28,
World Bank, Washingten D.C., May 1993, p. x and pp.
17-19.

UNICEEF, Stute of the World's Children 1994, Qxford
University Press, p. 70.

4 UNICEF, The Progress of Nations 1993, UNICEF, New
York, p. 51.

Wolff, see note 2, supra, p. 14.

1bid., pp. 5-9.
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schooling and eventually drop out? Hard darta are
scarce (in this and many other areas conceming
children living in poverty and other forms of dep-
rivation). But clearly, in the increasingly demand-
ing and competitive job markets of the formal
economic sector, as well as the somewhat more
‘modemn’ export-oriented segments of the less
formal sectors, the life prospects for these “out-of-
school" children and youth are grim. The vast
majority are ‘working children' of one sort or
another — but their work is likely to lead nowhere
in terms of expanded opportunities or eventually
to a decent standard of living for them and their
future families. The majority of out-of-school
girls, after or in addition to working in their own
homes, are likely to end up as domestics, exposed
to greater risks and fewer opportunities than their
employers like to admit. Rural school drop-outs
who do not migrate (a diminishing proportion)
can find some work in low-productivity feld-
based or small-enterprise activities. But the larg-
est numbers end up increasingly in the totally
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unprotected, low-earning segments of the wvast
and growing informal economies of the urban
centres of Latin America and the Canbbean. Con-
trary to popular impressions, only a small minor-
ity of these urban drop-outs are “street children”.
But their situation is little better and sometimes
worse than that of the more highly publicized
children ‘of the streets’. Whether on the streets or
not, there is some evidence that increasing num-
bers are ending up in illegal and often extremely
dangerous activities such as the drug trade, theft
and extortion rings, and prostitution.

There are a number of structural or cultural
factors in Latin America and parts of the Carib-
bean (increasingly evident too in some industri-
alized countries, notably the United States)
which make it especially difficult for at-risk or
out-of-school youth to acquire the discipline,
skills, certification and social acceptance needed
to find and keep productive jobs with decent
wages. The persistence of poverty in many
households over multiple generations is a main




factor. A recemt World Bank study 1in Mexico

demonstrated &  strong inverse  correlation
between primary school completion and being in
the bottom 2{} per cent of the income distribu-
tion®. There appears 10 be little movement our of
this bottom meome quintile over time Research
in the region also suggests the presence of 4 con-
siderable ‘cultural shock™ and maladaptation
process facing childien from very poor er minor-
ity families during the first few years of pnimary
schooling, Even an official report of the Brazil-
iam Mimistry of Education admits that the school

7 World Bank, Poverre Reduetion Handbook, Washingtan
D.C. 1992 pp. 322

system faces an “incapacity 1o meet the hetero-
geneous needs of students. A “culture of failure”
has been created, leading 10 loss of seli-esieem
and early abandonment of school life™*,
Intergenerational inequities are intensified by the
fact that young female drop-outs are highly
likely to become young reenaged mothers of
children facing the same ‘culture of failure’.
The meodence of poverty m the region has
changed very little over the last two decades, with
a decrease n rural poverty accompamed by an
increase tn urban areas, presumably linked panly to

8 Minisiry of Education and Sports, Ten Year Plan of
Education fie ANl Brwflla, 1993, p. 31




migratory patterns, In absclute numbers, one esti-
mate suggesis that there were 183 million people
living in poverty at the end of the 1980s, compared
with 113 million in 1970. The notoriously inequi-
table distnbution of income in Latin America
{which zanslates into hughly inequitable access to
quality and affordable schooling) has also shown
few signs of abating and may even be gefting
WwOrsSe in some countries’.

RELATION BETWEEN CHILD LABOUR
AND BASIC EDUCATION

The link berween education and child labour is
more complex than is sometimes thought. Myron
Weiner has (very usefully, in our view) attracted
considerable attention to this issue by his bold
assertion, reflecting partly an expressed frusiration
with the especially difficult case of India, that
“Compulsory primary educatton is the policy
nstrument by which the state effectively removes
children from the labour force”. Most experts on
the history of child labour, as summarized in a
recent paper prepared for the International Labour
Organisation ([LO) by Hugh Cunningham', tend
to ascribe a much more complex array of causal
factors, ncluding economic, technological, cul-
tural and ideological variables, to the decline of
child labour in the West. Some writers even view
the laws on compulsory education in Western
countries as the ‘final cap’ rather than a main
cause of the virtual elimination of child labour.
Most experts on education view the perceptions of
relevance and rewards from educalion, as seen by
both parents and children, as more important to
the expansion of primary schooling than legal
compulsion, 1.e. by means of attempts to compel
children to attend school or to remain out of the
labour force. Nevertheless, there are some ¢on-

9 Aranibar, Ernesta, "Dimensiones Estructurales del Ajuste
Social: Centroamérica Frenle a los 90", UNICEF, Bogota,
Dec. 1991, p. 4. Cornia, Giovanni Andrea,
“Macroeconomic Policy, Poventy Alleviauon and Long-
Term Development in Latin America in the 1990s”,
Innocenti Qccasional Papers, Economic Policies Series,
no. 40, UNICEF, Florence. For real GDP growth and
projections for the region, see: Intemational Moneiary
Fund, World Economic Qurloek, Washingon D.C.,
Qciober 1993, p. 177

10 Weiner, Myran, The Child and 1he State in India,

Princeton University Press, 1991, p. 3.
11 Cunningham. Hugh, “Child Labour and Industrialization:
A Repor for the TLO”, {unpublished paper, ¢. Dec. {993).
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vincing examples, cited by both Cunningham and
Weiner, of legal measures regarding schooling as
well as child labour which have made a difference
in terms of progress on both fronts.

Much of the literature on working chilgren in
contemporary developing countries, especially
the low-income countries of Africa and South
Asia (including studies in India supporied by
UNICEF), tends to view household-level pov-
erty, combined with parental perceptions of high
opportunity costs associated with schooling, as
the main reason why children work rather than
attend school®. Children are perceived as simply
not being able to atiend school, at least en any
regular basis, since they provide: (a) significant
financial support to their families, and/or (b)
essential {but non-remunerated) support for the
household through the care of younger siblings
or house-keeping and other domestic chores. In
some cases, however, it is clear that children
would not attend school even if they didn’t have
to work — reflecting either negative decisions
about the usefulness of school or, in some cul-
tures, a traditional reluctance to allow girl chil-
dren full access to formal schools.

In Latin America and the Caribbean, there is
a growing perception that an econormic explana-
tion {not to mention ‘justification’) for children
working rather than being in primary school is
questionable. There is certainly no doubt that the
social rates of return in the region to primary
education are far higher than for any other likely
alternative uses of the time of six to 12/14 year-
old chitdren. The much-quoted World Bank fig-
ures on the social returns o primary education
show a 26 per cent return for Latin America and
the Caribbean (versus 18 and 16 per cent, respec-
tively, for secondary and higher education). The
results of the recent study for Mexico are even

12 Myers, William E. (ed.) Protecting Working Children,
Zed Books in association with UNICEF, 1991, p. 9 and
passim; Boyden, Jo, Children of the Cities, Zed Books,
1991, p. 117 and passim; Chauerjee, Amrita, “The
Forgotten Children of the Cilies”, fnnocenti Studies,
UNICEF, Fiorence, 1992. The Economist, January 15,
1994, p. 62, cites a recent study by UNICEF and the
Tamil Nadu Government in fadta of an estimated 80,000
children working in the maichmaking factories of
Sivakasi; from that study it is estimaed that “half the
Sivakasi maich-industry families would fall below the
poveny line 1f children were siopped from working™.
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and contemporary cases, regarding the links
berween specific state interventions to reduce or
eliminate child labour and to extend primary
education to all children. Again Weiner throws
the gauntlet in the current debate with his state-
ment: “Compulsory education laws usually pre-
cede child-labour laws, and their enforcement
substantially reduces or eliminates child labour™',
While others question the ultimate importance of
‘compulsion’ (as opposed to financial support, other
ncentives, quality and related aspects of public pol-
icy) as an effective tool of the State in social areas
such as child labour and education, there is no
doubt that nations, going at least back to the early
nineteenth-century Swedish and Prussian cases
cited by Weiner'®, have moved towards establishing
(and therefore financing) compulsory education as
they also acted to regulate child labour.

15 Weiner, see note 10 supra, p. 191
L6 thed., p. 111 and passim
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The international legal aspects of child labour
in relation to schooling are a more recent
twentieth-century subject, but the issues do extend
at least to the ongins of the ILO, whose constitu-
tion, it should be noted, cites one of its aims as
“the assurance of equality of educational and voca-
tional opportunity”, Indeed, the International
Labour Convention of 1921 relied partly on com-
pulsory education laws even to deal with the often
contentious issue of employment in agriculture by
prohibiting such employment of children under 14
“save outside the hours fixed for school attend-
ance”'". Over 40 years ago, before the Declaration
of the Rights of the Child, an ILO report included
a passage which serves as a useful reminder of the
eritical link between eradicating child labour and
providing ‘proper schooling’™:

Clearly, the immediate aim of the
provisions fixing a minimum age
below which children are forbid-
den to work is 1o protect the child
against the harmful physical and
moral effects that premature full-
time employment mav have on his
young body and ntind, but such
pratection would be incomplete if
it were not supplemented by provi-
stons o ensure that the child
receives proper schooling during
the time when he is not vet permit-
ted to work. Without proper educa-
tion during childhood it will
hardly be possible for the grown
man or woman to acquire the fun-
damental intellectual and moral
equipment for a successful career
and full participation in the civil
and cultural life of the naton'®.

Of some interest in terms of the legal and pol-
icy dimensions of the problems we are concemed
with are a number of Latin American and Carib-
bean cases in which poverty has been cited in leg-
islation as a reason for at least partial exemption
from laws goveming the minimum age of entry
into the labour force. (Exemptions of this sort

17 ILO, "Child Labour in Relation 1o Compulsory
Educanon”, lmternational Labour Review, vol. LXIV, no
I, July 1951, p 463,

I8 Ihid.




have existed n many countries, including various
jurisdictions in the United States.) In a number of
Latin American examples, however, where the
full-time employment of children has been permit-
ted on the grounds of poverly, the exemption is
often made on the condition that the child has
received a certain minimum of compulsory educa-
tion. Ecuador, for example, has permitted such
aducation to take place in evening schools. An
early 11O report casts doubts on the approprate-
ness of some of these measures: “In such cases,
however, the safeguarding provision will hardly
ensure a satisfactory level of education, as a child
attending an evening class after a full day's work
is unlikely to obtain proper benefit from the
instruction given”'". A more recent ILO report
notes: “In some Latin American countries (Argen-
tina, Ecuador, El Salvador, Guatemala and Hondu-
ras), the law provides that work may be authorised
by the competent authority 1f it 15 deemed essen-
tial to the subsistence of the young person or his/
her family and does not alfect compulsory
schooling™ .

Both at the national and international levels,
there has long been a direct association between
the legal minimum age for employment and the
age of completion of compulsory schooling, At
least as early as the mid-1930s, ILO Recommen-
dations and reports indicated that these ages
should be the same. There has clearly been a

19 lhid., p. 467
20 |LO, "Child Labour: Law and Practice”, Conditions of
Work Digest.vol. 10, no. 1, 1991, p 23 (emphasis added)

consistent concern that legal employment before
a child reaches the age up to which school
atlendance is obligatory may easily lead to
exploitation and failure 1o complete the basic
education cycle. Similarly, if the school-leaving
age 1s lower than the legal employment age, con-
cern has been expressed that “children may be
left without useful occupation during the transi-
tional period and exposed 1o the dangers of the
street or to illegal explotation™",

The most recent availuble review by the ILO
of minimum age and compulsory schooling leg-
islation in Latin America and the Caribbean sug-
gests that there are only relatively minor excep-
tions in this region, in terms of the legal nomms,
to the principle that these rwo ages should be
identical=. The age of 14 is the most common
for both provisions. Minimum age of employ-
ment legislation 1s complicated, however, by
numerous exceptions by sector and by type of
work. In general, legislation in the region s con-
sistent on the point that full-time employment
should be permitred only if compulsory school-
ing has been completed. Several countries; how-
ever, (Bolivia, Chile, Cuba, Haitr, Honduras.
Nicaragua, Paraguay, Suriname and Uruguay —
plus a few others in some Seclors) reguire com-
pulsory education only up to an age that is 1-2
years younger than the basic mimmum age of
employment.

21 1LO, see note 17 supra, p 463
22 1LO, tee note 20 supea, pp. 33-38,







2 - APROPOSED ACTION PROGRAMME
FOR UNICEF AND ITS PARTNERS

JUSTIFICATION FOR ACTION ROOTED
IN THE CONVENTION ON THE RIGHTS
OF THE CHILD

The entry into force of the UN Convention
on the Rights of the Child (CRC) in nearly all
countries in the Latin American and Caribbean
region offers UNICEF both a new opportunity
and an implicit obligation to review its approach
to the issue of working children as well as basic
education in the region. Article 32 of the Con-
vention specifies that;

States Parties recognize the right
of the child 1o be protecied from
economic exploitation and from
performing any work that is likely
10 be hazardous or 10 interfere
with the child's education, or 1o be
harmful to the child's health or
physical, mental, spiritual, moral
or social development.

In its less-often cited second clause, Article
32 also requires States Parties to “take legisla-
tive, administrative, social and educational mea-
sures to ensure the implementation of the present
arlicle” (emphasis added). Unlike any other pro-
vision in the Convention, morzover, Article 32
stipulates that States Parties provide for “appro-
priate penalties or other sanctions to ensure the
effective enforcement” of this article,

The actual prospects for the “effective enforce-
ment” of this provision will be dependent on a
number of developments in the Latin American
and Caribbean region during the coming years.
Most relevant will be: (1) the success of widely

heralded but still ineffective policies to address the

serions and persistent problems of poverty and
income generation/distribution in most of the
region; and (2) the results of efforts to achieve
higher quality, more relevant and more efficient
education systems, especially at the preschool, pri-
mary and initial secondary levels.

UNICEF has been active — and should con-
tinue to be so — in analysing probleras of poverty

in the region and in serving as an advocate for
economic and social policies aimed at alleviating
some of the aspects of poverty of greatest harm
to women and children. A number of imagina-
tive, though small-scale, programmes for income
generation for women (and, to a lesser extent, for
working youth) have also been supported by
UNICEF in the region. The limitations of our
resources as well as our mandate, however, inev-
itably place significant obstacles in the way of
UNTCEF’s having a major impact on the poverly
side of the child labour/basic education issue.
Those aspects of the problem, on the other hand,
which relate to the wnterrelationship between the
eradication of child labour and the goals for
basic education for the 1990s, appear to offer us
(also in the context of UNICEF's emerging role
vis-a-vis the CRC) a very promising opportunity
for a substantially increased commitment.

In terms of the provisions of the Convention
relating to basic education, there is of course
ample justificahon for developing the child
labour/education link under the conceptual
framework of the ripghts of the child, Article 28
provides the main basis for this link, especially
the provision which makes “primary education
compulsory and available free to all”. The recog-
nition that this right must be achieved “progres-
sively” is a realistic (though unstated) counter-
part provision to the common understanding, in
reality if not always in law, that illegal forms of
child labour must also be eradicated over reason-
able periods of time,

Especially in terms of the Linkages we are con-
cerned with among the post-primary-education
child population, other provisions of Article 28 are
also of relevance. Article 28 (1)(b) encourages the
development of different forms of secondary edu-
cation, including vocational education, as well as
“appropriate measures such as the introduction of
free education and offering financial assistance in
case of need”. Subsequent clauses relate to making
“educational and vocational information and guid-
ance available and accessible to all children”, and
call for “measures to encourage regular attendance

—e 15
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1ssue as a sort of child rights equivalent of elim-
inating polio from the western hemisphere. This
goal can be achieved (though less easily, to be
sure, than eradicatng polio); so the only gues-
tions we should address are how and when — and
the sooner the better. In addition to the positive
steps UNICEF should take, with ILO and others,
10 help achieve this goal (see below), we need to
be sure that ongoing LINICEF-supported activi-
ties in favour of working and street children —
however well-intentioned - are not, in fact, help-
ing to keep some of these 12 year-old and youn-
ger children on the streets and in the labour
force. rather than in primary schools.

2. For both the 12-and-under children and the
13-14 year olds (i.e., generally those up to the end
of the compulsory school age in the region), the
centrality of the formal school needs (o be the
primary focus of policies and interventions. For
the older (13-14) age group, professional and
vocational education should become more viable
options for students so inclined, bul with an
emphasis on the acquisition of learning skiils and
reasoning ability, rather than “job trainmg' (which
hus largely failed in schools). Financial aid, health
and nutnnon services, work/study arrangements,
apprenticeships, special support for “drop-outs’
and other measures need to be takeén to enable
children from disadvantaged families to benefit
from relevant basic as well as professional/
vocational education opportunities, of acceprable
quality, at least through their fourteenth year.

3. For youth n the 15-18 age group, who can
legally work in most countries of the region - and
often must work, both for the sake of their own
education as well as to assist their families (includ-
ing a growing numbey of teenaged or young single
mothers) — the primary emphasis should shift 1o
appropriate occupational benefits and protec-
tion for these young workers, including from haz-
ardous occupations (which are illegal for youth in
most countries i the region). Complementary
measures in education, however, including
apprenticeships and non-formal ‘young adult edu-
cation’, can help to ensure that workers in this age
group  benefit  from more  professional,
employment-oriented and  ‘option  expanding’
opportunities than are usually avanlable for youth
from low-income and otherwise disadvantuged

families in Latin America and the Caribbean. As
young people move through their teenage years,
the need to find more viable and relevant ways 10
combine education with employment becomes
increasingly important for their future.

BUILDING THE POLITICAL
COMMITMENT AND FORGING A
BROADER ALLIANCE

The prospects for putting these principles
into effective action will depend to a great extent
on a radically new approach to the relationship
berween schools and work. A broader debate
needs to be initiated regarding new forms of
schooling, and this exchange must not be limited
to the traditional specialists in the field of educa-
tion. The business sector and the trade unions,
for example, need to be mobilized to become
part of the vanguard of the civil society demand-
ing a better education system, a movement capa-
ble of breaking the deadening inertia of that sys-
tem — a system which is insufficient, inadequate
and frequenty irrelevant.

17
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To reinforce the movement for serious educa-
tional reform and tnnovation, there also needs to
be a political and cultural assault aimed at devel-
oping a profound social consciousness of child
labour as a real barrier 10 more equitable and sus-
tainable development., Powerful vested interests,
typically in both the private and public sectors,
often need to be overcome in the fight against
child labour and for improved public education.
Human rights groups, women’s movements, parent
and teacher associations, community and con-
sumer organizations, religious groups, unions, the
mass media and other major actors in society can
play critical roles in this effort. Political action and
advocacy needs to be organized not only at the
national and international levels but most impor-
tantly at the state, local and community levels. Par-
ticularly in terms of the focus of the wninative
described in this paper, it is at those more local
levels that critical actions involving the intersec-
tion of children’s worlds of schooling and work
are most likely to be effective.

Schools can be simple, even crowded, but compe-
tent teachers, adequate materials and relevant cur:
ricula are essential.

phota UNICEF/G. Schytte
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SPECIFIC POLICY AND PROGRAMME
MEASURES FOR COMBATTING
CHILD LABOUR

Measures to combat child labour have been
dealt with extensively in ILO and other publica-
tions. ILO is the first to admit that most of these
measures, especially conventional enforcement
and inspection procedures, have met with only
limited success in dealing with the severe prob-
lems of exploitation of children in the workplace,
Although the numbers are notoriously approxi-
mate, knowledgeable observers fear the incidence
of child labour is increasing in many developing
countries, including in Latin America. Accord-
ingly, ILO is in the process of strengthening and
broadening its approach to child labour, and, partly
as a result of substantial funding made available by
the Govemnment of Germany (for the International
Programme on the Elimination of Child Labour -
[PEC), a number of new initiatives are underway,
primarily in Asia and Latin America, which show
considerable promise.

The full range of actions that might be con-
sidered by organizations committed to a broader
and bolder approach to combatting child labour
is suggested by a useful “typology of child
labour projects” included in a recent ILO publi-
cation™ (see Panel 1). In addition to identifying
five different types of intervention, this typology
usefully indicates various levels of targeted
action, from the child and the family to govern-
mental activities. A helpful further step would be
to break down the levels of required governmen-
tal action, from the international (ILO, UNICEF,
Committee on the Rights of the Child, etc.) to the
municipal or district level of public-sector inter-
vention. Again, that local level of action may
well be one key to success in this area of linking
child labour eradication with the provision of
basic educational opportunities.

Some of the organizations concermed with
child labour are aware of the fact that, particularly
during these times of severe economic and fiscal
pressures in many countries, combined with neo-
liberal economic orthodoxies prevailing in the
‘global” political economy, priority setting will be

23 Fyfe, Alec, Child Labour: A Guide to Project Design,
[LO, Geneva, 1993, pp. 12-16. Note also an ecarlier ver-
sion of this typology in Myers, see note |2, supra, Table
10.1.
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essential to achieving even the 'progressive” (i.e,
gradual) implementarion of child labour regula-
tions called for in most UN conventions dealing
with economic and social rights. Two broad
areas of priority have been stressed in recent ILO
slatemenlts,
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. The identification of and the prohibition of

child work in hazardous and unsafe activ-
ities. This concern has increasingly come to
include not just obviously hazardous work in
small industrial and mining sectors, involving
such risks as dangerous machinery and chem-
ical or fire hazards, but also more ‘invisibie’
forms of exploitation such as that suffered by
children working in private households as
domestic servants, in totally unregulated and
sometimes criminalized informal-sector jobs,

and in the sex trade,

Targeting the problem of child labourers at
risk mainly because of the very early age at
which they begin to work. ILO has noted
that a surprisingly large number of children
begin work even before they are 10 years old,

ILO, se¢ note 20 supra, pp. 12-13.

and often In occupations such as brick-
making, quarrying, scavenging, and match-

and fireworks-making which are considered

hazardous even for adults. “Many countries
have the capacity for, and some have demon-
strated the feasibility of, banning child
employment before the completion of com-
pulsory primary education or before the age
of 12 1o 13 years. Such a measure would
almost at a stroke significantly reduce the
incidence of child labour and provide protec-
tion for the youngest and most vulnerable
groups”

Three major means of action are then
identified by ILO:

. The provision of universal compulsory

education. “Education is of special signifi-
cance because it is undoubtedly the single
most important instrument for absorbing chil-
dren away from the labour market.” * Panel
[l identifies a number of important provisos
which ILO has added to this concern for uni-

25 Ibid.. p. 13.
26 Ibid
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For Education Systems to be effective as
instruments to combat child labour,
several conditions must he met

1. The existing disparities between and within sectors and among socio-economic groups must be nar-

rowed through the increased availahility of education facilities and services in relatively deprived sec-
tars and the provision of incentives for increased access by deprived socio-economic groups,

2. The quality of education, which remains quite unsatisfactory in many countries as measured by gual-

itative and quantitative criteria such as school attendance, drop-out rates, access to employment, and
the value attached 1o it by poor pecple, needs 1o be improved so as to increase the altractiveness of
schooling and justify its cost.

3. The real economic cost of schooling to the poor must to the extent possible be reduced. Education is

a social right, and the poor must not be dunied that right because of therr disadvantageous econamic
position and the associated explicit and/or implicit costs of schooling: for the poor, these costs may
consist of such direct expenses as school fees, the cost of uniforms and school materials, and other inci-
dental expenses. These may appear to be small by the standards of the well-to-do, but can be a sig-
nificant burden on families who barely eke out a living. But perhaps far more important is the cost of
sending children to school in terms of foregone eamings, which can be substantial. Some studies show
that the rarnings of child workers can account for as much as 30 per cent or more of household
incomes. In such situations, farilies send their children to school only at their own peril. The long-term
solution lies obviously in promoting income- and employment-generating schemes. Bul could saciety
nol consider alternative schemes, such as school feeding programmes and ather innovative measures,
in order to lighten the burden on poor lamilies and make it attractive for them to send their children

to school rather than to work?

Source: ILOY, “Child Labour: Law and Practice®, Conditions of Work Digest, vol, 10, no. 1, 1991, p. 14,

versal education, which are useful reminders
of the point made earlier that making primary
education compulsory is surely a useful step
but 1t is far from sufficient for ensuring the
intended impact on eradicating child labour.
Panel Il summarizes four major types of
approaches to providing education and train-
ing not only for working children burt also, in
a more preventive fashion, for potential
school drop-outs and at-risk children newly
enrolled in school.

. Effective enforcement for ensuring the

abolition of child labour in hazardous
occupations. [LO recogmizes that enforce-
ment in many countries has been meffective
for many reasons, including an absence of
incentives, very weak inspection capacities,
and corruption. Governments which are seri-
ous about dealing at least with the most
severe problems of hazardous child labour
must find ways to strengthen theuwr enforce-
ment and inspection machinery.

i, Public mobilization and pressure. Govern-
ments are sometimes incapable of making the
fundamental changes in major policies and
programmes which are required. “Sustained
campaigns hy human rights groups and non-
governmental organizations, combined with
full and vigorous exposure of abuses and der-
eliction of duty, are absolutely essential if
governments are (0 give tecth to the law and
fulfill their obligations .." 7

From a UNICEF perspective, i s significant
that the first of these three priorities relates (o
basic education and that the third, “public mobli-
zaton and pressure”, is clearly the type of action
which UNICEF has 1dentified as bewng essential to
meeting many of the goals for children for the
1990s. as well as for the effective implementation
of the Convention on the Rights of the Child. On
the basis of [LO's awn policy priorities in the area
of child labour, therefore, the prospects for effective

27 Ind, p. 14
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collaboration between the TLO and UNICEF
would seem to be excellent.

As part of closer ILQ and UNICEF relations
which are developing in several countries, it may
be useful to consider a2 number of possible policy
and programme innovations which could explicitly
build on the comparative advantages of the two
agencies. For example, ILO’s mandate will con-
tinue to be stronger than UNICEF's in the area of
enforcement of national and intemnational labour
standards relating to chuldren. Could, however,
UNICEF’s higher degree of mvolvement with
community-level organizations concemed with
children befter enable UNICEF to seek 10 engage
these organizations, as well as schools, in ‘non-
formal’ monitoring of labour practices involving
children? Particularly for children in the 12-and-
under age group, school teachers and key commu-
nity leaders are much more likely than labour
inspectors to have both the knowledge and the
incentives to report ‘missing children’ of primary-
school age. Similarly, UNICEF and its interna-
tional allies in the basic education field, hopefully
including UNESCO, the World Bank and the
regional developmem banks, would presumably
have a comparative advantage in finding better
ways to idemify and work with high-risk students
from a school acluevement perspective {especially
in terms of risk of dropping out) and in linking that
effort with the challenge of dealing with tugh risks
for children in the workplace. Furthermore,
UNICEF has a higher profile and more effective
advocacy and social mobilization capability than
other UN agencies when it comes to children
(including the girl child); but this capability has
not yet been directed in any significant way, per-
haps with the exception of our programme in
India, to dealing with the problem of child labour.

Although there are many specific actions
which UNICEF could and should consider in
terms of collaboration with ILO and others at the
intersection of the child labour and the basic edu-
cation challenges, it should be explicilly recog-
nized that the most significant contribution
UNICEF can make on the child labour front is
probably through a higher level of commirment to
the direct challenge of improving basic education,
mcluding formal primary schooling. Tt is to that
main challenge, in the Latin American and Carib-
bean context, to which our attention now tums, if
only briefly for our purposes in this paper.

STRENGTHENING BASIC EDUCATION
TO COMBAT CHILD LABOUR AND
INCREASE THE FUTURE EMPLOYMENT
PROSPECTS OF CHILDREN AND YOUTH

A recent paper by one of the authors of this
essay describes a series of measures which need
to be taken to strengthen the quality and rele-
vance of basic education, especially primary
schooling, in the region®®. Here it should be suf-
ficient simpiy to outline the strategy:

1. Making schools function more effectively by:
(a) improving teacher training and teaching
methods, especially in terms of: more
student-centred approaches; reading com-
prehension basad on the actual life experi-
ences of children; more flexible promo-
tion procedures; multi-grade systems in
areas of low student density; bilingual
education, where needed;

(b) improved availability and quality of
teaching materials, especially textbooks
and more interactive materials;

(¢) increasing the number of hours and days
of effective functioning of scheools {notori-
ously low in Latin America);

2. Increasing the capacity of the yvoung child 1o
leamn by:

(a) expansion of family and community-
based programmes for early childhood
development and day care, especially for
children and families from rural and mar-
ginal urban areas;

(b} improved parental education and guid-
ance, linked to these programmes for
child care and development;

3. Promoting more flexibility in the schoo) sys-
tems, especially in terms of the curriculum and
school schedules, with the explicit purpose of
increasing access for and retention of students
poorly served by traditional schools;

4. Promoting and supporting local initiatives
and decentralized mechanisms for the planning,
management and monitoring of educational pro-
grammes, within well-defined and manageable

28 Colbert de Arboleda, see nole | supra.




24

areas of influence of the schools, with the aim of
achieving more relevant curricula and more par-
ticipatory forms of school governance (involving
parents, teachers, students and administrators);

5. Sumulating the ‘demand’ for education by
mobilizing key institutions and actors in the civil
society, including NGOs. churches. the private
sector, untions and community leaders.

These kinds of reform measures need to be
encouraged as part of UNICEF's ongoing work in
basic education in Latin America. The proposed
link to the issue of child labour and problems of
working children offers a new perspective, how-
ever, on the challenge of educational reform. It
recognizes that most working children in Latin
America and the Caribbean also auend school, if
only on a sporadic basis, Il focuses attention on
the problems not just of children who have, by
and large, ‘survived’ primary school but ulso on
those (still the majority) who are the (requent
repeaters and drop-outs. It explicitly recognizes
that education systems “must reach out to chil-
dren who cannot be expected to attend school on
a traditional basis™*, On the other hand, the pro-
posed approach rejects the position that the
formal education system cannot be reformed to
accommodate the needs of at-risk or working
children and that the needs of these children must
be met, at best, by ‘non-formul” altematives. In
the Latin American setting, non-formal education,
especially at the primary level, has too often
become simply a convenient cover for the failure
lo provide appropriate “formal’ schooling for all
children.

29 UNICEF, "Working Children in Latin America: A Brief
Statistical Report”, UNICEF. Mexico City (unpublished
paper, February 1993), p 19




3 - SITUATION ANALYSIS,

RESEARCH AND EVALUATION

Virtwally all authors concerned with child
labour and working children draw attention to
the scarcity and unreliability of data concerning
these issues™. The paucity of information often
begins with such basic questions as the numeri-
cal magnitude of the problem and the critical
issue of the age and gender distribution of work-
ing children. As an example of the sheer problem
of numbers in the Latin American region, there
are two recent contrasling estimafes: one sug-
gests that there are roughly four million working
children between 10 and !4 years of age in |2
Latin American countries (with Brazil and Mex-
ico accounting for 75 per cent of this total); but
another first estimates a total of 450,000 in this
same age group, just for the relatively small
countries of Central America, but then adds that
the actual figure is probably twice that®',

A recent note from UNICEF-Mexico* cites a
number of reasons for the lack of systematic in-
formation about working children in the region:

e employment surveys are generally concerned
with the formal sector, neglecting the vast
informal sectors where increasing numbers of
children and youth find part-time and full-
time work;

e surveys rarely attempt to identify working
children under age 12, and generally fail to
disaggregate the over-12 working children;

* most surveys are concerned only with urban
populations.

To these concerns could be added a number
of others mcluding the difficulty of obtaining
information regarding activities which are
clearly illegal or hazardous, and the general fail-
ure to include a concern for excessive home-
based work (including by young girls working as

30 Myers, see note 12, supra, pp. 5-10 and passim.

31 UNICEF, see note 29 supra, pp. 7-10, PREALC/OIT,
PARLACEN, UNICEF, Centroameérica Loy Menores de
Edad y ¢l Trabajo, Guatemala, September 1993, p. 3

32 UNICEF, see note 29 supra, pp. 15-16.

domestics) which may produce little or no
income but may be a critical factor in terms of a
child’s ability to attend school on a regular and
successful basis.

What is less widely recognized is the fact that
censuses, household surveys and many other
research procedures are expensive undertakings.
One of the results, moreover, of the fiscal crises
facing many Latin American and Caribbean gov-
ernments is the decreasing availability of funds
and other support for even standard surveys, let
alone special studies. Increased financial pres-
sures may also limit the extent to which UNICEF
and other international organizations may be
able to allocate funds during the coming years
for research and studies. Consequently, the need
to give careful consideration to priorities for sit-
uation analysis and other research is especially
important. Criteria for choice should be firmly
based on the likelihood that the results of the
inquiry can be expected to help directly in
addressing the main policy and programmatic
issues with which this initiative is concerned. Tt
is also important not to neglect opportunities to
learn as much as possible from prior research,
including through analytical literature reviews as
well as re-analyses of the primary data from
earlier surveys, which may include more relevant
information on working and/or school children
than was initially elaborated.

Consultations held over the past few months
suggest the following initial guidelines for devel-
oping a research strategy and for identifying spe-
cific research topics and priorities in this area,
particularly in terms of those meriting UNICEF
support in the region:

L. Consideration should be given to a broad two-
fold distinction between: (a) the analysis of
situations — linked, as noted above, 10 spe-
cific prospects for policy or programme
development; and (b) evaluation of interven-
tions, focusing quite pragmatically on ques-
tions relating to what is working, what is not.
and why, as well as on problem-solving in the
implementation of programmes.

25
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2. A strategy needs to be built into research
plans from the beginning for the utilization of
the results both for policy formulation and for
social mobilization and advocacy — with an
explicit recognition that addressing some of
the key problems is constrained more by a
failure of the political will to deal with them
effectively than by poor understanding of the
problems.

3. Research should be avoided which is either
likely to confirm what is already obvious to
most experienced observers, or which is
likely to detract attention from the political
and indeed ethical importance of the ‘first
principles’ outlined above, especially regard-
ing: (a) the commitment to the eradication of
child labour for children of 12 and under (and
progressively to the next age group, as pro-
vided in mimimum age legislation); and (b)
the strengthening of the formal primary
school system in the region.

4. Further specification of research priorities
should go hand-in-hand with decision making
at the country level regarding policy and pro-
gramme development opportunities foreseen
during the coming years in the areas of basic
education, children’s rights, and ‘children in
especially difficult circumstances’, especially
working children. This programme orientation
requires the development and utilization of
rapid appraisal procedures whenever possible.

5. To the extent, as expected, that some common
research and evaluation questions will emerge
from the further country-level deliberations in
the Latin American and Caribbean region, a
concerted effort should be encouraged to
facilitate comparative cross-country analysis,
wherever possible, Among other results, it
can be expected that a broader comparative
approach will help to enhance the likely polit-
ical impact of the results both at the interna-
tional and the national levels.
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This essay is written very much in the spirit
of a "discussion paper’, which the authors hope
will serve at least two purposes. The first is to
draw more attention in UNICEF and elsewhere
to the importance of the child labour issue and its
close link to the subject of basic education — a
relationship which is seen as especially signifi-
cant in the context of the Convention on the
Rights of the Child and the basic education goals
for children for the 1990s in the Latin American
and Caribbean region, and beyond. The second is
to elicit comments and suggestions both regard-
ing particularly promising points of policy and
programme intervention and, closely related,
regarding priorities for situation analysis,
research and evaluation. The UNICEF Regional

4 - POSSIBLE NEXT STEPS
AND COMMENTS WELCOME

Office for Latin America and the Caribbean, in
Bogotd, and the International Child Develop-
ment Centre, in Florence, anticipate supporting
promising initiatives of this sort, in close cooper-
ation with UNICEF country offices in the region.

Among other fora, it is anticipated that there
will be an opportunity for discussion of this
paper and related issues al a meeting later in
1994 involving [LO, UNICEF, and other inter-
ested organizations with the goal of developing
an international action plan for an increased
commitment to combatting child labour and pro-
moting related improvements in basic education,

One of the obstacles which will clearly need
1o be overcome, in addressing the closely related
problems of dealing with child labour and pro-
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viding basic education for all children, 15 the
tendency for these two issues to be separated in
public-sector planning and in the way concerned
organizations, including schools, approach them
in terms of programme implementation and day-
to-day action. Within UNICEF, as well, it will be
importani to encourage much more interaction
between staff concermed with the problems of
working and street children, on the one hand, and
those involved in basic education programmes,
on the other.

In closing, it is worth stressing in this context
a point frequently made by UNICEF but which
so often goes unheeded, even in our own ranks.
Economic resources to address problems such as
basic education and child labour are clearly
important and are especially a limiting factor in
the lower-income countries. But the critical
missing link which is needed to mobilize eco-
nomic as well as human and other required
resources is often a matter of weak political com-
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mitment, linked to questionable choices resulting
from the gross inequities built into both “politi-
cal’ and ‘market-driven’ decision-making proc-
esses in societies. How much can be done, and
how fast, 1o change these inequities is an open
question. But no programme of the type advo-
cated in this paper should begin without a clear
recognition of the fundamentally political and
ethical issues involved. Fortunately, the Conven-
tion on the Rights of the Child provides UNICEF
and its major partners with a much strengthened
mandate to address issues such as child labour
and basic education head-on, A new set of excit-
ing opportunities has clearly arisen. The time to
act is at hand. If action and careful reflection on
the political and strategic elements of the chal-
lenge can be skilfully combined, the chances of
success, in the prevailing circumstances of Latin
America and the Caribbean, are surely on the
side of the region’s children and their true alljes
in government and in the broader civil society.


















