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Executive Summary

Bolivia is one of the poorest countries in Latin America, with over half the population living in poverty.  However, the vast income disparity that characterizes the region also plays a role in Bolivia, where indigenous people are far poorer than the dominant class.  Other social indicators, such as health and housing, also indicate huge disparities.  But that with the most potential to change the inequalities between indigenous peoples and their non-indigenous counterparts is education.  Not only do indigenous people in Bolivia have lower earnings, they also exhibit huge disparities in educational attainment.  In 1994, the government of President Sanchez de Lozada passed the Education Reform Law that institutionalized bilingual multicultural education in the schools of Bolivia.  Bilingual education has been hailed as a method of improving educational quality and increasing access to education by ethnic minorities.  This reform had the potential to transform Bolivian society by neutralizing some of the disparity in income between the dominant and indigenous classes and unifying the country as a pluricultural state.  However, this was not entirely the case, judging by the situation of indigenous peoples in Bolivia a decade later.

Ensuring access to quality education in a child’s native tongue is never as simple as implementing a law.  Accompanied with it, there must be societal and institutional changes that take place.  Moreover, policies and rights themselves are constantly in debate.  For example, while bilingual education is shown to increase student academic achievement, there are complaints about the quality and funding of such programs.  Different models of development are in competition with each other, with a need to be reconciled.  Culture is still sometimes considered a hindrance to development and is not always perceived as a valid right, despite its mention in various international documents.  Finally, it is still debated as to what place group rights have in human rights, if such a law is to be seen in this light.  The education reform that took place in Bolivia in 1994 may have attempted to address some social and economic inequalities, but these debates nevertheless carry on within the development and human rights arenas.  One thing is clear, however: without the full participation of indigenous peoples as claims-holders in the reform the policy could not see success in terms of human rights fulfillment, necessary for achievement of development objectives.

Introduction
Bolivia today embodies a variety of ethnic groups: European Bolivians, mestizo Bolivians (mixed), and indigenous Bolivians.  However, in the past education policies either did not address this diversity or tried to assimilate the entire population to the culture of the dominant class.  Although the majority of the population has been indigenous (representing various ethnic groups), the education reform of the 1950s sought to homogenize culture to one “national” identity through education, which meant largely ignoring diversity and, especially, the multitude of languages that existed within the country.  This is generally still the case in many American countries, where indigenous people(s) are vastly underrepresented in political and policy debates and ignored regarding their human rights.  In 1994, however, the newest educational reform in Bolivia promoted a new intercultural education, which emphasized bilingualism.  This change followed Peru’s transformative attempt in the 1970s and Ecuador’s in the 1980s.
  The Bolivian education reform aimed to improve the quality and efficiency of education and make it more relevant to community needs, broaden its coverage, and promote permanence of educators in the system.  Likewise, it sought to guarantee equality between the rights of men and women via incorporation of bilingual intercultural education, restructuring of the education system, the teacher training system and education administration, as well as prioritizing primary education.

In this case study, I will describe and analyze the decision to promote bilingual education by the Bolivian government from a human rights perspective.  In the first section, the description of the case, I will put the issue into perspective by detailing the development challenges in Bolivia (and Latin America at large), especially with regards to indigenous peoples.  Then, I will describe in further detail the case itself, with historical information about Bolivia and Bolivian society.  The second section will consist of a review of debates on bilingual education, group rights, culture, and perspectives on development, some of the main issues surrounding bilingual education in Bolivia.  I will then analyze the case from a human rights perspective, followed by lessons to be learned and recommendations regarding the education policy being studied and the one that is sought by the new president, Evo Morales.

Context of the case: Poverty in Bolivia

Latin America is the region with the highest gap between rich and poor
 and probably the highest level of social inequality as well.
  To put numbers to this statement, The World Bank found that the richest one-tenth of the Latin America and Caribbean population earned 48 percent of total income, whereas the poorest tenth earned 1.6 percent.
  It is widely known that elitist policies, remnants from the colonial era, have left the region’s less favored in varying degrees of poverty and without access to social resources or political capital.  At an especial disadvantage are the indigenous people of Latin America, making up about ten percent of the region’s population,
 who have been discriminated against in terms of land rights, jobs, education, access to health, and almost all other aspects of life ever since their conquest hundreds of years ago.
  In fact, a World Bank report, Inequality in Latin America and the Caribbean: Breaking with History?, identifies race and ethnicity as major historical determinants of opportunity and well-being in the region.
 Bolivia, the country in Latin America with the highest proportion of indigenous people,
 represents an interesting case to look at in terms of poverty and human rights.

In a 1994 World Bank report edited by George Psacharopoulos and Harry Anthony Patrinos, Indigenous People and Poverty in Latin America: An Empirical Analysis, the editors note that while over half of the population of Bolivia lived in poverty, over two-thirds of the bilingual indigenous population and over three-quarters of the monolingual indigenous population were poor.
  (See Table 5.1, Annex 1)  In other words, the probability of being poor for an indigenous person in Bolivia was 16 percent higher than for a non-indigenous person.
  At that time, Bolivia was one of the poorest countries in Latin America, judged by its level of per capita income.
  It continues to be today.  With an indigenous population making up over 60 percent of the total population,
 this means that a tiny elite has dominated the country’s economic wealth.  

Other related indicators demonstrate that not only has the dominant class seized opportunities for wealth in the country, the chances for social advancement are also lower for indigenous people.  They are disadvantaged in the realm of education, with average number of years of schooling over three years less than non-indigenous people.
 For indigenous females, the difference is even higher, meaning that they are at the highest disadvantage for schooling and other social services as well.
 (See Figure 5.1, Annex 2)  Furthermore, the levels of school attainment for indigenous males and females age 15 and over are dismal.  Over 50 percent of indigenous males did not complete primary school according to the 1994 study, while only 23 percent of non-indigenous males did not finish.  Indigenous females were worse off, with 69 percent not completing primary school, compared with 32 percent of their non-indigenous counterparts not finishing.
 (See Table 5.11, Annex 3)  In 2005, Gillette and Patrinos noted that while education levels increased overall, levels for indigenous peoples were still lagging, with an average of only 6 years of school compared to 10 for their non-indigenous counterparts.
  Despite the increase in number of years of school, the average increase in earnings for each additional year of schooling is also lower for indigenous peoples, at 6 percent compared to 9 percent,
 indicating problems with quality of education or discrimination on various fronts.

Healthcare is also a main setback for many indigenous people in Bolivia, who suffer from more illnesses, are less likely to seek medical attention, and can have lower vaccination rates for major sicknesses.
  Outreach for preventive care and care during pregnancy for indigenous women is also very low, which clearly has negative implications for the health of children.
  (See Figure 5.2, Annex 4)  Moreover, indigenous people are often geographically isolated, making access to healthcare more difficult.

These numbers and factors are very important to consider when looking at the overall situation of indigenous people in Bolivia, but it is also essential to note relationships between these issues.  For example, the same report done by the World Bank showed that poverty levels and education levels were highly correlated.  While indigenous individuals earned less than their non-indigenous peers, the amount of the disparity due to productivity (which is reliant upon education) was 72 percent.  (See Table 5.33, Annex 1)  This means that if education levels were the same, then the inequality in earnings (which invariably affects levels of economic poverty) would narrow a great deal, although 28 percent would still exist as a result of “unexplained” factors.
   Such factors take various forms, such as quality of education and discrimination.  The World Bank actually recommended in the same report that bilingual education is a good solution to improve the quality of and access to education, as it has been proven to increase comprehension and reduce failure and dropout rates.
  Regarding health, education (and literacy) also plays a huge role in reducing fertility levels among indigenous women in Bolivia, leaving null the hypothesis that fertility levels are a result of cultural behavior.
  Similarly, poverty makes it more difficult for a person to pay for healthcare, thereby reducing her access to treatment.


Even today, indigenous people in Latin America appear to be in the same situation as during the last decade.  In a similar report done by the World Bank ten years later, Indigenous Peoples, Poverty and Human Development in Latin America: 1994-2004, the conclusions reached were as follows:

· Few gains were made in income poverty reduction among indigenous peoples during the indigenous peoples’ decade (1994-2004).

· Indigenous people recover more slowly from economic crisis.
· The indigenous poverty gap is deeper, and shrank more slowly over the 1990s. 

· Being indigenous increases an individual’s probability of being poor and this relationship was about the same at the beginning and at the close of the decade. 

· Indigenous people continue to have fewer years of education, but the gap is narrowing, and education outcomes are substantially worse for indigenous peoples, which is indicative of problems in education quality. 

· Indigenous people, especially women and children, continue to have less access to basic health services.

Despite new policies, indigenous peoples in Latin America are still at a great disadvantage.  In Bolivia, more than half of the total population is poor, but indigenous people suffer more, with almost three-quarters of the population living in poverty.
  Clearly, despite reforms and an increase in the visibility of indigenous people, not much has changed.  One of the recommendations made by the authors, interestingly, was to provide more and better education through bilingual education programs.
  In fact, numerous agencies, including UNICEF, The World Bank, and UNDP have praised bilingual education programs for improving educational quality, especially for indigenous peoples.  In this way, one can see the interrelationship between policies that deal with culture and identity, such as language policy in education, and the way in which they can be used towards traditional development goals. 

Relations with indigenous peoples

The subordination of indigenous peoples through various policies has always characterized Latin American history, especially modern Latin American history.  In fact, according to the same 1994 World Bank study cited earlier, the current inequality between indigenous and non-indigenous people follows the same pattern of European colonization that happened hundreds of years earlier.
  When Latin America was a colonial region, the Spanish controlled all of the land and labor, while the indigenous population was forced to work as landless laborers.  Today, social class and ethnicity are still related, but relationships are more complex.  For example, indigenous people can be peasants, but not all peasants are indigenous, and, furthermore, not all indigenous people are peasants.  Not all of these people have the same identity or priorities in life.  Beyond this, there are also cultural and economic differences between different indigenous groups, for example between those in the highlands and lowlands of Bolivia.
  Likewise, many Aymara, for example, live in urban areas of Bolivia.
  

Through the years since independence, Bolivia has undergone several major political and social reforms.  Since the substance of social politics and policies in Bolivia is that of relations between indigenous peoples and the dominant classes, it is important to examine how the country has passed through these changes over, in this case, the past couple of decades.  Especially now that Bolivia claims Evo Morales as its first indigenous head of state, looking at the effects of and changes in Bolivian policies (especially language and education policies) towards indigenous peoples is particularly timely.

Education and language policy in the country have not always been aligned.  As Taylor argues, “[b]ilingualism has numerous implications for a wide range of policies, and the successful implementation of bilingual and intercultural education depends in part upon the degree to which language in education policy correlates with other policies.”
  Traditionally, relations between classes and ethnic groups within many Latin American states, including Bolivia, relied on the idea of mestizaje,
 or the blend of all cultures into one Spanish-speaking national identity similar to that of the mestizos.
  Assimilation of the subordinate classes through education has long been a policy in Bolivia since the government began formal schooling after independence in 1825.
 Despite conflicts between the government and the ruling classes regarding who should be educated,
 President Ismael Montes passed the Law of December 11th, 1905.  This law “centralized education in Bolivia, promoted teacher training, developed a curriculum for primary and secondary schools, initiated commercial and technical education, promoted girls’ education, and sought to strengthen education available to the indigenous population…The schools implemented a linguistic and cultural policy of castellanización which sought to ‘civilize’ the indigenous population.”
  While they were no longer ostensibly exploiting or simply ignoring them, the government attempted to transform the country into a culturally homogeneous one by assimilating indigenous population.  This is in line with Hornberger’s observation that “Andean states have long modeled themselves after the myth of the linguistically and culturally homogeneous nation-state.”
 

The education system in Bolivia has historically been a means by which to assimilate indigenous people(s) into the national Spanish-speaking culture.
  Likewise, ignorance of the indigenous cultures and languages in Bolivia has translated into a policy of Spanish as the only official language.
  Not until year 2000 did President Banzer of Bolivia sign a law making thirty-five Bolivian languages official.
  Some countries recognize certain languages as national languages, such as Peru in the case of Quechua and Aymara, but making a language official can mean something entirely different.  It is debated whether national and official languages truly differ in legal terms, but one thing is certain: the actual official usage of the languages indicates which is more dominant, and in this case Spanish has remained so.

Again, in 1955, Bolivia underwent an education reform, which finally accepted the reality of the existence of other languages and the need for their use in educational instruction.  However, this was to be for the sole purpose of teaching Spanish, once again, to assimilate the indigenous to the dominant national Spanish-speaking culture.
  Indigenous languages were mainly used for efficiency, and the recognition of many cultures was only in order to emphasize that they needed to be overcome to achieve national unity.
  

However, the policy did not address indigenous peoples specifically; instead it differentiated between rural and urban in order to respond to what was seen as the needs of each group of people.  In urban education, emphasis was on “individual development, independent learning, and personal as well as social responsibility,” while the focus of rural education was on more basic things, such as “hygiene, literacy, vocational goals, more efficient agricultural practices, civic consciousness and national folklore.”
  The goals of each education system demonstrate the way in which the state perceived people living in rural areas, mostly indigenous.  These people still needed to be civilized, and the focus on the aforementioned basic lifestyle choices coupled with the goal to promote the Spanish language in schools represented a monocultural approach.
  Trying to alter the indigenous and peasant way of life to fit that of the dominant class was a better way to achieve national solidarity through minimizing class differences.
  Hornberger explains, “[o]ne of the vehicles of that penetration into indigenous ways of life in the Andes, as in other parts of the world, has been education.”

Over this period of time, indigenous participation in the state has mainly been limited to what Albro calls “elite indigenismo.”
  This characterizes a system in which only indigenous elites are consulted regarding decisions that affect entire communities, thereby disregarding the opinions and needs of the indigenous population at large.  Furthermore, as Canessa points out, in the latter half of the twentieth century Bolivia’s indigenous movements were not very strong, and movements in general were based on class rather than ethnicity.
  In fact, Evo Morales’ rise to power came through his affiliation as a union member rather than participation in indigenous movements, despite the fact that his initial fame was a result of his indigenous roots.
  In contrast, for example, Ecuador has had a strong grassroots indigenous movement since at least the 1980s, which is part of the reason for the support and acceptance of bilingual education there.
  Indigenous people in Bolivia were instead considered rural workers and peasants, and labor movements did not truly address the indigenous element of their struggle, being too focused on class.
  However, ethnic protest finally manifested in the Tiwanaku Declaration of 1973 and the emergence of katarista Aymara nationalism, leading to some political activity which saw no success.
  Finally, in 1991 the March for Territory and Dignity proved effective in arousing consciousness of the elites.  Canessa describes this type of social movement as new in Bolivia:
“The 1991 March offers a good example of a ‘new’ social movement: it was a single-issue protest not based on an historical class alliance and had a very specific aim which was the recognition of indigenous people’s territorial rights in the context of the incursion of loggers and other colonists.  The issues of cultural rights and values was strongly presented, as is the case for many new social movements, and issues of identity were pushed to the fore.”

In an era of government accountability and transnational movements, the Bolivian government could not ignore their demands and immediately began to implement legislation to protect indigenous lands.  Furthermore, the march made it clear that the Bolivian indigenous majority was not interested in assimilation and held strong to its ethnic identity and culture.
  This march probably also led to the choice of Victor Hugo Cárdenas, an indigenous man, as the running mate of the next President and to the 1993 Law of Constitutional Reform, which recognized specifically indigenous rights
 and paved the way for the 1994 education reform.

The case: The Education Reform Law of July 7, 1994


The Education Reform Law emphasizing bilingual intercultural education was passed in 1994.  Earlier, a pilot project, Proyecto de Educacion Intercultural Bilingüe (PEIB),
 which was somewhat dependent upon a Puno, Peru model of bilingual education that was already underway, took place from 1988-1994.  Whereas in earlier bilingual education programs, the government relied on outside organizations to carry out educational tasks in areas where the government was unable or unwilling to reach, Bolivian linguists and anthropologists were trained in the PEIB program.  They also produced textbooks in Quechua, Aymara, and Guaraní, the three main indigenous languages of Bolivia.  Focusing on monolingual speakers, the program relied on usage of the mother tongue for the first few years of education and did not emphasize the acquisition of Spanish as a language skill.
  Here, the shift in strategy and ideology of the government is apparent, as monoculturalism and assimilation was rejected in favor of education without a necessary emphasis on the dominant language of the state.


It is worth noting that the laws previously mentioned were passed without significant grassroots participation,
 even if they arose from grassroots demands.  Although the policies kept indigenous people in mind, and when the 1994 law passed, an Aymara vice president, Victor Hugo Cárdenas, was in office, there was no consultation with local communities regarding their preferences.  In line with historical exclusion and “elite indigenismo,” the government left indigenous people out of the decision-making during the entire process.  The next move was to institutionalize intercultural bilingual education in 1992 and then to pass the 1994 education reform law (Ley 1565), which integrated bilingual education into its foundation.


Taylor describes the goals of the 1994 reform as such:

“to improve the quality and efficiency of education and to make it more relevant to community needs, to broaden its coverage, to promote the permanence of educators in the system, and to guarantee equality between the rights of men and women.  Towards this end, it incorporates bilingual intercultural education; it restructures the education system, the teacher training system and the system of educational administration; and it prioritizes primary education.”
  

For the first time, this law recognizes heterogeneity not as something to be overcome to construct national identity but as an asset to build upon.  In the Popular Participation Law of the same year, however, language and interculturality are not explicitly addressed, while indigenous community recognition and participation in policy-making are mentioned.
  This is important to consider later when analyzing the case from the human rights perspective to evaluate the policy in conjunction with other national processes happening simultaneously.


Some of the fundamental bases of Bolivian education under the new act describe education as a right of the community, universal, democratic, national (in that it seeks solidarity), intercultural and bilingual, revolutionary, necessary for development of the country, and the foundation for national integration.
  This language is a sharp break from earlier language on education policy, especially in that it describes education itself as bilingual and intercultural (rather than simply recognizing the country itself as such).  Another key element of this new policy was its treatment of bilingualism and interculturality as a two-way process, whereby learning another culture and language was not just a requirement of the indigenous people but a requirement of the Spanish-speaking population as well.
  Furthermore, the focus of the law regarding culture, language and heterogeneity is not solely descriptive of ethnicity but of other groups as well, such as rural, urban, male, female, young, old, poor, and rich people.


Reforming the education structure as well as pedagogy were also aims of the new law.  Hornberger and Cassels Johnson describe the Andean regional graduate program in bilingual intercultural education as a place where educators of various backgrounds come together to explore new methods of teaching, express their own ideas of culture and identity, and sometimes learn a new language.
  They show how even though language describes the way a policy should be, policies actually take shape where they are implemented.  As interpreters of the policy, teachers have enormous influence in this implementation, and in this way, educators are a major factor in the actual objectives and success of the new education policy.
 Opening and closing the spaces of implementation is the prerogative of the teachers, and these actions help to develop the intercultural identity which the policy seeks to promote.  Nevertheless, authors such as Luis Enrique López note, “limited knowledge…on the sociolinguistic functioning of indigenous communities in general hinders adequate and culturally sensitive language education programs for indigenous children and adolescents.”
  It is imperative to consider this in the context of lack of participation on behalf of the indigenous community in the implementation of this and most laws regarding indigenous peoples in Bolivia.


With regards to the success of the policy in achieving its objectives, reviews have been mixed.  Taylor notes that bilingual education in the reform was significant but that integrating the concept of interculturality into practice as well as improving teacher training and resources are necessary elements.  Howard notes the lack of broad coverage of the policy, arguing that it truly only reached the indigenous populations.  This would affect the success of interculturality as a main component of education.  She furthermore argues that it was a policy which was unpopular with parents and teachers alike- parents because they wanted their children to have success beyond their Quechua-speaking communities (or other indigenous communities) and teachers because they sometimes had limited knowledge of the language or culture in which they were supposed to be teaching.  Hornberger is more hopeful, however, and believes that with “truly local adaptations of the principles of bilingual intercultural education”
 the policy can be a successful one in terms of constructing intercultural identity.  Although the country is undergoing yet another identity transformation, coupled with another education reform, with new president Evo Morales, the significance of the 1994 law in terms of human rights and poverty in Bolivia is undeniable. 
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