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Preface

The primary goal of the ILO is to contribute, wittember States, to achieve full and
productive employment and decent work for all, inithg women and young people, a goal
embedded in the ILO Declaration 2008 ®Bacial Justice for a Fair Globalizatighand
which has now been widely adopted by the intermaticommunity.

In order to support member States and the socréhgra to reach the goal, the ILO
pursues a Decent Work Agenda which comprises faterrelated areas: Respect for
fundamental worker’s rights and international labstandards, employment promotion,
social protection and social dialogue. Explanatiohthis integrated approach and related
challenges are contained in a number of key doctsnanthose explaining and elaborating
the concept of decent wofkn the Employment Policy Convention, 1964 (No. Y12thd in
the Global Employment Agenda.

The Global Employment Agenda was developed by th® through tripartite
consensus of its Governing Body's Employment andigbd?olicy Committee. Since its
adoption in 2003 it has been further articulated amade more operational and today it
constitutes the basic framework through which th® pursues the objective of placing
employment at the centre of economic and sociatipst

The Employment Sector is fully engaged in the impatation of the Global
Employment Agenda, and is doing so through a lasg@e of technical support and
capacity building activities, advisory services gulicy research. As part of its research
and publications programme, the Employment Sectomptes knowledge-generation
around key policy issues and topics conforming lie tore elements of the Global
Employment Agenda and the Decent Work Agenda. Téwtad8s publications consist of
books, monographs, working papers, employment tepmd policy briefé.

The Employment Working Papeseries is designed to disseminate the main firsding
of research initiatives undertaken by the varioepadtments and programmes of the
Sector. The working papers are intended to enceueaxghange of ideas and to stimulate
debate. The views expressed are the responsibflitge author(s) and do not necessarily
represent those of the ILO.

José Manuel Salazar-Xirinachs
Executive Director
Employment Sector

! See http://www.ilo.org/public/english/bureau/dgmithload/dg_announce_en.pdf

2 See the successive Reports of the Director-Gemethk International Labour Conferen@ecent
work (1999);Reducing the decent work deficit: A global challe@001); Working out of poverty
(2003).

®See hitp://www.ilo.org/gea. And in particular: Ilementing the Global Employment Agenda:
Employment strategies in support of decent worksidh” document, ILO, 2006.

* See http://www.ilo.org/employment.






Foreword

According to an ILO survey, some 70 countries aréhe process of developing or
implementing some kind of a qualifications framekoA framework is intended to
improve understanding of qualifications (degreertificates, or recognition of
experiential-based learning) in terms of the infation they convey to an employer about
prospective workers’ competencies. Frameworks dse intended to explain how
gualifications relate to each other and thus candmbined to build pathways within and
across occupations and education and training rsechdany countries are trying to
improve the relevance, quality and flexibility ¢feir education and training systems, and
many of them are looking to qualification framewsr&s a tool for bringing about this
reform. Development of national qualification frammrks (NQFs) are also motivated by
the emergence of regional frameworks, such as mgeuor in the Caribbean, which aim
to help employers and institutions of higher ediocatrecognize the equivalency of
gualifications earned in different countries. Witlese goals in mind, the development of
NQFs has been widely supported by multilateral @tederal agencies.

However, very little has been documented about dffectiveness of NQFs in
bringing about change in skills development systammsabout their actual use by
employers, workers, and training providers. In 200@ ILO’s Skills and Employability
Department launched its Qualifications Frameworlsdaech Project to study the impact
and implementation of NQFs in developing counttiekelp fill this knowledge gap and to
be able to provide more evidence-based advice tobae States.

The research programme, comprising some 17 cogasyg studies and a review of
academic literature on the NQFs, provides an iatésnal comparison of the design and
purpose of NQFs in developing countries and an Boapianalysis of their use and impact
based on the experience of those involved in tdesign and use. The study aims to
understand to what extent establishing an NQF és libst strategy for achieving a
country’s desired policy objectives, what approache qualifications frameworks and
their implementation are most appropriate in whaohtexts and for which purposes, what
level of resources (human and other) and what domepltary policies might be required
to achieve the policy objectives associated witenthand what might be a realistic
assessment of the likely outcomes.

This working paper comprises five case studies cotedl as part of the research.
Chapter 1 on the National Vocational QualificatiansEngland, Northern Ireland, and
Wales, was written by Professor Michael Young (EtasrProfessor at the Institute of
Education, University of London). Chapter 2 on th®F in Scotland was written by
David Raffe (Professor of Sociology of Educatiomjvérsity of Edinburgh). Chapter 3 on
the NQF in New Zealand was written by Dr. Rob $itlae (head of School of Education
Policy and Implementation at the University of Vifedton). Chapter 4 on the NQF in
Australia was written by Dr. Leesa Wheelahan (Sehecturer in Adult and Vocational
Education at Griffiths University). Chapter 5 wagitten by Stephanie Allais (now
postdoctoral fellow at the University of Edinburgl®) companion working paper (No. 44)
(Allais et al. 2009)Researching NQFs: Some conceptual issadsresses some of the
fundamental conceptual issues involved in researciNQFs in order to broaden the
debate about their role in skills systems. A fulblysis of the new case studies and the
policy lessons derived from them is forthcomin@01.0.



As a Research Associate in the Skills and EmpldyabiDepartment,
Dr. Stephanie Allais has led the development of réeearch and overseen the country
studies. Professor Michael Young has served arseesearch advisor, and Professor
David Raffe gave advice and support to the projébe research programme has been
carried out in cooperation with the European TragnFoundation. | would also like to

thank Jo-Ann Bakker for preparing the manuscripipiablication.

Christine Evans-Klock
Director
Skills and Employability Department
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Abbreviations

General

APEL accreditation of experiential learning

CEDEFOP European Centre for the Development of Vocational Training
EQF European Qualifications Framework

ET Education and training

ETF European Training Foundation

NQFs national qualifications frameworks

NVQs National Vocational Qualifications

RPL recognition of prior learning

VET vocational education and training

Ch. 1 — United Kingdom

AAT Association of Accounting Technicians

APEL accreditation of experiential learning

CATERBASE Hospitality and Catering Employers Training Organization

CGLI City and Guilds of London Institute

DfID Department for International Development

EQF European Qualifications Framework

HRD human resources development

NCVQ the National Council for Vocational Qualifications

NHS National Health Service

QCF English Qualification and Credit Framework

RVQ The Review of Vocational Qualifications

SKOPE Skills, Knowledge and Organizational Performance Project (University
of Cardiff)

YT Youth Training

YTS Youth Training Scheme

Ch. 2 — Scotland

ACDP Advanced Courses Development Programme
CNAA Council for National Academic Awards

COSHEP Committee of Scottish Higher Education Principals
ECVET European Credit system for Vocational Education and Training
EQF European Qualifications Framework

HEIls higher education institutions

HNC Higher National Certificate

HND Higher National Diploma

ITC Information and Communication Technology

NC National Certificate

QAA Quality Assurance Agency for Higher Education
SACCA Scottish Advisory Committee on Credit and Access
SCQF Scottish Credit and Qualifications Framework
SCOTCAT Scottish Credit Accumulation and Transfer Scheme
SDS Skills Development Scotland

SQA Scottish Qualifications Authority

SQVs Scottish Vocational Qualifications
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Ch. 3 — New Zealand

GIF Growth and Innovation Framework

ITF Industry Training Federation

ITOs Industry Training Organisations

NCEA National Certificate of Educational Achievement
NZQA New Zealand Qualifications Authority

QCA Qualifications and Curriculum Authority

PCET Post Compulsory Education and Training

TEC Tertiary Education Commission

TEAC Tertiary Education Advisory Commission

Ch. 4 — Australia

ABS Australian Bureau of Statistics

ACE Adult and Community Education

ACTU Australian Council for Trade Unions

ANTA Australian National Training Authority

AQF Australian Qualifications Framework

AQFAB Australian Qualifications Framework Advisory Board (replaced by the
AQFC in May 2008)

AQFC Australian Qualifications Framework Council

AQTF Australian Quality Training Framework

ARF Australian Recognition Framework

AUQA Australian Universities Quality Agency

CAEs Colleges of Advanced Education

CBT Competency-based training

COAG Council of Australian Governments

CRICOS Commonwealth Register of Institutions and Courses

CTEC Commonwealth Tertiary Education Commission

DEEWR Department of Education, Employment and Workplace Relations (the

Commonwealth department with responsibility for education and
training, among other things)

DEST Department of Education Science and Training (the Commonwealth
Department with responsibility for education and training under the
conservative Howard Government).

ESFC Employment and Skills Formation Council

EFTSL Equivalent Full-Time Student Loads

HECS Higher Education Contribution Scheme

HEP Higher Education Provider

ISCs Industry Skills Councils

ITABs Industry Training Advisory Bodies

MCTEE Ministerial Council for Tertiary Education and Employment

MCEETYA Ministerial Council for Education, Employment, Training and Youth
Affairs

MCEEDYA Ministerial Council for Education, Early Childhood Development and
Youth Affairs

MCVTE Ministerial Council for Vocational and Technical Education

NBEET National Board of Employment, Education and Training

NCVER National Centre for Vocational Education Research

NFROT National Framework for the Recognition of Training

NISC National Industry Skills Council

NQC National Quality Council

NTB National Training Board

OECD Organisation for Economic Co-operation and Development

RPL Recognition of prior learning

RTO Registered Training Organization

TAFE Technical and Further Education (institutes that are the public
providers of VET)

TAPEC Technical and Further Education Council

TEQSA Tertiary Education Quality and Standards Agency

VRQA Victorian Registration and Qualifications Authority

ZMTs zones of mutual trust
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Ch. 5 - South Africa

ABCE
ANC
COSATU
ETQA
FET
GDP
GTzZ
HEQC
HEQF
NECC
NGOs
NLRD
NOPF
NSBs
NSC
NTB
NUMSA
OFOs
NVQs
PALCs
QCTO
SAQA
SETAs
SGBs
UNDP

Adult Basic Certificate of Education

African National Congress

Congress of South African Trade Unions
Education and Training Quality Assurance
Further Education and Training colleges
Gross Domestic Product

German Technical Cooperation

Higher Education Quality Council

Higher Education Qualifications Framework
National Education Co-ordinating Committee
non-governmental organizations

National Learner Records Database (SAQA’s)
National Occupational Pathways Framework
National Standards Bodies

National Senior Certificate

National Training Board

National Union of Metalworkers of South Africa
Organizing Framework for Occupations
National Vocational Qualifications (England and Wales)
Public Adult Learning Centres

Quality Council for Trades and Occupations
South African Qualifications Authority
Sectoral Education and Training Authorities
Standards Generating Bodies

United Nations Development Programme
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Introduction - Stephanie Allais, Michael Young,
and David Raffe

Five countries have been in the forefront of theettjoment of NQFs. They
are variously referred to as ‘first generation NQFs ‘early starters’. This
working paper brings together case studies of tfigsecountries, in the hope
that it will assist policy-makers and researcherkearn from other experiences.
The case studies offer insights into the natuthefyualifications frameworks in
the countries, the processes of implementation,thedsuccesses, failures, and
problems experienced.

New Zealand had the first ever officially-titted @honal Qualifications
Framework”, followed closely by Australia and Soutfrica. Scotland can be
seen as both preceding these three countries,easjudlifications and other
systemic reforms which laid the basis for the SslotCredit and Qualifications
Framework (SCQF) began in the 1980s, but also lasMiag them in terms of
the formal introduction of the national frameworkd001. Shortly after the first
of the Scottish reforms, in 1987, the National awzal Qualifications (NVQSs)
were launched in England, Wales, and Northernrieldhe NVQs have been
used as the model for many qualifications framewakound the world. The
histories of these five frameworks are importameirt different origins and aims,
how the frameworks were implemented, what changedingplementation
progressed, and what, looking back, was achievlady Bre important because
despite substantial differences between them, aspid limited evidence of
what qualifications frameworks have actually achibvpolicy-makers in ‘later
starter’ countries have tended to see the fivdyedarters’ as a common model
to follow.?

Policy-makers in the countries in the five casalistsl were all trying to
improve the ways in which qualifications relatedetich other (by, among other
things, establishing pathways between qualificaticand to make them more
understandable and better meet the needs of udergparticular users focused
on, tended to be employers on the one hand andelesaleast likely to achieve
gualifications on the other. Policy-makers alsodthp qualification framework
would stimulate and increase the quality and qtamtf education provided,
make educational institutions more accountable,faaititate the recognition of
learning that took place outside of educationaltitumdons, particularly in
workplaces. In different ways, and for differentasens, qualifications
frameworks were seen as policies which could leadit contribute to, some or
all of these goals.

Subsequently, the idea of outcomes-based quaiditaframeworks, which
has its origins in these developments in the 1@8@51990s in England, New

® A gap in this collection of case studies is thiEmnce, which could provide a very
different way of designing and implementing a dfiedtions framework. France,
although a latecomer to the NQF policy world, aftjydnas had an NQF in development
for many years, and the French model may be inflakeim Europe and elsewhere in the
world. This is something which we will attempt toderstand through the course of the
remainder of the research project.



Zealand, Scotland, and South Africa, as well abéncompetency-based training
(CBT) model of vocational education in Austrdlihas been rapidly spreading
around the world. NQFs have been the object ofidersble policy borrowing
internationally. Governments and policy-makers wanto achieve similar goals
have taken up the idea. Models, titles and forn@tgqualifications, level
descriptors, statements of competence or unit atdsd structures, processes,
and sometimes entire NQFs are ‘borrowed’.

The borrowing country tries to replicate what ivda the original country,
sometimes adapting it, usually because officialudeents in the origin country
make strong claims about what policy-makers hoplé lwe achieved. But, in
most instances, what is not available from thect#fidocuments, or even easily
found out, by the policy borrower, is whether ot any of the aims of the NQF
in the origin country were achieved. If some of guals have been achieved,
what is also not apparent from official documemtsvhat led to success - what
were the conditions, contexts, other policies acpl processes, and so on, in the
origin country.

Often, as Michael Young points out in Chapter Joéicy is designed to
overcome or alleviate particular problems that haesen in a particular
historical and political context. But, when aspeacfsthe policy are adopted
elsewhere, these contextual factors are easilyoftang or remain unknown. As
David Raffe illustrates in Chapter 2, the Scottfshmework has gained “an
almost moral authority among NQFs”. Aspects of Swttish framework are
used (sometimes in an adapted form) around thedworior example, the
Scottish level descriptors. But what appears irofficial policy document will
inevitably play itself out in different ways in éifent contexts. For example, in
addition to the fact that the Scottish qualificasoframework was developed
incrementally, over a very long period of time,issliscussed in Chapter 2, it
was developed in eontext with strong institutions, a relatively strong eoaty,
and relatively high employment, especially compéarethany of the developing
countries which are now attempting to develop N(@¢ntland also has a small
population (about 5 million) and a relatively smalhd homogenous policy
community. The development of the qualificationanfework was strongly
driven by educational institutions. Level descrptaleveloped by the people
who actually use them are more likely to be trustmad are likely to mean
something to the users, not because of how wejl #re articulated on paper,
but because of the shared process engaged inngriatithem. Taking official
documents on their own is unlikely to replicate tBeottish successes. In
countries with larger populations and greater diigrand contestation among
stakeholders and policy-makers, the consensus whash the basis on which
agreement on the framework was achieved in Scottaay be very hard to
replicate. The problem is that statements suclevas Hescriptors are so open to
interpretation that they can become meaninglessir Tinpact therefore depends
on the context in which they are generated andhiclwthey are interpreted and
used. Chapter 5, the South African study, refereri@y stakeholders openly
stating that the level descriptors play no usefléd n their work.

® The Australian Qualifications Framework (AQF) cistss of qualifications from the
senior school, vocational education and trainingg digher education sectors; the
vocational education and training qualifications hased on CBT.



In addition, countries which ‘borrow’ or adapt th8cottish level
descriptors, without directing energy and resouwesnproving the quality of
their institutions, or without providing financigupport for students to access
education, may find that they do not play the rimieémproving educational
standards or levels of qualifying learners thay thaed hoped.

It is understandable that official documents do cegiture for the outside
world the debates, conflicts, and problems expegdnin their country. But,
from the point of view of policy borrowing, the cmyuence is that the policy
borrower often does not see the problems. An ingpbriesson from all of the
five studies in this working paper is that thinge aever as they seem’. Often
what is borrowed is a snapshot of a moving tafg&tFs are complex, dynamic,
and evolving policy instruments. NQFs in all theiseties in this working paper
have been criticized. Criticisms have led to susiwes policy reviews and
evaluations which relate to the qualifications feawmorks in various ways. All
the NQFs have seen changes and developments arsbnie cases very
substantial changes. This is important becausen ofteat is ‘borrowed’ or
‘learnt from’ another country is the model as itdescribed on paper at a
particular time and the desirable goals associattdit, and not the model as it
was implemented in practice with all the problemsperiences, and changes
made to the model along the way. Official documemis accounts often do not
reflect that there have been real changes in thdehsince it was first launched.
This is understandable - such documents are airhguaatitioners and users
within a country, and need to provide up-to-daterimation about how the
gualifications framework is supposed to work. Bheyt may inadvertently create
misleading impressions for those borrowing from poécies, particularly as the
language used (such terms as “learning outcomeay) n@main similar through
substantial shifts, as can be seen in New Zealad®&auth Africa.

Policy borrowing can be dangerous, especially withibe full picture in
the country that is being borrowed from, and cdredmsideration of differences
in contexts. While official policy documents fronll &ur countries use the
language of learning outcomes, they do not all ntearsame thing and they do
not reflect the different views held about outcomaéthin the country. These
differences are then not understood by those lgptarborrow or learn from the
official documents and put them into practice. Tisicompounded by the fact
that qualifications frameworks clearly touch on ormjnt power relations in
each country, whereas official reports tend to d@ipal documents, designed to
present a consensus.

The qualifications frameworks in the five studiemtinue to be ‘borrowed’
or learnt from by other countries around the watdthey attempt to develop
their own qualifications frameworks. This workingger hopes to encourage and
assist with policylearning as opposed to policy borrowing. By providing five
reasonably detailed studies, which draw on reseaacllyses, and official
documentation available in the countries, they ji®perspectives, insights, and
analysis which we hope will be useful, especiatiy those involved in deciding
whether and/or how to introduce a qualificationanfework. They do not
provide simple ‘how to do it tips, nor do they evprovide straightforward or
simple lessons, such as ‘these are the five ptoritear in mind’.

They show that there is great diversity in the $yp€policies which go by
the name of an NQF. They also show that undersigndhat is involved in
gualifications reform and its likely consequencesaomplicated. There are few,
if any, places in which successes and failureshef ftamework are brought



together in a clear and accessible format for fir@cers and policy-makers in
the countries themselves, or in other countriededaon from. What constitutes
success is also contested, and it is difficult leady argue whether or not a
success can be seen as due to the NQF or to atliey pr institutional reforms.
For example, Chapter 2 on Scotland points outrthath of what is perceived as
the achievements of the Scottish NQF can be até&iboot to the framewonser
se but to the series of reforms which preceded @niylof the achievements of
the Scottish NQF can be seen as the achievementeeofub-frameworks,
although Raffe argues that there has also beere\added by bringing them
together in a single framework. Thus, the lessdrtiedsequence of reforms that
preceded the SCQF are part of the lessons to be&ndfeom the Scottish
experience.

Strong claims continue to be made about what NQifs do. If policy-
makers in other countries are to learn from theegrpce of the first
gualifications frameworks, it is necessary to havee sense of whether they
have in fact achieved their objectives, and howe @y of understanding the
possible achievements of a framework is, as Ratjaes, through investigating
how it has beemised- how effectively, and by whom? These five casglists
offer accounts of the different uses to which digtions frameworks have
been put, as well as indications of where varidakeholders and role players
felt that they were unable to use them. The stualiepresented in five chapters,
in a roughly chronological order, followed by a ctudling chapter, which draws
out some of the main lessons from them. We hopé pbicy-makers and
researchers will be able to make the time to réadht as each tells a unique
story.



Chapter 1: National Vocational Qualifications in
the United Kingdom: Their origins and legacy
- Michael Young

1. Introduction

National Vocational Qualifications (NVQs) were laled in the United
Kingdom (excluding Scotlanfjn 1987 as a framework for rationalizing what
was described at the time as the ‘jungle’ of emgstvocational qualifications.
They were never intended to be the basis for a celmemsive NQF for all
qualifications® however, successive governments were committegitg them
to replace all othewocational qualifications, especially those which involved
government funding.

NVQs are still used in the United Kingdom, althoutjle original NVQ
model has been changed many times. Those countniet have drawn on the
example of NVQs would no doubt claim that they Hearned lessons from
mistakes made by the United Kingdom and the exatgerclaims made for the
original model.

Why then, in a project concerned with NQFs in 2089t worth looking
back over 20 years at the origins of NVQs? Thisptdrabegins by suggesting
some reasons why countries currently involved imotfucing an NQF might
find it useful to consider the origins and legat\WyQs.

" A slightly different version of NVQs, Scottish Vaional Qualifications (SVQs) was
launched in Scotland at a similar time. This chapderestricted to a consideration of
NVQs.

8 Gilbert Jessup, Deputy Chief Executive of the dleai Council for Vocational
Qualifications (NCVQ) (the body responsible for N$Xthad more ambitious aims that
the NVQ model could be a basis for all qualificaso(Jessup 1991). However, this
proposal never gained widespread support.



1. NVQs were the first national attempt to base veceti qualifications on the
idea of competence.

2. NVQs remain, over 20 years later, the most widelgvin, widely-copied and
most heavily-criticized model for a vocational dfieations framework in the
world.

A qualifications framework, like any other instrumieof educational policy, is

always introduced in order to overcome or allevdicular problems that have
arisen in a particular historical and political text. However, when a similar
model is adopted elsewhere, these contextual f=atare easily forgotten. A
consideration of the origins of the first outconbesed model for NVQs may
therefore shed light on issues which are under-asipbd or even obscured in
current policies and make explain the problems nfacthose involved in

implementation.

3. Some later versions of outcomes-based NQFs haea @k the criticisms of the
NVQ approach. An example is the decision to baseNF on outcomes, not
competence in South Africa (Kraak 2001). Howeuee, idea that qualifications
could be expressed as ‘written outcomes’ expressddpendently of the
learning processes leading to them that was cetotfd/Qs, has been a feature
of all NQFs, albeit with varying degrees of emphadinderstanding exactly
what this emphasis on outcomes means and findihdhaw and in what way
“written outcomes” are used in different countrig$art of what this Project is
about. In many cases, especially in developing tims ‘written outcomes’
appear to be used in ways that are almost indigghgble from that originally
proposed for NVQs.

® NVQs were, of course, also the first NQFs in whigfalifications were defined solely

in terms of learning outcomes. Some clarificatienneeded about the relationship
between the two terms ‘competence’ and ‘outcoméliereas “competence” implies a
reference to what someone can ‘do’ rather than wiet know, and hence tends to be
limited to vocational and professional qualificatso “outcomes” is a broader and more
general term that includes the idea of competeibhemerged to overcome the tendency
of traditional qualifications to overemphasize itjpsuch as syllabuses and necessary
learning time.

It follows that whereas the idea of competencessoaiated with the requirements of
workplaces, the idea of outcomes is used to refelwhat someone knows’ and to
express the broader goals of general education.

There are, however, two reasons why the two termme bbecome almost synonymous in
recent policy documents. Firstly, they are both regpions of the increasingly
instrumental approach to education on the part @feghments. Such approaches
emphasize that learning is less and less ‘an eritdétf ‘but a means to another ‘end’,
such as employability. This ‘instrumentalism is $gtizved in the much quoted claim by
the former British Prime Minister, Tony Blair, th&ducation is the best economic
policy that we have”. Secondly, and relatedly, thwe ideas are becoming blurred as
more emphasis is placed on the economic benefitgeakral, as well as vocational,
education.



4. It is not insignificant that NVQs originated in thénited Kingdom, one of the
ten richest countries in the world, with an edwrasystem that has been seen,
for better or worse, as a model for others to cegpgecially in the former British
colonies. Furthermore, this exemplar role of NVQas tbeen given greater
significance by the energetic way that the moded baen publicized and
marketed by the British Council, DfID (Departmenbr f International
Development) and various UK-based Awarding Bodss;h as the City and
Guilds of London Institute (CGLI).

5. The NVQ outcomes model fits neatly into the Engtistdition of Awarding and
Examining Bodies which are relatively autonomowsrfiboth the State and from
colleges, schools and other providers of learningg@ammes. NVQs were
designed by the National Council for Vocational @ications (NCVQ) and a
government agency in association with employerdectoral bodies. However,
they were ‘owned’ by Awarding Bodies who appointieternal and external
verifiers to oversee assessment, thus providirepdymade model for assessing
learning outcomes independently of learning praeess

6. Despite the many criticisms (Hyland 1994; Smith&899; West 2004; Wolf
1995), NVQs have not been without their ‘successegarticular sectors. Two
examples of these will be discussed later in thepter. | shall argue that these
‘successes’ do not answer the criticisms of the Nvi@del. However, they do
suggest an alternative approach to the role ofifqpalons (and qualification
frameworks) in the reform of vocational educationdain supporting skill
development - issues that are at the heart oftttgect.

My argument for examining NVQs, therefore, is nbatt all countries
implementing an NQF have followed the NVQ compeéehased approach;
although many have. Nor does it imply that the @asing prevalence of a
‘written outcomes’ approach to qualifications me#mat the NVQ approach to
‘outcomes’ is being followed It is rather that in providing a concrete example
of what is involved in expressing qualifications ‘asitten outcomes’, NVQs
began a trend that has become an almost unquestietament of all
gualification reforms since.

Two preliminary comments about qualifications andcomes are worth
making at this point. Firstll qualifications necessarily involve outcomes - in
the sense that they represent a statement abouthehiaolder knows and can do
and always theoutcome of some learning. Furthermore, in most societies,
gualifications are used by students, trainees, a&yepls, employers and
admissions tutors (and, of course, education amditig providers) both as a
proxy for what someone knows and can do and asu@eicy’ in the labour
market; the more learning is expressed in quatifics, the more it can be
‘bought’ and ‘sold’.

What made the NVQ model distinctive, at least m titme, was that it
enabled the outcomes of qualifications to be detadhom how they had been
achieved; in other words it took the process ofrfiomdification” of learning a

10" Although many, especially the poorer countriesyehdone so and seem likely to
continue to do so.



step further. In looking back to the beginningstlié process and the links it
may have had to other expressions of commodifinatiee may be able to learn
something of the educational gains and lossesvedol

Structure of the chapter
The rest of this chapter is structured as follows

Section 2 poses the question “Why NVQs?” in moréaitleSection 3
examines aspects of the political, social and eminmrigins of NVQs in the
United Kingdom in the late 1980s. It considers sarhehe justifications that
were given for trying to replace the existing systef vocational qualifications
in England, Wales and Northern Ireland (England|é&/and Northern Ireland).
In particular, it focuses on the Governmemsview of vocational qualifications
(RVQ) that led to NVQs.

Section 4 examines the pilot project undertakethenHotel and Catering
Industry that became the basis for the initial giesif NVQs. Section 5 explores
in more detail the NVQ legacy of outcomes as ‘writistatements’. Section 6
discusses “functional analysis” - the methodologlp@ed for the design of
NVQs - its assumptions, claims and limitations. teec 7 describes two
examples of NVQ ‘success stori€s’ NVQs for Accounting Technicians and for
Health and Care Workers in the National Health Ber¢NHS)? It examines
the extent to which these ‘successes’ answer thisms of NVQs, and
considers whether NVQs can be regarded, not asb#sis for a national
framework but, as some have claimed, as ‘nicheiftpelons’. My analysis of
the two cases suggests that the two examples ateseen as pointing to an
alternative approach to the role of qualificatiomgducational reform. Section 8
concludes the chapter by returning to the questiothe legacy of NVQs. It
considers implications of the lessons that can dmnked from NVQs for
countries considering the introduction of outcorbased qualification
frameworks as a basis for educational reform - @afg those with limited
institutional provision for vocational educationdanaining (VET).

2. Why NVQs?

NVQs were the first attempt to develop a natior@dational qualification
system that was independent of any specific sefeafming programmes or
institutions that provided them. It is that ‘indepence’ from the complexity of
national education systems with their differentiders, public and private, that
makes an outcomes-based framework attractive teypolakers, especially
those working in international organizations. Settpnand perhaps of even

™ My definition of success here is that in these temtors, NVQs had widespread
support among employees and employers and managerthat there is some evidence
that they were associated with improvements inghality of work and progression
possibilities for those gaining them.

12 Unwin and her colleagues (2004) site another éstiérg example of the ‘success’ of
the NVQ competence approach in the automotive ingus



greater significance, is that the NVQ model with li¢vels and occupational
standards expressed in terms of outcomes that @rdied to any specific

learning programmes, has the same basic desigotwsguthat is found in all

later NQFs. It is interesting to contrast the nautway that the recent
CEDEFOP? report, The shift to outcome@CEDEFOP 2008) points out the
impracticality of a qualifications framework based inputs with the arguments
for outcomes that were put forward in the Unitedd¢tlom in the 1980s (Raggatt
and Williams 1999). As Raggatt and Williams pointt,ogovernments of the
United Kingdom at the time were quite explicit thadcational qualifications

defined in terms of ‘outcomes’ could be the basrsdvercoming what they saw
as the ‘producer capture’ of existing qualificasdh

It is also worth mentioning that the NVQ outcomeséd qualification
model, even if not in the precise form it took iV®s, was attractive to many
governments which were seeking more control ovdslipunstitutions. Why
might this be so? A number of claims have been nmdéehalf of outcomes
models. Four have a continuing importance and ar¢hwnentioning:

. they provide a basis for international comparapilitansferability and ranking;

. they offer a simple instrument, that can be exm@ssumerically, for
governments to make the programmes and institutnsh they have funded
more accountable;

. in showing that in principle it is possible to segia learning outcomes from the
learning processes that lead to them, they becaméasis for breaking the
producer monopoly over qualifications and openedwhy for qualifications to
be branded by employers as other products ‘on tr&eti; and

. they provide the basis, at least in principle,dorapproach to skills development
that emphasizes the accreditation of existing skiither than making any
demands for the expansion of educational instibgtio

NVQs were initially envisaged as qualifications ttl@ould be used to
accredit and certify the skills acquired by yourgpple on work experience
programmes; the review on which they were basedndidenvisage them as
leading to new college-based programmes. New pnugees offered by both
public and private colleges and funded by goverrirdehemerge because of the

13 European Centre for the Development of Vocatidimalning.

1 'Producer capture’ refers to the idea that publiwl(af course private, in a different
way) institutions, like colleges, tend to focus man the interests of their staff (and
what they can teach) than on their role as prosidéa public service that is responsive
to employer and learner needs. The assumption byGbvernment of the United
Kingdom when launching NVQs was that colleges sthdag giving more attention to
employer needs - something they hoped would beewetli by qualifications such as
NVQs in which the outcomes were defined by empldgdr bodies. In practice,
employers were not as interested in defining gigalifon outcomes as the Government
had hoped, and qualifications became ‘capturedhash by ‘assessors’ and consultants
as by employers.



3.

reluctance of many employers to provide work plagets even when these were
funded by the Government. Although governmentshefttme saw NVQs as a
tool for employers to undertake skill-audits, itsa@nly later that the potential of
outcomes-based qualifications for accrediting thferimal or prior experiential
learning (APEL) of existing employees was recoguiZe

Another significant factor in England was that ti¢Q outcomes model,
because it could certify any type of learning alislat any level, was supported
by some progressive educationalists (especiallgettimvolved in adult education
and programmes for those with learning difficultieBhe educational case for
NVQs was that at least in theory the model was disoriminatory and did not
require access to institutions such as colleges wamdersities which had
traditionally excluded those without qualificatiopgsed on formal education.

The origins of NVQs: From review to
implementation

The original proposal for an NVQ framework was mégethe Review of
Vocational Qualifications(RVQ) which reported in 1986. The review was a
response to two problems facing the Governmenhetitme; one specific and
one general. The specific problem was that a fearsyearlier the Government
had launched the Youth Training Scheme (YTS, laetended as Youth
Training - YT) - originally a one-year programme toemployed school leavers
facing a labour market in which apprenticeshipsendeclining and jobs for
those without qualifications fast disappearing./BgTS and YT recruited many
who left school without qualifications and who wayireviously have obtained
unskilled work. However, it also recruited thoseowtad gained school leaving
gualifications and who in the past would have takgncraft or technician
apprenticeships. The review was particularly comedrwith how the learning
acquired by the former group might be accredited.

The second and related factor which led to theskgvivas an awareness of
the limitations of the existing system of vocatibigaalifications which had
developed at a time when many jobs required fewvanif, skills or knowledge.
Not surprisingly, many occupational sectors hadjnalifications, few existing
gualifications had any links with each other andchynaocational qualifications
were only available at higher levels. This awareneas triggered off by several
influential reports during the 1980s which contedsthe small proportion of the
labour force in the United Kingdom who were qualifi relative to the
proportions in continental European countries agckrance and Germany.

!> This potential was recognized early on by the gtesis of NVQs such as Graham
Debling (see Raggatt and Unwin 1990), but theiufoat the time was on skill audits
rather than access. What was never recognizedasg tlater endorsing APEL was that if
work-based or other experiential learning was toaberedited on a significant scale,
considerable investment to create an assessmeastinfcture would be involved which
might have been used with greater long-term bendft expand the formal VET
programmes on offer. | explore some of the conttamfis involved in the claims made
for APEL elsewhere (Young 2007, Ch. 13).
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The RVQ was critical of the existing system. Howevié was more
balanced than the NVQ framework that it led tareltognized that the existing
system had strengths as well as the weaknessesx&wiple, it pointed to:

the credibility and considerable expertise of thmblished Awarding Bodies
such as the City and Guifdsvhich all the colleges offering programmes of
vocational education used and many employers rele@nd

the well-developed partnerships, at a local antbnedlevel, between colleges
and employers which often involved local governniént

These strengths of the existing system, espedtadlyole of partnerships in
underpinning the trust that employers placed ififications, have turned out to
be more important than was realized at the timéeast by the Government and
the designers of NVQs. However, the NVQ model thas introduced by the
Government in 1987 did not take them into accoueither in maintaining the
continuity of the existing college-employer parstéps or in drawing on the
existing experience of the Awarding Bodies in desig the new qualifications.

The almost evangelical enthusiasm for the new oméssbased approach
on the part of the National Council for Vocatior@ualifications (NCVQ),
together with the pressures of a Government agetitzh was more concerned
with reducing the powers of trade unions than imjg the skills of the
workforce, meant that a balanced approach to refeas unlikely. Unwin et al
(2004) summarized the Government'’s core prioritigso 2004 as:

promoting inclusion by encouraging more unqualified young people terent
training schemes which led to qualifications;

making colleges more accountablen the basis of a version of ‘payment by
results’ which linked the funding of colleges angrakding Bodies to numbers
of NVQs awarded. This policy later had to be abawed and

putting an emphasis on basic skillwhich gave priority to the assessment of
routine and low-level tasks and encouraged Awar8iodies to focus on
qualifications at the lowest levels.

My point here is not to criticize these prioritieghich all address real
problems. It is rather to indicate how, when assted with the outcomes model
on which NVQs were based, they perpetuated a viewaeational qualifications
as unlikely to be a basis for progression and &erently inferior to those
obtained at school or university. Furthermore,itigkqualifications to low-level

18 Either out of conviction or for more instrumentalasons that went against all its
traditions, City and Guilds slavishly followed tbatcomes/competence model on which
NVQs were based in the 1980s and 1990s and beggmesatst as the leading ‘low level’

provider. The issue of course is not that low-lexatational qualifications should not be
available to those who have achieved little at ethdut the nature of those

qualifications and whether they offer a genuindsfs progression.

Y These partnerships were not so different to thewoaeks’ that Strathdee (2005) in New

Zealand suggests should be the basis of futurevaiimm-led systems of vocational
education and training (VET).
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skills without providing those who obtain them witte resources to progress is
likely to create another set of barriers and leadew inequalities.

The case of NVQs is an important reminder that it@ver only the design
of qualifications that counts, important thoughttig It is the priorities of
governments (and other significant stakeholder$ sigcemployers) that shape
both the design of qualifications and how theyased. Reforms are always led
by broader policy priorities even when the languagged assumes that
gualifications are the driver.

In the 1980s, the priorities of governments of thated Kingdom were:
(a) to achieve greater control over public expemdiby colleges and Awarding
Bodies; and (b) to shift power over the provisidnvocational education and
training (VET) towards employers. NVQs, with thelstinctive design feature
of separating outcomes and assessment from leapnoggammes, appeared to
be the ideal instrument to achieve these ends.

The proposals in the mid-1980s for a reformed wwaked VET roufé
were based on what the Government at the timereefdo as ‘standards of a
new kind'. Later these standards became known @sifmational standards’ and
were similar to the New Zealand and South Africaaneples of ‘unit standards’.
It was assumed that these ‘new standards’ - exguleas ‘written outcomes’ -
would address what were seen to be the main wesdé®mesf traditional
vocational qualifications. These were the time-sgyvbasis of traditional
apprenticeships and their dependence on the ‘silgeudgements of a master
craftsmen and technicians. It was also assumeditesé ‘new standards’ would
provide a rigorous and more employment-relevartiadttive to the ‘knowledge-
based’ approach to standards associated with wetaminations.

However the development of these ‘standards ofvwakied’ relied on two
guestionable assumptions. The first was that engpfoyvould have the time,
commitment and expertise to assess trainees. T¢tendewas that ‘standard
tasks’ could be used as a reliable basis for juglguorkplace performance.
Government policy-makers hoped that because emglayew ‘owned’ these
new standards (because they had been developethpyer-led bodies), it
would be in their interests to take responsibiliyusing them for assessing their
employees. However, many employers resisted takintdpese responsibilities as
too time-consuming and bureaucrgticAs a consequence, these assessment
tasks were again taken over by Awarding Bodies vitmaged by government,
developed a complex hierarchy of assessors, aadhaltand external verifiers in
an attempt to guarantee quality.

This strategy was the logical outcome of basingsssent on standardized
tasks. However, although these ‘tasks’ were desdigoereplace the trust on
which the old qualifications were based and thas wssumed to be defective,

8 Youth Training (YT), the Youth Training Scheme (8)f and later, a national
apprenticeship structure.

19 Assessment had previously been the responsibflipartnerships between employers,
colleges and Awarding Bodies.
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they did not create a basis of trust in the newlifigetions. The standardized
tasks replaced judgements with procedures (hasdhdidate undertaken the
task in the specified way?). This shift is not waqto NVQs but part of a
broader trend in approaches to quality and stasddrat can be described as
‘generic’. Instead of confidence being placed im jidgements of specialists- for
example, master craftspersons or professionalds- placed in those who are
experts in procedures for interpreting outcomes dpaly to all occupations and
sectors. Doubts about such a ‘generic’ model ofityumay account for why
some employers and professional bodies (as in xhengle of Accountancy
discussed in Section 7 of this chapter), contimuegist on written examinations
or still use traditional types of qualifications.

4. CATERBASE: The pilot project on which NVQs were
based %

Even such a radical innovation as NVQs was not ldpeel in a vacuum
As Susan James reports (James 2006), the keydsattiNVQs can be traced
back to a pilot project funded by the governmenthim mid 1980s and launched
by CATERBASE, the Hospitality and Catering EmplayerTraining
Organization. The Project was initially designeddivelop a framework for
assessing workplace learning in the Hotel and @atesector which would
replace the combination of ‘master craftsman judgaimand ‘time serving’
associated with traditional apprenticeships. Tha reeheme was based on
agreed standards of skill (the ‘standards of a kied/ referred to earlier) related
to the jobs available in the sectbr.

The CATERBASE scheme of assessment was based amciohal
analysi$® of work tasks which led to occupational activitiesing broken up into
tasks of increasing levels of detilThis approach was in stark contrast to the
traditional assessment of work-based learning iprexgiceships which was
based on the idea that learningaigrocess in which knowledge and skills and
the broader set of attitudes and values assoardtacbecoming a member of an
occupation are acquired and developed by traineg@sapprenticesver time. It
followed that the final assessment of an apprentias not just an assessment of
outcomes but the culmination of a process of legraind continuous assessment

% This section draws substantially on Susan Jan26 paper.

2 James notes a point that has recurred in suceessiempts to reform vocational
qualifications in England in sectors with no sigraht tradition of employer involvement
in qualification design and where in many casesational qualifications had not been
developed. While the majority of jobs in a sectke Hotel and Catering were with small
employers, this type of employment was hardly repnéed on the CATERBASE Project
or in the groups involved in developing the staddarthese groups were led,
understandably, by large employers such as thé timans.

22 See later section for a discussion of this mettazgo

% A feature of NVQs was sharply criticized later Aljson Wolf (1995).

13



during the period of apprenticeship. Process anttoote in traditional
apprenticeships were interdependent.

Responses from employers taking part in the inigabluation of the
CATERBASE Project were mixed, according to Jameanliked its emphasis
on workplace skills but complained that traineequared too little ‘theory’.
Some compared the scheme unfavourably with theiqurevcollege-based
programme. They stressed the importance of knowihgch employers the
trainees had been placed with as a basis for jgdiieir competence. In other
words, for these employers, assessment of outcametheir own was not
enough.

Nevertheless the programme was seen by the Govatrelsea ‘success’
and was extended to other sectors including:

clothing manufacture,

retail distribution,

business administration,
pensions management, and
marine engineering.

Despite the reservations expressed by the emplotrerdists of standard
tasks or outcomes developed by the CATERBASE Projss the model
adopted for NVQs.

Susan James (2006) goes on to point to the widsotes from the Project
that were largely neglected in the design of NV@sshe says:

. the emphasis on outcomes, and the underlyingomotif competence
collide with the training practices and needs opkyers. The identification of a
worker as either competent or not (yet) competdr basis on which an NVQ is
awarded or withheld), does not do justice to thptldend breadth of knowledge
and skill that is constructed in the workplace. Qualifications are not skills
themselvesut a proxy for skill** and it is debatable as to the skills that are gein
qualified in an NVQ.

This obvious, but easily forgotten, point about fm®xy character of
qualifications is often missed in the unqualifiedpgort given to what
CEDEFOP refer to as the ‘shift to outcomes’. Judgaimof and trust in a
gualification always depends on factors that art expressed in the written
outcomes and cannot be ‘written down’. Similar peolis are avoided rather
than faced when governments use qualification onésoto drive the reform of
vocational education and training and forget thaytare relying on ‘proxies’ for
a far more complex institutional process.

24 My underlining/bold.
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5. NVQs and the legacy of outcomes as ‘written
statements’

It was suggested in the introductory section of tiapter that NVQs were
certainly the first and probably the most influahtexample of an attempt to
introduce, on a national basis, an outcomes-basedelnfor the reform of
vocational education and training (VET). NVQs pdad the first example of
the potential of ‘written outcomes’ as a way of atdsng qualifications that has
been picked up in many recent proposals for NQfRsluding the recently-
introduced English Qualification and Credit FramekW@QCF) and the European
Union’s European Qualifications Framework (EQF). we are told by the
recent CEDEFOP Report (CEDEFOP 2008), this ‘slufoutcomes’ that was
initiated with NVQs, is now an almost unchallenggobal development in how
qualifications are thought about, written about aedigned? In relation to the
legacy of NVQs and the lessons that might be lehfirten the problems that the
NVQ outcomes-model gave rise to, the question assignificance of the shift
referred to by CEDEFOP.

Let me begin with a statement from Gilbert Jesfigp(ty Chief Executive
of NCVQ) quoted by Susan James (2006):

... the shift to an outcomes-led system of Educagiod Trainingthus means
a qualification-led or assessment-led systenf\s candidates do not have to
undergo any particular programme of learning, #heard of an NVQ is based
solely on the outcome of assessmi@eatssup 1991)

Jessup is very clear that the NVQ outcomes framlewais an ‘assessment-
led system’ that did not rely on the learner underg “any particular
programme of learning”. This might be seen as dreme view which has been
modified since in the United Kingdom and elsewhaléjough evidence from
some of the Project’s case studies suggests thistiso. A less extreme version
of the NVQ model might be referred to as outcomasel rather than outcomes-
led, and it is this that appears to be the legddy\MQs that is suggested by the
recent CEDEFOP report (CEDEFOP 2008).

Distinguishing between qualificationsased-onlearning outcomes and
gualificationsled-bylearning outcomes raises two rather differentassn light
of the NVQ experience. Firstly, if an NQF, like tN&Q framework, is designed
to accredit informal or experiential learning, thdistinction between a
qualification being outcomes-led and outcomes-badeds not apply. The
accreditation of experiential learning must lled by the ‘written outcomes’;
without any learning programme to draw on, outcoaresall that assessors have

% This ‘evolutionary’ view of the spread of outcommsed approaches portrayed by
CEDEFOP can certainly be challenged (Young andif\l®009). Furthermore, what
outcomes mean and how they are (or are not) retatélge processes that lead to them
remain highly-contentious issues (Brockman, Clartt &inch 2008).
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to rely orf® in making their judgements about a learner’'s egpee. Learners
are expected to use the written outcomes to refectand reorganize their
experience.

Whether or not the accreditation of experientiakténg (APEL) relies on
outcomes depends on its purpose. Two purposesR&lLAcan be distinguished:;
it can be designed to promote access to formal atduc and hence
gualifications; or it can be designed to replacentd education and provide
access directly to qualifications. The former isrenlike a pedagogic strategy for
those who have been denied formal education, rétiaer a form of assessment.
In such a case, outcomes will only be involved hie sense that the goals
(outcomes) of APEL are the successful progressfdeasners to a programme
which would normally require formal qualificatioder entry. In the case of
APEL leading to qualifications, the question rensaivhether any value is added
to the experiential learning in the process of editation?’

The second and more fundamental issue arises fr@massumption,
inherited from NVQs, that learning outcomes *..n ¢ stated in written form”.
The CEDEFOP report (2008) defines learning outcomses

.. statements of what a learner knows, understandsisaable to do after
completion of learning.

Although it is not explicitly in the CEDEFOP defiiin, an outcome that
can be stated must also be able to be writteningrdin outcome down is only
another form of statement. The claim that qualifmas can be adequately
described by the ‘written explicitness’ of the ldag outcomes was the
distinguishing feature of NVQs and is also a feaitaf other outcomes-based
gualifications and qualification frameworks.

However, it was disagreements over ‘written expiigss’, and it might be
argued, its inherent impossibility, that gave risethe difficulties over jargon
and conflicts over ‘correct wording’ in the standlaetting process for NVQs in
the United Kingdom and for unit standards in Nevaldad and South Africa.
Precise wording, such as use of active verbs, iastly resource that officials
working for SAQA in South Africa and NCVQ (and 1a®CA) in England had
to call on in the standard setting process.

In the case of NVQs in the United Kingdom, andésponse to the many
complaints by employers and others about jargoa, Government set up a
Review of NVQs (the Beaumont Review), and as altese criteria for
defining outcomes were substantially relaxed. Ommsequence was an
inevitable (and one might say, realistic) degrearbitrariness in how outcomes

% Learners cannot (or should not need to) studysémh a qualification; they already
have the ‘experience’. It is, of course, possilblefrogrammes to be established to help
learners use outcomes to reflect on their expegienc

2" Jrena Grugulis (2003) points out in her research nsanagement NVQs that the

activity managers have to engage in to ‘reorganike€ir experience for it to be
accredited bears little relationship to the slaltgl knowledge required for management.
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were interpreted and an implicit recognition thaere was no escaping
professional or other specialist judgement.

6. A new methodology? Functional analysis and its
critics

Claims for the rigour and quality of the qualificats that NVQs were
designed to replace were made on the basis ofaisédinowledge associated
with different sectors and occupations. NVQs reptachis ‘occupational
specialization’ approach by a generic method tres applied to all occupations
and sectors known as “functional analysis”. Thigtis@ examines this approach
in more detail.

Functional analysté and the closely-associated ideas of outcomes,
competence and ‘standards of a new kind’ originateztcupational psychology
in the USA in the 1960s and the earlier ideas déngific management
(Callaghan 1964). However, in the late 1980s, resented, at least for the
United Kingdom, a quite new approach to the desigih vocational
qualifications?® It made and was intended to make a clean bredk té two
main elements of qualification design prior to 1880s. These were:

» the importance of specifying the amount of timd #raapprentice would need
(sometimes as long as seven years) to becomeigdatiovernments in the
1980s saw this ‘time serving’ approach as leavireggriuch control to the trade
unions; and

= thesyllabusasthe basisfor teaching programmes and the assessment of off-
the-job learning; governments opposed this asthgatdio much control to the
teachers, the colleges and the Awarding Bodies.

Both these features of traditional qualificationsiga were seen by
proponent¥ of functional analysis as out of date and backwaoking. One
way of looking at functional analysis is as an eghlmof what might be
described as ‘conservative modernization’. It wasdernizing’ in its claims to
being based on an objective, neutral and ‘sciehtifieory of job performance; it
was ‘conservative’ in being the basis for transfgympower over qualifications
from teachers, colleges and trade unions to empoye

Functional analysis begins with the assumption thatstatement of
competent workplace performance can be identifigdrdsearchers in ways

% The most elaborate account of functional analigsigiven by Mansfield and Mitchell
(1995).

2 For some, the approach was seen as applicabld tpalifications, vocational and
general (or academic) (Jessup 1991).

% The proponents were largely located in the ManpcSezvices Commission and the
Standards and Methodology Branch of the EmployrBagartment (and later in NCVQ
and a range of private consultancies such as PRIMEgh controlled government
expenditure on vocational education and training.

17



which are recognized by appropriate employersetiveés from such statements
a set of individualelements of competen@ad their associated performance
criteria. Theselements of competenfibey later became known as occupational
standards) are then grouped together umits of competencshich are assumed
to make sense to, and be valued by, employers andehwarrant separate
accreditation. Each NVQ was made up of a numberetdted ‘units of
competence’.

However, ‘performances’ are often not easily obsdyvor clearly
distinguishable from the context in which they tagltace. It follows that there
may be situations in which assessment which coretest on knowledge and
understanding provides better grourids inferring competence than a number
of observed performances (see the example of A¢cmuiechnicians later in
this chapter). Furthermore, and contrary to thendanade for NVQs by Jessup
(1991), and referred to earlier, that particularténg processes are not relevant
to the assessment of competence, it can be arpaechtrelation to many types
of workplace performance, knowledge of the learmpngcess which leads to an
outcome is an essential element in making the enfgg necessary if competence
is to be attributed to an observed performance. ekample might be the
negotiating skills involved in human resources dmwement or personnel
management, where knowledge of the learning presesswhich candidates
have been involved may be crucial to interpretingirt performance. It seems
likely that the explicit separation of learning pesses from learning outcomes
in NVQs may account for their substantially higkete-up at lower levels where
work tasks involve less judgement and less ambjiguit

Functional analysis is a technigue that involves:

identifying or defining the key purpose (or funci®) of an occupation;

subdividing the key purpose of an occupation ireotd establish the outcomes
which must be met for the key purpose to be achlieaed

re-aggregating or clustering different groups datomes to form vocational
gualifications.

Assessment of workplace performance, therefortheikey to competence
and gaining an NVQ. Functional analysis is a tegh@iwhich sets out to be an
objective, and systematic method for analyzingtésks which are required for
competent performance.

To summarize; functional analysis claims to be g whidentifying the

purposes of employee or trainee activities anddimgahem down until they are
described in sufficient detail to be used as ‘séadsl. It aims to replace
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judgement®f competencwvith rules for inferring competen&efrom individual
performance&’

Statements of what constitutes desired or requpextbrmance which are
‘derived’ from functional analysis, are however, nore than statements of
those who claim the right to prescribe performararg] to make appropriate
inferences on the basis of observing performarfuey aire usually employers.
Functional analysis is therefore perhaps best asesn extension of ‘scientific
management’ thinking to the design of qualificatiolt also draws heavily on
industrial approaches to product standards whiee Ipdayed such an important
role in every branch of industry. It relies on thesumption that human
performance can be measured with the same laakbigaity as the diameter of
a screw or the resistance of a length of wire.

Like other such methods, functional analysis clatmbe ‘scientific’ and
‘neutral’ and to reject and replace the judgemeanitsspecialists, whether
technical, craft or professional. In practice, stno more ‘objective’ in any
absolute sense than the methods it replaces; b ofl functional analysis are
arbitrary; they are not based on any ‘theory, ardigments are still involved in
interpreting the rules developed by the analysiseffect, it replaces one set of
judgements - those based on the specialist knowledglifferent occupational
and sectoral communities - by judgements made hindd assessors and
verifiers. One way of describing the change wowdbtween two kinds of trust.
Trust in the qualifications being replaced by NV@aied on specialist
knowledge of craftsmen, technicians and membergrofessions. Trust in
NVQs is based on the precision of the definitiofisootcomes. In practice,
outcomes always involve interpretation in particdases; greater precision and
over-specification leads inevitably to trivializmti of outcomes. Trust in
‘experts’ is thus replaced by trust in followingeticorrect procedures. Despite
and in part because of its technical and somewbsture language, and in part
because in reality it is constituted by ad hoc gmdgnts, functional analysis
easily becomes a modern and unquestioned ‘comnmee’séhat can be invoked
to claim that the new qualifications are relevamd aseful.

This account of the method adopted for the desighassessment of NVQs
does not claim that it is always copied where emtbutcomes are used in
defining qualifications; it may not be. What | haset out to demonstrate in my
account of functional analysis is that any claimtthwritten outcomes’, first
expressed in NVQs, are based on a scientific ajetive methodology is false;
this claim has no basis. Furthermore, it is a nadhagy which in the United
Kingdom, led to qualifications that had to be swsbeely revised, never
achieved high take-up and offered few progressippodunities for those
achieving them. It seems likely that wherever ailamapproach is used it will

31 Competence in this sense refers to having a teliadsis for predicting that someone
will be able do something again according to spedifiteria that they have been
observed doing.

32 ‘performance’ in this sense is what a person adesn completing a specific task. A

performance is judged ‘competent’ if accordinghe assessor, it accords with specific
criteria of competence.
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underemphasize factors such as ‘learning time’ ‘amdierstanding’ that are
likely to be crucial if qualifications are to proteogenuine skill development
and knowledge acquisition. The next section, whiibcusses two NVQ
“success stories”, is one way of giving substaodhis point.

7. NVQ “success” stories

Approximately 12 per cent of the workforce in thaitdd Kingdom now
have NVQs. However, it is difficult to estimate tpmportion of NVQs that are
obtained via government-funded schemes which makenta requirement.
Successive attempts have been made to reform NWQ@ssponse both to the
criticisms of researchers and the complaints of lepaps. Responses to both
admit the untenability of the original claims andtempt to achieve a
compromise. Responses to employer complaints, sBscubriefly in an earlier
section, have focused on making NVQs simpler, jaggonized and easier to
assess; in effect this involves weakening the dathat their assessment is
‘objectively’ based and as a consequence, if npli@ity, assessment has to rely
on personal judgements, which will sometimes, bott @lways, be based on
reliable occupational (or professional) knowledge.

The dominant critique of researchers has focuseldoanthe outcomes-led
approach neglects or plays down the importanchekhowledge that underpins
all but the most routine work. Successive atterhpige been made to overcome
this weakness - most recently by introducing TecdinCertificates as an off-the-
job complement to NVQs which would require evident&nowledge assessed
independently of workplace performance. Howevee, taquirement that this
‘underpinning knowledge and understanding’, as itiferred to, must be shown
to ‘underpin performance’ means that it is invalyadxpressed as lists of topics
with no pedagogic or curricular coherence (Youn@722®arnett 2006). In other
words, it tends to be ‘knowledge as facts’ rathbant ‘knowledge as
understanding’ that is emphasized. It is not sainpgi that employers and
trainees continue to prefer other types of qualifans.

However, there have been ‘success stories’ whigk hed the Government
to modify its original aims for NVQs as being thasks for a single NQF and to
accept that they may be better seen as ‘usefulengmlifications’ (James
2006)* This is, of course, an admission of defeat fordhginal claims that the
NVQ outcomes-based framework could include all tiocal qualifications.

Instead of analyzing the two examples of ‘succedsms the point of view
of what they say about the NVQ model, | want to stsder them from the
perspective of the specific sectors or occupationwelved. In this way, |

33 Whether the Government will be able to claim tifet new Qualifications and Credit
Framework (QCF) will fulfil the original hopes fodVQs as a national framework is
difficult to say. The QCF is still at an early stagf development and implementation. It
has clearly been influenced by a contemporary bl accrediting learning, however
small the individual ‘bits’ that are accreditedlyaromote continuous lifelong learning.
Launching the QCF no doubt also reflects the pressa all European Union countries
to align their qualifications with the EQF.
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7.1

consider these NVQ ‘successes’ not primarily asheiqualifications’ but as
examples of occupations using and modifying the NW&nework for their

specific needs. Secondly | will argue that the sxamples, in rather different
but complementary ways, indicate an alternative andhy view, better way of
thinking about the role for qualifications in protimgy the acquisition of skills
and knowledge.

Accounting Technician NVQs*

Accounting Technicians assist Chartered and oteeios Accountants in
the United Kingdom and other countries. The leadfkgarding Body for
Accounting Technician NVQs is the Association ofcAanting Technicians
(AAT). AAT NVQs are distinctive in a number of ways

a. they are sponsored by four out of five of the psefenal associations of
Accountants;

b. they provide a route to becoming a Chartered agratbnior Accountant for
those who have not followed the traditional graduatte (30 per cent of
those taking AAT NVQs go on to study at senior [gve

c. part of the assessment for the NVQ is by formattemi examinations; these
are insisted on by employers; and

d. AAT NVQs do not rely solely or even primarily on vkebased assessment or
work experience.

All these features set NVQs in Accounting apartrfronost other NVQs.
The differences reflect:

a. the key role played by the professional associatinmoth the design and
assessment of AAT NVQs;

b. the distinctive nature of the workplaces where Acttancy Technicians are
employed and the work roles they undertake;

c. the recognition by the designers of AAT NVQs that:

o0 technician-level roles in financial services do alwtays provide the
necessary experience or opportunities for gatheviorgplace evidence
that NVQs normally require, even with the best-@dllemployers;

o employers are understandably unwilling to allowfitential
information on clients to go into ‘portfolios ofieence’, even if
anonymized,;

o few employers are prepared to provide the necesdhtiie-job
training that would lead to AAT NVQs. As a resuttost training for
Accountancy Technicians takes place in classroanms @mulations;
and

3 | am most grateful for Clare Morley’s (Director dfducation and Training,
Association of Accounting Technicians) help in umgf this section. My account draws
on a brief email and later conversation with heowidver, she is in no way responsible
for how | have interpreted what she wrote, or lmnments on my initial draft.
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0 outcomes (or occupational standards) for AAT NV@sdefined as
broad guidelines that are not expected to be this fiar deriving
curricula or examinations.

AAT NVQs are an example of a qualification whichsaderived from the
needs of an occupation as a whole and where tleggion itself took a leading
role in the design. Instead of “fitting in’ to tiN/Q framework, the Accountancy
profession modified the NVQ framework to fit thageds.

Outcomes, to repeat an earlier point, in the brstasense, are a feature of
any qualification; those deciding to study to becéunting Technicians want to
know that the NVQ will qualify them to be AccounginTechnicians.
Qualifications provide guides to programme devels@nd when expressed in
terms of levels, link programmes to progressiorhways and assist users in
comparing different qualifications. The distinctifeature of the AAT case is not
that they dispensed with outcomes; that would ke d school dispensing with
educational aims or a political party not havinditimal goals. It was that the
AAT recognized that they had to make the framewidgrkheir goals; not vice
versa. It is a completely different approach to ameich begins with the
framework and assumes that the necessary skitls tteveloped and knowledge
to be acquired can be derived from it.

Also, by agreeing to their qualifications beingtpairthe NVQ framework,
the AAT were able to ensure that programmes forofioting trainees were
eligible for government grants and were linked e twider framework of
vocational qualifications - making it easier foaitrees to move to a different
occupation. On the other hand, representativeh@fAlccountancy profession
negotiated their own interpretation of NVQ outcon@snsure that assessment
was closely embedded in systematic off-the-job @wgnes; this for them
required assessment to be by written examinatios. & consequence,
Accounting NVQs are very different from most NVQsieh comply closely
with the outcomes-based format. Furthermore, th#groa real basis for
progression and are widely respected within andheéythe profession in the
many different sectors where Accountancy Techngeme employed.

The main lesson to be learned from the examplecobAnting Technicians
is the crucial role of a Professional Body in trevelopment of lower-level
vocational qualifications. Where a profession is ipowerful position in relation
to employers and the Qualifications Authority (hist case the QCA) and has
both a material and moral interest in the capadysliand progression possibilities
of its junior and less-qualified members, it iseald shape the framework to
suite its needs rather than having to adapt ardfiben by it.

The Accounting NVQs example raises a number of tques Firstly, why
did they take the form they did in the specificea$ AAT NVQs? Secondly,
what does the AAT example say about the NVQ outcomedel? Thirdly, what
does the Accounting Technician example say abouDdlvi occupational fields
where there is no powerful or dominant professiomm profession that has an
interest and feels a responsibility for the prospead capabilities of lower-level
members of the occupation? And fourthly, do the ANVQs go against the
claims of portability and transferability made févQs (and NQFs)?
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My comments on these questions are inevitably dptiee:

1. As always where career opportunities are at stdleze is a question of power,
its legitimacy and how it is used. Chartered arteosenior Accountants are a
powerful profession in the United Kingdom with highestige and a key and
growing role in both private and public sectorsséems likely that the QCA,
until recently the Regulatory Body responsible tbe quality assurance of
NVQs, felt they had more to gain by agreeing to ifyotheir assessment rules
for the AAT NVQ, given the prestige that a quaktion in Accounting would
give to the whole NVQ framework.

2. In many ways Accounting is a good example of a detdad rather than a
supply-led approach to qualifications. In this ¢abe demand came from the
profession and their employers; not the QCA. lbalspresents an input-led
rather than an outcomes-led approach to design.skiie and knowledge that
are needed both to undertake the job of Accounfieghnician and to be the
basis for progression to becoming a Chartered Adem, not the outcomes,
were the basis for the decisions about curricuthasessment methods made by
the profession. The outcomes of the NVQ framewodkttheir place as guides
to those developing the programmes. In that wayptlodession and the AAT
were operating more like universities; they had gbever and prestige to force
the NCVQ to allow them to modify the framework owutwes to suit their
purposes; they were not required to treat the Nx&gnéwork as a set of rules
that they had to comply with.

3. The example of the approach of a strong profedsidneccupation such as
Accounting Technicians suggests that it is the humesources development
(HRD) strategies of the profession and their empisywhich determine the
extent to which their less-qualified members arke ab progress and develop
their skills and knowledge; qualifications themsawcan play a more or less
supportive role in this process. In the case afoseaen which HRD strategies are
limited to higher-level employees, (as often tetwlde the case); or sometimes
in the case of small employers, they hardly exstputcomes-based approach to
gualifications of the NVQ type appears to havelelitto offer. While
collaboration with professions is doubtless whatiN{@signers claim they want,
making it a reality is very different. It involveas in the case of Accounting, a
totally different developmental model than that gteéd for most NVQs and a
totally different role for qualifications. Againhis is a point | return to in the
final section.

4. | have argued that in this case, the professiondlds played a crucial role in
developing the vocational qualification in Accoungti Without them, there is no
reason to suppose that Accounting NVQs would beifsigntly different from
many others. This raises a serious question abeutole of an NVQ outcomes-
based framework in the absence of such a bodyl feturn to this point in the
concluding section of this chapter.

5. On the issues of portability and transferabilityiethare much emphasized in
proposals for outcomes-based NQFs, the Accounti@ N:xample suggests
that these processes depend more on the statysestide of the occupation and
its associated qualifications within the sector andre broadly than on the
design of the qualifications itself. It seems likehat the high status of the
Accountancy profession will be important in makiAgcounting Technicians
and Accounting NVQs recognized in related occupatim the financial sector
and beyond. The broader lesson from the Accourgixgmple is that unless

23



7.2

gualifications - and by implication, NQFs, are mbin the everyday work of the
occupation concerned, they are likely to lead aalgredential inflation and not
to the opportunities for progression that are oéarfor them.

From the point of view of lessons for developingiatvies, it is interesting
that the professional associations of Charteredoetants have played a
similarly proactive role in South Africa. Not onlig the AAT the Awarding
Body for Accounting Technicians in South Africa, tbii has supported a
successful programme of professional developmenimianicipal Accountants.
A further positive outcome is that there has beereraarkable take up of
certificates and diplomas in Accounting awarded] #me Accounting SETA
(Sector Educational and Training Authority) is wideecognized as a national
leader®

Health Care36

In her SKOPE Paper (Cox 2007), Anne Cox beginsdbyng why, despite
the many criticisms made of NVQs, there is a widasensus that they have
been a useful qualification for employers and erygds in the National Health
Service (NHS). She takes up the distinction progolsg Fuller and Unwin
(2004) between ‘restricted’ and ‘expansive’ workgvironments and suggests
that, for the low- and lower-level employees whee sttudied, the NHS
represents a number of features of an ‘expansivkingd environment’; this
Unwin and Fuller define in terms of the extent:

of learning and career opportunities;
of emotional and practical support for learners;
to which jobs are appropriately designed; and
to which individual and organizational objectives aligned.
Cox argues that the NHS'’s approach to HRD appearéadve benefits for

both managers and staff and that it is in this exinthat NVQs have been seen
as a useful resource by both groups.

For managers, Cox lists as the main benefits ofpthiey: reduced skills
shortages, easier recruitment, and more functifhexsibility of staff. For staff,
the same policy offered:

opportunities for knowledge and skill acquisititvat lead to new jobs; and

enhanced responsibility and access to promotiooryppities linked to
appropriate training programmes.

%It is also worth noting that the presence of axgmg body of employees in both public
and private sectors with qualifications in Accougtiis likely to be an important
condition for minimizing public sector corruption.

% This example is based on the SKOPE (Skills, Kndgte and Organizational
Performance Project) (University of Cardiff) WorgiPaper by Anne Cox (2007).
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Her interviews with management and staff at a nundfework sites
indicated that both recognized the currency of N\&spassports to accessing
professional training for progression to nursingl anidwifery. Furthermore,
managers were rigorous in:

» policing the quality of tuition;

= ensuring that programmes leading to NVQs had at¢oegsecialist knowledge
and new skills; and

= establishing the ‘communities of trust’ betweengitads, colleges and local
universities that were needed to build the creithbdf the programmes and the
gualifications linked to them.

In contrast to the Accounting example, where the ricde is played by the
professional associations, the NHS case is ofge lpublic sector employer with
a senior management who have adopted a strong polieiRD.

Government was in a position to insist that the NS a public sector
employer reliant on Government funds, adopted NVEBswever, it was the
NHS’s HRD policy that enabled them to integrate tN&Qs into the
organization of the work and to use them to provioigportunities for
progression for staff. This is not a case, as withAccounting example, of the
employers insisting on modifying the NVQ outcomesdel, but of integrating
the NVQ into the way the work was organized.

In many ways, as the largest employer in the cgutite NHS is unique,
and the issues of portability and transferability aternal rather than external.
On the other hand, the lesson of occupational pressfor improvement of a
working environment driving the use of qualificai#o is similar to the
Accounting case. Once the NHS adopted an HRD palltigh emphasized staff
progression across traditional occupational diviggegh as nursing assistant to
midwife), it was the additional learning opportimsét such as access to specialist
training in nursing and midwifery, and opportursties acquire new skills such
as blood testing, and the use of ECGs, that helipgéld the credibility of the
NVQs; not its specific outcomes.

The issue that the Health Care example raisemitasito that raised by the
case of Accounting. In each case, the credibilitg &success’ of the NVQs
depended on well-resourced workplaces and employghs a relatively long
term view of HRD.

In the large number of workplaces where such camditdo not apply or
where the vast majority of the jobs make few simands, it is difficult to see
what the outcomes-based model like NVQs can offer.

8. Some lessons from the NVQ experience

Despite considerable investment and many changasagperiod of over 20
years, researchers and commentators such as th@ESK@am at Cardiff and
Oxford Universities do not see the introduction MWQ’s as having led to
substantial improvements in skill development ortlie work-based training
system in the United Kingdom (in England, Wales &ladthern Ireland, to be
more precise). NVQs have not been taken up with empusiasm by large
numbers of employers for whom it was claimed theyenspecifically designed.
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In a society such as England where those takingtimwal qualifications are all
too easily seen as failures from academic prograsnmany employers continue
to recruit largely on the basis of academic quadilibns. This is partly their
prejudice and the long history of social class g«loris in English education.
However, it also reflects the weak knowledge ba$eNwWQs which was

explicitly designed to emphasize performance rathen knowledge or
understanding on the largely unspoken assumpti@t timderstanding was
beyond the capabilities of those likely to takehsqualifications.

This brief review of the legacy of NVQs leaves azla. Despite their low
take-up in the United Kingdom, the lack of evidertbat they have led to
significant improvements in skill development, amdavide range of substantial
criticisms, NVQs have continued to provide a modetoss the world for
competence-based approaches to training and NQ$exd lin outcomes. Why
might this be so0?

We must conclude that the continued popularityhef NVQ model has to
be understood in terms of the superficial plauigybdf its appeal to governments
who are more interested in finding ways of coningllpublic expenditure than
addressing the complex problems concerned with rile of skills and
knowledge in economic development. Furthermore, Nyjig models are likely
to be attractive to governments of developing coesitbecause they are often
supported by international agencies and other aibics.

On the other hand, as the two examples of the Adewy Technicians and
Health Care occupations in the NHS indicate, NV@egehhad their ‘successes’.
In each case (these are by no means the only lmelssuspect others would tell
a similar story), it was the HRD policy of the scand organization involved
that underpinned the credibility, for employees angployers, of the particular
NVQs. In the case of Accounting Technicians, thedé&rship role was
undertaken by the major professional bodies; irctdee of Health Care NVQs, it
was taken by the senior management of the NHS exgmidin public sector
employer. These two examples of ‘successes’ rags®us questions about
generalizing the outcomes model, of which NVQs wameearly if not the first
example. This is especially the case in countrigs undeveloped institutional
provision for VET and an absence of effective psesienal bodies and
established employer-college training partnerships.

The ‘successful’ examples suggest that qualificatioand specifically
qualification design involving the specification ofitcomes, are unlikely to be
the major factors in promoting skill developmenheTAAT and the NHS used
NVQs to suit their needs. In the Accounting cabés involved changing many
of the rules of the NVQ framework, and in the cabélealth Care, it involved
building in additional learning resources which maamployees see the whole
professional development programme (including th&QN) as worthwhile and
helped the NVQs gain credibility with senior stadf well as with those who
achieved them.

The examples of NVQ ‘successes’ point not primatiy the need to
redesign qualifications or to establish an NQFh@igh a case can be made for
both), but to the need for a much broader apprdachiocational education
reform as part of an overall HRD strategy. This lddeegin with an innovative
approach to stimulating product and service devetogt and an active response
to the knowledge and skill needs that this woulcegise to. Such an approach
will inevitably encourage the development of parshgs between employers,

26



colleges and universities. If these partnershipstamprovide progression routes
for employees, they will need a qualification framoek which provides the
‘proxies’ for the skills and knowledge needed ahd maps of the appropriate
and possible sequences and pathways through wiggtcan be achieved.

This is not to underemphasize the role of a qualifon framework, but to
locate it in its specific purposesn what it can do, not in what policy-makers
want it to do. Starting with a framework of outcomes and leveld then trying
to make them ‘proxies’ for skills is to invert thieay that the most successful
gualification systems have been developed. The N¥@erience suggests that
starting with the framework of written outcomes wmainfulfil the claims made
for it, except in exceptional circumstances of kited that the two ‘successes’
illustrate.

A broader-based approach to skill development armiviedge acquisition
for economic growth has to go back to where voaoatfigualifications started in
the nineteenth century and interpret those stragdgitwenty-first century terms.
The first vocational qualifications which NVQs attpted to replace had three
features of continuing relevance today:

1. they weredemand-led by employers at a time industrialization was beginning to
incorporate the new discoveries in the naturalses;

2. their development was closely linked tbe development of educational
institutionsin closepartnership with local employers; and

3. leading members of the professions and universities where the new knowledge
was being producedere closely involved in the design and assessment of the
new vocational qualifications.

None of these conditions apply to NVQs as a framkwaf ‘written
outcomes’ and none of them suggest that an outctedeBamework has the
role often claimed for it. However, the three cdiodis were involved, albeit in
different ways, in two ‘successes’ described. Theblem with NVQs was that
they tried to break with the past rather than léeym and build on the past. That
is the lesson we must learn from their legacy.
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Chapter 2: The Scottish Credit and
Qualifications Framework:

A case study of a very ‘early starter’
- David Raffe

1.

Introduction and overview

The Scottish Credit and Qualifications FrameworCQ¥) was formally
launched in 2001. It is a comprehensive credit-tbdssEmework with 12 levels,
intended to accommodate all qualifications and sssxklearning in Scotland. It
aims to support access to learning and to makedhbeation and training system
more transparent. It aspires to become the ‘ndtitarguage’ of learning in
Scotland. It is a voluntary framework, led by atparship which initially
comprised two higher education bodies: the Scoffjsfalifications Authority
(SQA: the main awarding body for school and collegelifications), the
Scottish Government and two higher education bodies later included the
colleges (multi-purpose institutions which, alongthwthe universities, are
responsible for most public, institution-based,at@mal and general post-school
education). Qualifications in the framework mustdsedit-rated, which means
that each unit must be described in terms of ammelof learning (credit) at a
given level of the framework. This in turn requittkat units and qualifications
are expressed in terms of learning outcomes, leutrimework does not impose
a narrow concept of outcome or competence. The Sk&3Fa ‘loose’ design,
although it embraces sub-frameworks which are rtightly specified.

These features differ from many other NQFs. Reseaschave contrasted
‘enabling’ or ‘communications’ frameworks, which earvoluntary, loosely
specified, modest in ambition and implemented tghobottom-up procedures,
with ‘regulatory’ or ‘transformational’ frameworksvhich are compulsory,
tightly specified and led by governments or cenfrgéncies with the aim of
reforming or transforming education and trainingg(eYoung 2005, Allais
2007). Different analysts have used different teend criteria to present this
contrast. Figure 1 below lists features of différgmpes of NQF which broadly
correspond to other researchers’ typologies. It pames two ideal types, a
communications framework and a transformationamé&aork; but it also
suggests that these two types define the poles afninuum and that many
NQFs fall between these poles and more closelymeleewhat Figure 1 calls a
“reforming framework”. The SCQF, by contrast, apgeas a relatively extreme
case, and lies at the communications end of therzam.

This view in turn is associated with what | shalll ¢he celebratory account
of the Scottish framework. The SCQF is widely pareg as a relatively
successful framework. It is at an advanced stagenpfementation, at least as
measured by the proportion of learning that it ¢syet is associated with
positive developments in access, progression amdfer; it has contributed to a
more transparent, flexible system; and, abovetdihs retained the support of all
sectors of education and training. These achievent&ve enabled the SCQF to
assume an almost moral authority among NQFs andetmme a source of
lessons to others. And these lessons attribut&@@F's relative success to its
nature as a communications framework. Thus, theFs&Q@erience is perceived
to show that an NQF should not expect to achieyyemehange in education and
training, except as part of a broader suite ofgud; that a comprehensive
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framework needs a loose design; that the engagermedt ownership of
stakeholders, and especially of education andit@iproviders and awarding
bodies, is necessary for success; and that theemspitation and impact of an

NQF take time.

Figure 1.

A typology of NQFs

Type of NQF

Communications

Reforming

Transformational

Starting point

Existing ET system

Existing ET syste m

Future ET system

Purpose *= Toincrease = To achieve = To transform ET
transparency; specific reforms, and lead
= To provide tool e.g. fill gaps, development of
for rationalizing enhance quality, new system
system, extend access
increasing transfer a_md
coherence, progression,
facilitating = To provide tool
access transfer for rationalizing
and system,
progression increasing
coherence
Design = Loose, varies = Tighter, but =  Tight, central
across sub- varies across specification
frameworks sub-frameworks imposed more
uniformly
Leadership and = Voluntary = Compulsory = Compulsory
control = ‘Bottom up’ = ‘Top-down’: led = ‘Top down’: led
= ET institutions by central by central
share agency/govt. agency/govt.

leadership = ET institutions = ET institutions
= Substantial as key partners among partners
decision- Control may = Centralized
making at level vary across sub- control
frameworks

of sub-

framework
Expected role in =  Tool for =  Drives specific = E)_(pected to
change change: changes; drive
requires requires transformation
complementary complementary of system
drivers to drivers for other

ensure tool is
used

impacts

Source: adapted from Raffe (2009a).

Along with other commentators, | have contributed this celebratory
account of the SCQF. | have drawn lessons of thdsksummarized above and
argued that they were applicable to NQFs elsewfeege Raffe 2007; Raffe et al.
2007-08). However, an alternative perspective, Wwhishall call the “sceptical
account” of the SCQF, challenges the celebratorpaat in three respects.

= First, it points out that much of the SCQF’s acki@ent can be attributed, not
to the framework per se, but to the series of regowhich preceded it. These
paved the way for the SCQF by introducing suchulest as unitization, credit
and a reasonably coherent set of levels. Theyiaismuced concepts of
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learning outcomes across much of education angiriggiand supported
changes in pedagogy and content, for example ugpaticational
gualifications and aligning them more closely wihour-market needs.

= Second, these reforms did not all correspond tadisa type of a
communications framework. Many more closely resealpeforming, if not
transformational, frameworks: they were compulsoriypduced by
government or central agencies to reform aspedtseoéducation and training
system and to establish more or less tightly-spetBectoral frameworks; some
of which survive as sub-frameworks of the SCQF.

= Third, the additional impact of bringing these $tdmmeworks together in the
comprehensive SCQF has been relatively modestSTeF has linked the
SQA portfolio and university degrees, the sub-frammks owned by its main
partners, but it has been slow to accommodate gthaifications, and evidence
of direct impact on objectives such as increasedsscand transfer is limited.
This sceptical account suggests that the lessonstfre celebratory account
need to be qualified. The SCQF does not necesshihonstrate the superiority
of a communications framework if many of its acleesents were the product,
not of the communications SCQF, but of the refogriameworks which
preceded it.

Both accounts, | will argue, provide insights itthe SCQF and what other
countries may learn from it. Moreover, the sceptaount draws attention to
the sequence of reforms that have created the STQ&.lessons from the
Scottish experience are not to be drawn from th@fS&lone; the earlier reforms
are a further rich source of policy learning. E@braws attention to the way the
process has consisted of a shifting balance betwefenms which developed
sub-frameworks and reforms which brought two oremsub-frameworks into a
more coherent structure.

Structure of the chapter

After summarizing relevant features of the Scottishtext in section 2, this
chapter presents brief analyses of earlier devedopsnthat preceded the SCQF,
in section 3. It then provides a somewhat more ilgetaaccount of the
development and implementation of the SCQF itsilf,section 4. Finally,
section 5 draws out some issues from the experiehtiee whole sequence of
reforms.

2. Context

Scotland occupies the northern third of the langsnaf Great Britain. A
large proportion of its population of 5 million #g in the central belt, which
includes the large conurbation centred on Glasdtowever, large areas of the
north-west and the south are more sparsely popljlate consist of islands,
requiring different models of educational provisidiraditionally an emigrant
country, Scotland has recently attracted largerbamnof immigrants, with a net
annual influx of more than 20,000 in the mid-200@&|uding migrants from
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new member states of the European Union. Thiswnfippears to be declining
in the current recessidh.

Scotland has been part of Great Britain, and sulesdty the United
Kingdom, since 1707. Its education system - alreadye developed than that of
England and shaped by the Protestant Reformatibhyelohn Knox - remained
separate; from 1872 to 1999 Scottish schools alléges were administered by
a ‘territorial’ department of the Government of theited Kingdom, eventually
known as the Scottish Office. Universities and stdal training came under
Scottish Office control in 1992 and 1994 respetyivd his ‘administrative
devolution’ permitted a considerable degree of &toautonomy, exercised by
an administrative and professional elite which uneld senior professionals (led
by the Inspectorate), civil servants in central ggoment and the directors of
education in local authorities, which run schootsl aan the colleges before
1992 (Paterson 2000).

In 1999, the Scottish Parliament was establishetth wevolved powers
including education and training. The Scottish €dfiwas replaced by the
Scottish Executive (renamed Scottish Governmer20@7) which had similar
functions (at least with respect to education araning) but was now
accountable to the Scottish Parliament. This hsslterl in a modest divergence
in education policy between Scotland and Englarite $cottish Parliament is
elected every four years by a proportional repredgiem system, which makes it
unlikely that any party will achieve a majority ofeats. The first two
administrations, in 1999-2003 and 2003-07, werditomas of the Labour and
Liberal Democrat parties; in 2007 the Scottish dladl Party formed a minority
government.

Electoral arrangements may accentuate pre-exissityes of policy-
making. The ‘received wisdom’ is that policy-makiimg Scottish education is
based on ‘consensus, partnership and consultgtiturhes 2008, p. 71). It also
relies on informality and flexibility: it tends tavoid regulation, compulsion and
entittement. However, informality of control is ntihe same as absence of
control, nor do partnership and consultation mda all partners have an equal
voice. The administrative and professional elitdudes provider interests and a
degree of ‘producer capture’; it aims to be congahbut it is consensus among
this elite, rather than among a broader public,ctvimatters most. This policy
style results in what might be described as pr@ivesconservatism: it pursues
evolutionary, inclusive and progressive reform, mgt at the expense of
challenging existing hierarchies and power relaimps. However, a legacy of
past constitutional structures is the relativelyalweepresentation of employer
interests. Employer bodies have generally been stipp of education and
training developments but they have not, until vexgently, been conspicuous
among its drivers.

Three other aspects of the context of Scottishatihral policy-making are
relevant to the development of the SCQF. The fgsicale. The Scottish policy

community is relatively small. The leading membefrghis community can meet
each other in the same room - and may meet agaiméxt day, wearing

3" GRO 2009.
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different hats. If consensus does not already gkiist easier to pursue it through
face-to-face discussion. It is also easier for twdhree individuals who share a
vision to drive it forward. The second aspect istitational uniformity. The
number of different types of institutions of Scsittieducation is relatively small,
and organization and standards tend to be cons@bteong institutions of each
type. This reduces the number of interests thate h@v be consulted, and
contributes further to the informal, partnershiglestof policy-making. It also
contributes to its centralized character: for exi@mgchool-college collaboration
can more easily be discussed at national level ithandiverse system such as
England where there are many different types obaslshand different types of
colleges. The third aspect is the tradition of pupkovision. There is a strong
expectation that education should be provided ffeeall citizens and in the
public interest. The legitimacy both of local gawerent, which directly
administers schools, and of the central governméitth leads policy-making, is
accepted to a greater extent than in many counitnfagenced by neo-liberal
ideas.

Schooling is compulsory from the age of 5 to 1@] Hrere is an entitlement
to free part-time pre-school provision for 3- angeér-olds. Children attend
primary school for seven years followed by fousitoyears of secondary school.
About 5 per cent of pupils (more in Edinburgh) atteprivate schools. The
others attend schools run by elected local auibsritwhich are free,
comprehensive and co-educational. Parents haveieecbf school, but children
from the designated catchment area have prioritye $chool curriculum is
mainly general and leads to single-subject Stan@aedie qualifications taken at
the end of fourth year at age 15/16. About twoethiof pupils stay at school for
a fifth year (to age 17), and nearly a half stayd®ixth year (to age 18). Pupils
attempt further single-subject National Qualifioas, available at a range of
levels, in fifth and sixth year; those at Highedakdvanced Higher level provide
the main currency for entry to higher education.sMandergraduates in higher
education institutions (HEISs) take 4-year Honouegrées, but some take other
qualifications including the more traditional 3-y€ardinary degree. Nearly half
the age group enters higher education, but neatthiré of these enter a college
rather than an HEI, typically to take a short-cyidigher National Certificate or
Diploma (HNC or HND) awarded by the SQA. The origind development of
many of these qualifications are described in sac@ibelow.

Nearly a quarter of school leavers enter a fulketioourse at a college;
others study part-time at college, possibly as pba Modern Apprenticeship or
training programme. Scotland’'s 43 colleges are imuitpose institutions
providing vocational and general opportunitiesearhers aged 16 upwards, and
to school pupils aged 14 plus. More than half afiehts are aged 25 or over.
Colleges have a tradition of access and resporesgerno employer and
individual needs, and their courses vary in lenigtimode of delivery, in content
and in level. Nearly a quarter of college activisyat higher education level,
consisting mainly of HNCs, HNDs and shorter profmsal awards. Other
courses lead to a variety of qualifications inchgdigroup awards based on
National Qualifications, Scottish Vocational Quiations and awards of
employer and professional organizations or of otsarding bodies such as
City and Guilds.

Other learning provision includes workplace traipiadult education and
community-based learning, including by voluntarygamizations and local
authorities. A new body, Skills Development Scadl§8DS), was established in
2008 to manage government training programmeslttege careers service and
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labour-market intelligence. As in the rest of thaited Kingdom, employer
engagement in education, training and skills dguraknt has been a continuing
challenge. A UK-wide network of Sector Skills Cousids intended to represent
employers’ interests and skill needs and to detenticcupational standards.
Some of their functions are specific to EnglandSiotland their roles include
representing employers in the design of learnind qualifications (Scottish
Government 2007). Their effectiveness is variaheis the support they receive
from employers.

The Scottish economy is largely based on servidastnies, and financial
services, tourism, health and education are maorces of employment. Many
traditional primary and manufacturing industriesctsuas coal, steel and
shipbuilding largely disappeared in the late twathticentury. The labour market
is substantially integrated with that of the Unit€thgdom as a whole. It is
flexible, with weak regulation and weak occupatiolabour markets. National
occupational standards, on which vocational qualifons are based, are defined
for the whole United Kingdom. Most do not requirgualification as a ‘licence
to practice’; exceptions include most liberal pesiens and occupations affected
by health and safety issues. The number of regulateupations has increased,
and new qualification requirements have been inired in areas such as social
care and the private security industry.

The rhetoric of the knowledge economy and the rfeeckills has been
influential in Scottish policy discourses. Scottiskill levels are higher than in
the rest of the United Kingdom - at least, as dyudeasured by qualifications -
but productivity growth is lower. The current S@ghtGovernment has therefore
focused policy attention on the demand and espgdiad utilization of skills
rather than on the supply, and has seen the SC@FR smsstrument for pursuing
this (Scottish Government 2007). It has also caetthprevious governments’
concerns with the high proportion of young Scotsinaducation, employment
or training - one of the highest proportions in tBECD (Scottish Executive
2006). This problem reflects low participation idueation and training rather
than low rates of employment, and it has focusdityattention on engaging
young people for as long as they remain in compyleducation and providing
a range of opportunities for them when they ledyeemployment is growing
again in the current recession, especially among léss skilled. It is
geographically concentrated, like other factor®eissed with poverty and social
deprivation. Glasgow and other former industriahtoes in the west are most
affected. An index of multiple deprivation appliédl data zones in the 2001
Census showed that more than half of Glasgow belbtg the 15 per cent most
deprived zones nationally.

3. Previous reforms

In this section, | review the experience of theorefs that preceded the
launch of the SCQF. Readers who simply wish to tifletthe key points are
invited to turn to the end of the section where thain themes from this
experience are summarized; they are also presesatematically in Figure 2.
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Standard Grade: Universal certification at 16

Standard Grades, 2-year process-based school sdors&4-16-year-olds,
were phased in from 1984. Each subject is sepgratetificated and students
typically take eight subjects. Most subjects arailable at three levels, and
students can attempt the qualifications at two cajailevels in order to have a
fall-back if they fail at the higher level. Grade® awarded on a six-point scale -
two for each level of award - with a combination exfaminations and other
assessment modes based on ‘grade-related criteria’.

The main purposes of the Standard Grade reform werapdate the
curriculum, encourage more active learning andithice ‘assessment for all’ -
the title of one of the two 1977 reports which pded its blueprint. Existing
qualifications for 16-year-olds had been desigrarcttie top 30 per cent of the
ability range; after the minimum school-leaving agas raised to 16 in 1973 a
large minority of pupils languished in ‘non-Centiite’ classes, outside the
‘moral community’ of the school (Gray et al. 1983)he development
programme for Standard Grade was prolonged: eadgwagement for school-
based development was reined back in favour of ee mtreamlined, coherent
approach. The complex assessment arrangementsi@uidréatened increase in
workloads led to teacher resistance and a compeoimighich the original plans
were revised by a ‘simplification committee’ (Sinops2006).

Standard Grades did not constitute a qualificatifmenework in the
modern sense but they contributed the principleashprehensive coverage, as
well as concepts of criterion-referenced assessamghievels of learning, to the
Scottish qualifications system. They made the systwre inclusive and led to a
slight narrowing of social inequalities in attainme(Gamoran 1996); they
remain well-regarded among many Scottish educati®ni

Action Plan/National Certificate: National modular
framework for non-advanced ‘vocational’
education

Published in January 1983 and largely implememetPB4-85, the Action
Plan introduced a modular framework, based on glesinational catalogue of
some 2000 modules, to replace nearly all non-adérocational education in
colleges and to provide opportunities for learn@rschools and on training
schemes (SED 1983). A single national body (thdtiSboVocational Education
Council: SCOTVEC) was established to manage thelagie and award the
certificates. Each module was of notional 40-hangth (with some half- and
double-modules). A full-time student might take top20 modules in a year; to
begin with, modules were listed individually on iagte National Certificate
(NC), although colleges often gave each programigeayp title. Modules were
not described by levels: this was considered tmbt@nsistent with the prevailing
concept of outcomes. Modules were defined by perdoice outcomes and
associated performance criteria; the module descsipsuggested appropriate
learning and teaching approaches and contextsaafitey, but module contents
were not specified in detail and lecturers andheexhad substantial discretion
in how to ‘flesh them out’ each module. NC modulesre internally assessed -
that is, by college staff rather than external exans - with a simple pass/fail
outcome. The Action Plan aimed to integrate edanaind training and preserve
broad, general education within vocational prograsmit included generic
modules such as personal and social developmeniebsas general subjects
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such as communication, mathematics, languages @vet (ime) other more
‘academic’ subjects. As a result, NC modules weseduextensively in schools,
either to complement the academic curriculum diilt@aps, especially among
learners whose earlier attainments made it inabies® attempt many Highers.
They were also used to certificate young peopleyouth training schemes,
whose numbers had mushroomed due to youth unemplayimitially intended

for 16-18s, they were also used in curricular dewelents for 14-16 year-olds
and they proved popular with adults as they praVvidational recognition for
small units of learning.

‘The move to an outcomes-based qualifications systhich was at the heart
of Action Plan seemed logically ... to rule outtifistions based on the age of the
learner or the place of learning - an innovatiorpalicy terms.’ (Hart and Tuck
2007, p. 107)

The Action Plan had several purposes. It addreksedevels of post-16
participation by providing more opportunities edpkyg for ‘less academic’
learners. It responded to high youth unemploymenels by encouraging
participation in education and providing opportigst for certification for
training schemes. It aimed to update the collegeiotdlum, and to provide a
flexible structure that would make it responsiveftiture changes in labour
market needs. It similarly aimed to change pedaggind to move away from
didactic approaches. It aimed to rationalize ptiovisby simplifying the array of
vocational qualifications and providing a modultmusture which could reduce
duplication of provision. Underlying all these ainitssought to increase central
control over the system, partly at the expensensfitutions. Modules were
‘institutionally versatile’ and no longer owned loplleges and departments -
although institutions could develop their own madulin addition, at a time
when the boundary between (Scottish-controlledration and (UK-controlled)
training was increasingly blurred, it was an atterfp Scottish authorities to
assert control over vocational education and tngiijRaffe 1985).

The Action Plan was education-led, and employeaggul a secondary role
(mainly through representation on SCOTVEC's settoards). It was a top-
down reform, led by the Inspectorate which was thecated within the
government. Colleges had little choice but to cgmp@l threatened boycott by
college lecturers only delayed the process of ngaRindules available to private
training providers (Philip 1992). The reform alsapkited the colleges’
reputation of responsiveness and flexibility. Tpeedy introduction of modules
- 18 months from policy document to implementatiaontrasts with the much
longer time-lag associated with Standard Grades.

The reform introduced a more up-to-date curriculurd created a structure
which enabled it to respond more flexibly to futueanges in labour market
demands and policy environments. It encouraged ift $tom didactic
pedagogies to practical approaches, although taieed across colleges and
subject areas. If staff interpreted the modularess®ent requirements too
narrowly, the learning experience could become niagted (Scottish Office
1991). In schools, the modules met important culaic needs, but they had
lower status than academic courses and they wéza offered on an arbitrary
basis, depending on staff availability, rather tistudent need. The contrasting
ethos and pedagogies of modules and academic sdurtker undermined the
coherence of the curricular experience. The aspirathat the NC would
enhance access, transfer and progression was egliged to a limited extent.
Research on the Action Plan coined the terms fisiti logic’ and ‘institutional
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logic’ to express this finding (Raffe 1988). Thentfinsic logic’ of a
qualifications framework may promote ‘seamless’ ems; credit transfer and
progression through the modular system; but in tmmgc participation and
progression continued to be determined by ‘ingtinal logics’ associated with
educational institutions and the wider social centeThe NC framework
straddled institutional boundaries, but these batind seemed as important as
ever; the probability of taking modules, the pattesf learning and the
progression prospects associated with them, cadinto be determined
primarily by institutional location. Credit transfevas limited (many young
people had to repeat school modules in college) @aiterns of inequality
remained substantially unchanged. Nor was therehnexidence of greater
efficiency achieved through reducing duplicatidme humber of modules in the
catalogue was under constant pressure to incre@sexford et al. 1991;
Howieson 1992).

Scottish Vocational Qualifications (SVQs): A national
framework of competence-based occupational
qualifications

SVQs will be discussed more briefly, as many ofiisees parallel those of
National Vocational Qualifications (NVQs) describedthe country study for
England. NVQs were introduced in the rest of thatéth Kingdom in 1986.
They were outcomes-based, unitized, occupationalifegpations, based on
National Occupational Standards and allocated tairfive levels. They were
not initially extended to Scotland because thedalated purpose of rationalizing
vocational qualifications had already been addck$sethe Action Plan. They
were based on a narrower concept of competence Nkkamodules and they
were more tightly specified; among other requiretsaassessment had to be
carried out under workplace conditions. These mfiees, together with their
apparent rejection of the NC philosophy of inteigigateducation and training,
and the fact that their design and their underpigrstandards were determined
at United Kingdom level led to strong opposition tteeir introduction in
Scotland - especially from SCOTVEC (Raggatt andlisvis 1999). However,
Scottish protests were overruled and in 1989 it aasounced that SVQs would
be developed along similar lines to NVQs.

SVQs and NVQs share a common history of successveews and
revisions. As in England, they were criticized tbeir narrow specification,
over-assessment, cost and bureaucracy, and thpiermentation was largely
driven by the requirement that they be offered amliply-funded training
programmes (Robinson 1998). Despite the rhetorét they were employer-
driven and work-based, the colleges played a lgrgd in their delivery
(Canning 1998). However, over time they have fothwdr niche and they have
become a more settled and accepted part of théisbcqualification landscape.
Ironically, SVQs are surviving in Scotland evenNdQs in England are being
subsumed within the Qualifications and Credit Framm.
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The Advanced Courses Development Programme
(ACDP): Unitization of HNCs and HNDs (short-
cycle higher education awards)

The ACDP, launched after a consultation in 198Temded the principles
of the Action Plan to SCOTVEC's short-cycle higleetucation awards, Higher
National Certificates and Diplomas (HNCs and HNDdglivered mainly in
colleges (SCOTVEC 1988). These were redesigneth®masis of 40-hour unit
credits. In contrast to NC, the group award ti{ldBlC and HND) were retained,
although certificates could also be awarded forividdal units. HNCs and
HNDs had previously been distinct awards for panet and full-time study
respectively, but it now became possible to buridaal 2-credit HNC in order to
achieve a 30-credit HND. An agreement with the alivay body for non-
university Higher Education Institutions (HEIs) pétted similar articulation
with degrees (HEQC 1993).

The programme’s purposes were similar to thosehefAction Plan and
were in many respects its natural consequence. \B&ITVEC was created, it
took responsibility for HNC and HNDs alongside thetion Plan. These awards
were poorly articulated with the NC; their speation differed between the pre-
existing awarding bodies; they were traditionalfanmat, assessed largely by
examinations; and their content was perceived toutef date. The programme
also aimed to promote innovation at the collegelldy providing ‘significant
devolution’ of responsibility for curriculum conterprogramme planning and
assessment to the colleges (SCOTVEC 1988, p. Wadtled by SCOTVEC and
combined central and local activities.

The reform was generally welcomed. The evaluatibthe development
programme found that college staff and other padits particularly valued the
opportunity to articulate with degree provisionthaligh views on articulation
with the NC were more mixed (Black et al. 1992).wdwer, this increased
flexibility created a dilemma which subsequent r&povould highlight: the
easier it became to progress from an HND to a @edhe harder it became to
preserve the HND’s character as an exit qualificateading into employment.
In the event, different HNDs tended to develop atdht emphases, on
educational or labour market progression respdygtivdne devolution of control
over content promoted innovation in colleges bdtttea diversity of HNCs and
HNDs which threatened their national currency. mbgt round of reform, in the
early 2000s, would rationalize HNCs and HNDs, rediine number of titles and
establish greater national consistency in content.

The Scottish Credit Accumulation and Transfer
(SCOTCAT): A national credit and accumulation
system for higher education

The SCOTCAT Scheme was launched in 1991 as thét ggstem for
higher education in Scotland. It established aenay of one credit equal to ten
hours’ study time (later redefined as the notidealning time for the average
student to achieve the outcomes). The normal watklof each year of a full-
time programme was assumed to comprise 1,200 loour20 credit points. Each
course unit was given a credit-rating of four t® dints, and assigned to one of
five levels of higher education study: four cormsging to the four-year
Honours degree and a fifth for Masters. Minimumwnoés and levels of credit
points were specified for each type of universitpged (CNAA 1991).
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SCOTCAT was initiated by the Scottish office of @euncil for National
Academic Awards (CNAA), the body which awarded @egrgained in public
sector HEIs before they became universities in 19%#reafter it was jointly
owned by the organization responsible for qualgguaance in higher education
(now the Quality Assurance Agency) and HEIs (thfouabeir representative
body, currently Universities Scotland), who agrdedcooperate to develop
credit-based learning (McGoldrick 1999). Its irlifiacus was ‘to facilitate inter-
institutional student mobility, to promote work twiemployers and professional
bodies, and to offer student guidance and acadstaft development’ (HEQC
1993, p. 99).

By 1992, all HEIs had signed up to SCOTCAT and edr® modify their
provision to fit with it. At that time its use wasainly confined to relatively self-
contained CAT schemes in a few HEIls, mainly thasenérly involved with the
CNAA. There followed a period of rapid developmdatused especially on
modular undergraduate programmes and on professiumifications and
continuing professional development in health, &oavork and teacher
education. Institutions increasingly used the franomi to organize and describe
their programmes, to support mixed-mode deliverg &m provide links and
routes to other award frameworks and work-basewhileg However, although
SCOTCAT - and subsequently the SCQF - moved chedied learning from a
few niches to the mainstream of higher educatibe, wses of the provision
continue to be highly variable across HEIls (McGigkirl999). To use the
concepts developed in relation to the Action Plae,may say that despite the
common intrinsic logic of the SCOTCAT frameworks iapplication varied
according to the diverse institutional logics obflish higher education.

Development was faster than elsewhere in the Urfieddom (HEQC
1993). This partly reflected the relatively smatlake and cohesiveness of
Scottish higher education, especially after fundiagd governance were
devolved to Scotland in 1992. Despite their diwgrSicottish HEIs were able to
aggregate their interests and act in concert,tarfachich later proved critical for
the SCQF. An additional factor was the large seatdiNC and HND provision
in colleges, which provided newer universities wih potential source of
recruitment.

Higher Still: A ‘unified curriculum and assessment
system’ of new National Qualifications for post-16
learning in schools and colleges

Higher Still, implemented from 1999, replaced acaideupper-secondary
courses and ‘vocational’ NC modules with a unifiemework (Scottish Office
1994). Its design was a hybrid of the previous ifjoations, based on units
which could be grouped into courses and a comlminatf internal unit
assessment and external course assessment. Uhiteuanses were structured as
a ‘climbing frame’ with seven levels: the top tvavéls corresponded to existing
upper-secondary courses, but new levels were anidethke the system more
inclusive. The original plans proposed five levélst the bottom level was split
into three, of which the lowest level, for which level descriptors are provided,
includes provision for learners with profound aeglese learning difficulties.

Higher Still aimed to provide ‘opportunity for alland especially for less-

qualified 16-year-olds who were continuing in edigrain increasing numbers.
It built on NC modules but aimed to address thienithtions: their low status,
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their arbitrary provision and the incoherent migtuof pedagogies and
assessment approaches arising from the combinatid®C modules and more
traditional academic courses in the post-16 sckaaiculum. It also aimed to
promote parity of esteem for vocational and acaddedarning and to promote
the five ‘core skills’ of communication, numeracyinformation and
Communication Technology (ITC) skills, problem-galy and working with
others. It reflected a ‘unifying logic’ which drovgreater coherence and
integration in post-compulsory education (Raffe 280 Its aims and strategy
attracted wide support, partly because it appetdedoth left and right of the
political spectrum. To the left, it offered widgomortunities, greater equality and
an extension of the principles of comprehensivecation to post-compulsory
learning; to the right, it promised choice and ittiéliky, responsiveness and the
promotion of vocational learning.

Despite this broad support, Higher Still was edocatiriven, even more
than the Action Plan. Employer interests were supmo but their main
influence was to maintain the priority for corellskiSVQs and most work-based
learning were not included in the new unified fravoek. To support the
development process, the Government undertook #ngedt consultation
exercise in the history of Scottish education. Mewdess, the more powerful
academic interests had most influence over thermeso conception and
development, and many college and vocational isterelt disappointed by the
outcome (Raffe et aR007). Moreover, the need to develop a comprehensiv
framework to cover all levels, types and locatiohpost-16 education tended to
disenfranchise participants who could represerit then sector’s interest but
lacked the resources or the frame of referencensider the system-wide issues
(Raffe et al. 2002). The development and implentartgrocesses were widely
perceived as ‘top-down’, and there was resentmieait key elements of the
proposals - notably the assessment arrangement®re wot put out to
consultation.

SCOTVEC was merged with the schools examinationyldodcreate the
Scottish Qualifications Authority (SQA), which assed responsibility for the
new qualifications. The first year of implementati@1999-2000) culminated in
an ‘exams crisis’ which led to delays and inaccsdn the publication of
results. This was caused by a combination of cigtantes in which the
increased assessment burden and complex assessowgltwere factors. The
resulting political crisis led to recriminationsdaaccusations that schools and
colleges had been insufficiently involved in deyetmy the reforms. The
outcomes included a re-balancing of policy-makinfjuence, in favour of key
stakeholders and especially the main educatiormliggrs, measures to reduce
the assessment burden, and a growing perceptibnoritiged frameworks needed
to be loosely specified to accommodate differepesyof learning.

Research on Higher Still concluded that it did edigorovide ‘opportunity
for all’ in the sense of providing learning opparities that were perceived to
have value, status and relevance to a wider rahgeumg people (Raffe et al.
2007). It was also associated with a reduction datiad inequalities in
participation and attainment at the 16-18 stageoXford 2009). However,
although new National Qualifications improved ascdkey had less impact on
progression. Designing, constructing and implenmgnta flexible ‘climbing
frame’ through which all learners could progresshair own pace, mode and
direction proved harder than the simple metaphggessted (Raffe et al. 2007).
Different dimensions of flexibility - such as fléé delivery and flexible
pathways - were in tension with each other (Howiesd al. 2002). Less-
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qualified young people continued to fail and draj im large numbers, despite
taking courses that were better tailored to theieds. And despite offering
formal parity of esteem for vocational and acaddedening, the unified system
had only a small impact on the numbers and kindstoflents who chose
vocational options, at least in the short term.

Like earlier reforms, Higher Still appeared to dewstoate that parity of
esteem, and patterns of participation and attaihmneearning, are shaped more
by the institutional logics of education and tragi (including macro-
institutional logics: Young 2002) than by the insic logic of an integrated
qualifications framework. The importance of inditnal logics was also evident
in the different ways that schools and collegegh wheir contrasting logics,
implemented the reform, and in the different pregien patterns in these two
sectors (Raffe et ak007). And although this resulted in a more dédferated
pattern of provision than anticipated, this wasmestessarily undesirable. Higher
Still encouraged a shift in expectations and pdroep among at least some
Scottish policy-makers. Not only did it encourageager realism about the
capacity of a framework to achieve such goals asypaf esteem, it encouraged
a shift in the perception of a unified frameworkrfr being a means to impose
uniformity to a principle for coordinating divergitit underlined the need for
arrangements such as assessment procedures tbfbepiirpose’ and therefore
more variable across the system.

Previous reforms: An overview

Figure 2 provides a schematic overview of the mafdiscussed above.
The first column briefly describes each reform. Téecond column lists
structural features introduced by each reform tbamtributed to the later
architecture of the SCQF. As a result, when the B@@s launched in 2001
much of this architecture was already in place bram advanced stage of
implementation. Most mainstream Scottish qualifmad were outcomes-based,
albeit with varying and typically loose interpretais of outcomes. Most (except
Standard Grades) were unitized. Most were placdevats, with mainly minor
differences across types of qualifications in tloeirimlaries between levels and
the ways they were defined. Most (except SVQs) vi®ed on a concept of
credit, again with relatively minor variations irefthitions and metrics. There
were well-established quality assurance systemsifgrer education and SQA
qualifications. Teachers and lecturers had becaneliar with the pedagogies
and assessment procedures associated with a nemreeteentred approach.
Less tangibly, there were signs of a cultural clealegding to wider recognition
of concepts such as credit and to the confidenddrast necessary to underpin a
qualifications system.

Moreover, by 2001 most mainstream qualificationstged to one of three
relatively distinct families: SQA’s National Quatiftions (including Standard
Grades and group awards of varying sizes base@@nuits); higher education
qualifications (SCOTCAT, with HNCs and HNDs); and¥@s. These families
were to become the main sub-frameworks of the SCiQlere was a varying
balance, across the sequence of reforms, betwearogenent within a sub-
framework and integration across sub-frameworksyatds the end of the
sequence the emphasis shifted to integration, edlyein Higher Still. The
‘owners’ of the two largest sub-frameworks (the SQ#l higher education) had
an interest in continuing the drive towards a mawgfied and coherent
qualifications system; and their staff (in the cat@igher education, the staff of
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its main representative and quality-assurance badieScotland) had acquired
the experience, expertise, strategic understanaitycommitment to take this
process forward.

The third column of Figure 2 summarizes the charatics of each reform
and especially its style of implementation. Mostrevéed by government or
central agencies, most aimed to achieve speciBo@és in their area or sector,
and most were compulsory at least for their maigetinstitutions. Some had a
reasonably ‘tight’ design, and there was a freqtemsion between the desire to
engage educational institutions and other stakeh®ldn the development
process and the essentially top-down nature ofetmeforms. In other words,
except for SCOTCAT, the reforms that preceded S@@Fe closely resemble
the ideal type of a reforming framework than thdt e communications
framework.

The final column in Figure 2 summarizes some of ifsies or lessons
raised by the experience of each reform. Many e$¢hissues recur throughout
the sequence, suggesting that they reflect gersspects of qualifications
frameworks and not just specific features of indinl initiatives. For example,
the importance of institutional logics, the consajuneed for policy breadth, the
importance of assessment arrangements and thetoéedp them simple, the
tension between a framework’s scope and its tigisthand the tendency for
units in a framework to multiply, all recur throught the sequence. And further
issues are raised by the sequence as a wholartbdiine scales for reform, the
incremental nature of change and the crucial rdlesub-frameworks in the
development of an NQF as well as in its eventuahitecture. Section 4
discusses lessons from the Scottish experiencejriyan the earlier reforms as
well as the SCQF itself.
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Figure 2.  The reforms which preceded the SCQF: An overview
Reform Contribution to architecture Type of framework/ style Issues/lessons
and culture of SCQF of implementation
Standard =  Principle of = Led by government Showed that
Grade: comprehensive coverage = Compulsory for integrated framework

can cover whole

subject-specific = Levels schools cohort

qualifications for »  Criterion-referenced = Teacher participation

certificating 14- assessment in lengthy Need to ke‘ip_ |
assessment simple

igusrcs;:(s)oait three = (Became part of NQ sub- development P

overlapping framework) programme

levels

National = Unitization * Led by government Constraints of

Certificate (NC)
(Action Plan) :
national modular
framework to
replace college
non-advanced
provision,
available to
schools and
private providers

Learning outcomes
Criterion-referenced
assessment
Portability/credit transfer

Integration of vocational
and (some) general
qualifications

(Merged with academic

courses to form Higher Still
NQ sub-framework)

(Inspectorate)
Education-led (rather
than employment-led)

Fast, top-down
development and
implementation

Compulsory for
colleges

institutional logics:
limits to flexibility and
portability

Need for policy
breadth

Unified framework
makes system more
responsive

Power of assessment
to shape curriculum
and pedagogy
Growth in number of
modules

Scottish

Vocational = Unitization = Led by government Tension between

ocationa . . .

Qualifications =  Learning outcomes = Rhetoric of industry coverage and

(SVQs): . Levels ownership; developed tightness of framework

; | o by government- Need for policy

nationa = Criterion-referenced appointed industr breadth

framework of assessment bgg|es Yy ]

occupational . Concerns with cost,

qualifications {fggime sub-framework of = Compulsory for bureaucracy

based on ) government-funded Assessment

national training programmes requirements restrict

occupational access, increase cost

standards

CAdvanced *  Unitization * Led by awarding body Similar to Action Plan
ourses . .

Development = Learning outcomes (SCOTVEC) Tensions between role

Programme : = Criterion-referenced . College participation as exit quallflpatlon

unitization of assessment in dev.elopment and progression

HNCs/HNDs = Portability/credit transfer = Effectively Devolved control to

(sub-degree (including to university compulsory for polleges led to growth

qualifications degrees) colleges, but in number and

offered in
colleges)

(Contributed with SCOTCAT to
development of HE sub-
framework of SCQF)

devolved control over
content of
programmes

diversity of
programmes/awards

45



Reform

Contribution to architecture
and culture of SCQF

Type of framework/ style
of implementation

Issues/lessons

Scottish Credit
Accumulation
and Transfer
Scheme
(SCOTCAT):
national credit
system for higher
education

Credit (and 10-hour
metric)

Levels
Learning outcomes
Unitization/modularization

(Linked with ACDP, became
basis for HE sub-framework of

SCQF)

Initially led by
awarding body for
non-university
degrees, then by
HEIls and quality
assurance body

Voluntary, but all
HElIs signed up

Influence of diverse
institutional logics

Institution-led
implementation can be
slow and variable

Use of framework by
institutions even more
variable

New National
Qualifications
(Higher still) :
unified system’ of
academic and
vocational post-
compulsory
provision in a 7-
level ‘climbing
frame’, delivered
in schools and
colleges

Integration of academic
and vocational
qualifications

Levels
Learning outcomes
Unitization

(Linked NC modules and

academic courses to
create NQs, which

became sub-framework of

SCQF)

Led by government
(Inspectorate)

Very wide
consultation, but
perceived as top-
down

‘Disenfranchising’
effect of system-wide
development

Showed that
integrated framework
can cover whole
cohort

Constraints of
institutional logics:
limits to ‘climbing
frame’

NQFs can’t impose
‘parity of esteem’
Tension between
coverage and
tightness of framework

Need to keep
assessment simple

Sequence of
reforms:
Progress towards
integration
across sub-
frameworks as
well as
development
within sub-
frameworks

Learning outcomes, levels,

unitization, credit, etc.,

plus changed pedagogies
and assessment and wider

cultural changes

Mainly ‘reforming’
rather than
‘communications’
frameworks: strong
role of central
government and ‘top-
down’ change with
varying amounts and
effectiveness of
consultation and
participation of
educational
institutions

Time needed for
change process

Incremental steps
towards (more)
comprehensive
framework

Variation across sub-
frameworks essential
to NQF development
and design

Reforms create
organizations with
expertise and interest
in further change

Earlier in this chapter, | described a ‘celebratacgount’ of the SCQF and

suggested that this was challenged by a ‘sceptioadunt’ in three ways. This
section has provided support for the first two Erajes. It has shown how the
groundwork for the SCQF was prepared by the refdivas preceded it; and it
has shown that these earlier initiatives were clésehe model of reforming

frameworks than to the SCQF's own model of a compations framework.

The third challenge - the claim that the additiongpact of the SCQF itself has
been minimal - is explored in the next section.
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4. The Scottish Credit and Qualifications Framework
(SCQF)

The origins of the SCQF

The idea of a comprehensive framework emergedemtid-1990s among
those developing the Higher Still and SCOTCAT frameks, who discussed the
possibility of bringing them together, along withV@s, in a single national
framework. In 1997, the Scottish Committee of thi€-wide Dearing Inquiry
into Higher Education recommended ‘an integratedlifications framework
based around level of study and Scottish CredituAadation and Transfer
Scheme credit points’ (NCIHE 1997, p. 39). Intaregy, this recommendation
was addressed not to the Government, but to fdwar @irganizations: the SQA,;
the body (now Universities Scotland) which représénHEIs; the Quality
Assurance Agency for Higher Education (QAA); ana ttommittee which
managed SCOTCAT. However the Government gave ippat and in its
lifelong learning strategy document it promisedjtin a group to develop the
Framework’; optimistically expecting this ‘to be iplace by August 1999’
(Scottish Office 1998, p. 63).

In March 1999, three higher education bodies, tH@ASand the
Government published a consultation paper with imeitiproposals for a
framework based on the key concepts of the levedub€éomes of learning and
the volume of outcomes of learning (COSHEP et @09). It proposed that the
levels defined by existing frameworks could be lgittutogether in a single 11-
level framework. Volume would be measured usingSOTCAT principle of
one credit point representing the outcomes achigwexigh ten ‘notional hours
of learning time’.

The response to the consultation was positive ar2DD0 a development
and implementation plan was agreed by the fouréttgyment partners’ as they
were now known: the SQA; Universities Scotland {las body representing
HEIs was now known); the QAA; and the newly-devai&cottish Government.
Activities covered by the plan included developthg framework, placing the
main qualifications within it (by 2003) and estabing the SCQF as the main
language of learning. The SCQF was officially lauwed as a 12-level framework
in December 2001, on the basis of a document witlned its principles and
structure, including level descriptors which wedd#féred as a first working
guide and will be revised in the light of feedbawk their use’ (SCQF 2001,
p. 26).

Governance

At the time of its formal launch, and its first ilementation plan for 2002-
06, the framework was led by the four developmentners advised by a Joint
Advisory Committee which represented the main gtakders including
employers, professional bodies, community orgammatand other education
and training interests. The development partneyk forward much of the work
of the framework, often in their roles as ‘owneds’ the main qualifications.
Much of the early work of the framework consistédonging the existing sub-
frameworks together, as well as drawing up prooegiuand principles for
expanding the framework and for using it for diffiet purposes including the
recognition of prior learning (RPL) and credit tséar. The SCQF had very little
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Role

capacity in its own right; in the year of its latn@ had a single full-time
employee; a development officer.

This structure has changed in two main ways. In620@e colleges’
representative body became the fifth developmenheg after a long period of
seeking admission. And in November 2006, the SC@RnBrship was re-
launched as a not-for-profit company, owned bydaeelopment partners (who
nominate the Board of Directors) but with strongeecutive powers and a larger
staff (eight at the time of writing). A new SCQF &ity Committee is
responsible for maintaining the SCQF guidelinesueng consistency in the
process and criteria for admitting qualificationeddearning to the framework
(credit-rating - see below) and aligning the SCQREhwother national and
international frameworks. The Joint Advisory Contest is replaced by an
SCQF Forum, which represents the main stakehotderests and promotes the
use of the framework as well as providing feedbawk its design and
implementation.

of stakeholders

The SCQF has been initiated, owned and substantthiven by the
‘owners’ of the two main sub-frameworks: by the S@Ad by higher education.
The Government has played a supportive and oftgnréde, facilitating and
stimulating movement, but it has been careful rotassume sole or even
principal ownership. Key stakeholders and participan the early development
of the SCQF argued that the framework would be tnaeed if the Government
were seen to take it over, and this seemed to hee:n accepted by the
Government itself (Raffe 2003b).

Other education and training institutions have tesd direct influence. In
the early years the colleges were not included gnloa development partners; a
fact they resented. More than any other sectorctiieges have an interest in a
strong and successful framework, and they have timee felt frustrated by
their inability to shape it as they would wish. Fexample, one of the main areas
where the framework aims to promote credit transied flexibility is in the
college/university transition. The SCQF providebasis for transferring credit
from college sub-degree to university degree geatibns, but whereas college
interests tend to feel that transfer should oceua anatter of course, university
interests wish to retain their discretion over weetor not to recognize credit.
The pretext for excluding colleges from the develept partners was that the
framework was led by the bodies which awarded §oations: the universities
awarded degrees, whereas most college qualificatiene awarded by the SQA.
The pretext for later including the colleges wasttthey did award some
qualifications in their own right. In both casele tpretext masked underlying
issues of control. The Joint Advisory Committee \wakup to preserve a balance
between the desire of the development partnersritva the framework and the
need to engage stakeholders, and it managed shigti@ctively.

Other stakeholders have had a more marginal andagivole. There have
been recurrent concerns that the framework has sodficiently engaged
employers and professional bodies, and similar @mschave been expressed in
relation to community organizations. However, ergpls and other stakeholders
are represented in the arrangements for shapindstheframeworks’ of the
SCQF, notably for SQA’s vocational qualificationswda for SVQs; their
motivations for engaging with the SCQF, other tliarough its component
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qualifications, tend to be somewhat different. Tissues in engaging
stakeholders with the SCQfer seare similar to those of other education-led
reforms - for example, it is easier to engage EprE@tive employer bodies,
which have been supportive and often actively eedaghan individual
employers whose engagement has been patchy.

Aims and purposes
The SCQF’s launch document described its ‘genémnsd’as to:

= “help people of all ages and circumstances to acapgropriate education and
training over their lifetime to fulfil their persaf) social and economic potential;

= enable employers, learners and the public in géteetmderstand the full range
of Scottish qualifications, how the qualificatiorate to each other, and how
different types of qualifications can contributdrgoroving the skills of the
workforce.” (SCQF 2001, p. vii)

Seen in isolation from its component sub-framewothke SCQF is thus a
classic case of a communications framework, whagled the existing education
and training system as its starting point and domsake it more transparent and
easier to understand, in order to rationalize dt,improve its coherence, to
encourage access and to highlight opportunitiestrfansfer and progression
between programmes.

In addition to this more or less consensual purptiee main stakeholders
have had specific motivations for taking part. Adst of the introduction of the
SCQF, based on interviews with leading participasitserved:

The role of HE [higher education] was critical. Wshasked why HE had
taken the lead, given that it was already develp@@OTCAT and had less to gain
than other sectors from a wider framework, onerui¢svee replied ‘altruism’.
Another said that HE was looking to the future, aondchanging patterns of
recruitment especially from [colleges]. A third wigeferred to the recent (1992)
devolution of responsibility for the Scottish unisities to the Scottish Office, and
the creation of a separate Scottish Higher Educdfiending Council. The SCQF
provided an opportunity for the ‘repatriated’ S@ittHE system to determine its
own path and to strengthen its links with the rektScottish education. The
Scottish Office of the Quality Assurance Agency figher Education (QAA), one
of the main protagonists of the SCQF, also wishedermbed itself within the
Scottish system and to increase its autonomy ftesmJK parent body. Moreover,
by leading the framework HE could help to shapeaitd thereby avoid the
experience of other countries such as South AaichNew Zealand where HE has
felt excluded from the development of national digations frameworks (Young
2001, Mikuta 2002). | suspect there is some trathlli these explanations, and in a
further one: like many Scottish initiatives, the & owed its birth to the
enthusiasm and commitment of a few key individu@affe 2003b, pp. 245-246)

The SQA's purposes reflected its status as themaltiqualifications body
for Scotland, and its origins as the body createdevelop and administer the
unified curriculum and qualifications framework Nftional Qualifications. A
reform which linked that framework to other SQA lifizations such as Higher
Nationals and SVQs, and to other Scottish quatifica, would both continue
that unifying drive and confirm the SQA'’s positias a national body (and its
semi-monopoly). Many SQA staff, especially thoseowhad joined from
SCOTVEC, had long experience of innovation in dredd flexibility on which
the SCQF could build.
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With respect to the SCQF’s wider political appehére is little evidence
that the support for the SCQF was driven by thel loh ‘neo-liberal’ political
agenda that is claimed to have driven NQFs elseaiihilips 1998, Allais
2003, Young 2007). Instead, it appealed to a monsensual political viewpoint
which advocated a more unified, open and flexibkring system as a means
both to respond to economic demands and to proopgertunity, wider access
and social inclusion. For example, in the Scotfshliament’s first session, an
influential Committee report proposed a lifelongrieing strategy based on the
principles of economy, social justice, citizenshipd quality. It welcomed the
SCQF as a means both to ‘build bridges ... betwbenworlds of work and
learning’ and to create an ‘open and accessiblmilega environment’ (Scottish
Parliament 2002, p. 23).

The motivations and perspectives of most otherestakler groups were
influenced by similar values and perceptions. Ewygls, professional
organizations and trades unions were broadly stigppeven if awareness and
use of the framework took time to spread beyond tegional leaderships and
representative bodies. The colleges were the ¢ladesll sectors of education
and training to the SCQF philosophy which combingklll acquisition,
responsiveness to economic need, wider accessoara mclusion. They had a
strong interest in any development which facilidagand reinforced their role as
flexible, responsive providers of learning oppoities, and as the sector which
interfaced with all other sectors of learning (sakp universities, workplaces,
and so on).

Structure

The SCQF Partnership’s current diagram is showigaire 3. The SCQF
was created by bringing together sub-frameworksthoagh it also
accommodates qualifications that do not belong teub-framework. This
explains its ‘loose’ specification: the SCQF wasidgeed to overarch existing
sub-frameworks in a coherent way; it was intendedher to establish new
qualifications nor to overhaul existing ones. Hakxplains how elements of the
structure came to be established.

Levels 1-11 of the SCQF were based on the sevesislesf National
Qualifications and the five levels of SCOTCAT (tkesvo sub-frameworks
overlap at SCQF level 7). An additional level 12swadded to cover doctoral
study. The five SVQ levels were slotted in to timmework, with some SVQ
levels allowed to straddle two or more SCQF levklsvel descriptors specify
‘characteristic generic outcomes’ for each levetcépt level 1) under five
headings: knowledge and understanding; practicepliGap knowledge and
understanding); generic cognitive skills; commutiara ICT and numeracy
skills; autonomy, accountability and working witthers. These drew on pre-
existing descriptors including those for the SCOTC#&amework and the
subsequent QAA benchmarks for degrees, Nationallifigations (including
Standard Grade and Higher Still grade descriptord &QA’s core skills
framework) and SVQs. The current (2009) descriptmes the same as those
published in 2001, despite the stated intentiometdse them in the light of
experience. Credit was based on the SCOTCAT defmitvith one credit point
representing the outcomes achieved through teomadthours of learning time.
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Figure 3. The Scottish Credit and Qualifications Framework (SCQF)

SCQF SQA Qualifications Qualifications of Higher Education Scottish
Levels Institutions Vocational
Qualifications
12 /\ Doctoral degree
Integrated Masters degree / Masters Degree
11 Post Graduate Diploma SvVQ5
Post Graduate Certificate
- Honours degree
10 Graduate Diploma
Professional Graduate Certificate
........................................... Development
Award Bachelors/Ordinary degree
9 (levels 6-12) Graduate Diploma
Graduate Certificate
Higher SvQ 4
8 National Diploma of Higher Education
Diploma
Higher
7 Advanced Higher National Certificate of Higher Education
Certificate sVQ 3
\/ (levels 6 and 7)
6 Higher
Intermediate 2
5 Credit Standard SvQ2
Grade
Intermediate 1 National National
4 General Standard Certificate* g SvVQ 1
Grade (levels 2-6) (levels 2-6)
Access 3
3 Foundation
Standard Grade
2 Access 2
1 Access 1

*National Certificates (NCs): group awards based on National Units (not NC modules introduced by Action Plan).

Source: SCQF 2009: adapted from diagram in http://www.scgf.org.uk [1 Nov. 2009].

The SCQF itself does not specify types of awards,dome of its sub-
frameworks do so, typically by stating the numbecredit points at each level
required for a given award. Most SQA awards reqgairdeast half the credit
volume to be at the level of the award, but thisds true for all awards in the
SCQF. For example, a Bachelors degree at Honoued fequires 480 credit

points, but only 90 of these have to be at levetli® level of the award.

51



To be placed in the framework, qualifications andh€re applicable) their
component units must be placed at a level of tamdéwork, assigned a given
number of credit points and assessed in a valitgbte and quality-assured
manner. The development partners are responsibieplfacing their own
qualifications in the framework; credit-rating leetname given to the process for
admitting other bodies’ qualifications. Accordirgthe SCQF Handbook, it is ‘a
process of professional judgement ... exercisethbge best qualified through
experience and knowledge of the discipline, fidldstudy, profession, trade or
area of skill' (SCQF 2007, p. 13). The level dgstis, key instruments in the
credit-rating process, ‘give broad, general, butammegful indicators of the
characteristics of learning at each level. Theyrareintended to give precise or
comprehensive statements of required learning et ével.” (ibid., p. 7) The
SCQF is outcomes-based, but it is not an ‘outcoe@sframework of the kind
described by Young and Allais (2009), where outc®raee expected to be
interpreted and applied independently of theiritnbnal context.

And for the same reason the SCQF does not corrdgpathe ideal type of
a framework which seeks to remove control over atioc and training from
professional educators and trainers. If anythihg, teverse may be true: the
reference to professional judgement could be ummedsas reinforcing the
‘producer capture’ and professional leadership wh@as long been a theme
within Scottish educational governance. And the esamay be said of
arrangements for credit-rating. Initially, only ti8QA and HEIs were able to
credit-rate for the SCQF. This function was exadiprimarily with respect to
their own qualifications, but the SQA and one op tuniversities established
facilities which offered their credit-rating serei& to other awarding bodies.
However, the slow pace at which other qualificatiomere included led to
pressures to expand the number of credit-ratingelsodfter a pilot in 2005-06,
the colleges were allowed to become credit-ratindids and a further pilot and
consultation in 2007-08 led to new criteria andcpaures being established
under which other organizations could gain creglitag powers. In 2009, it was
announced that this status would be given to twofessional bodies
(representing banking and management respectiv€iyy, and Guilds (a UK
awarding body) and the Scottish Police College.dTmating bodies will
typically use this capacity to place their own dficdtions in the SCQF, so
appropriate quality assurance arrangements armporiant condition of being
granted credit-rating powers. The first activity ime SCQF's 2009-11
operational plan commits the Quality Committee develop and implement
quality processes that are robust and transpanesdier to support credit rating
for the SCQF' (SCQF 2009, p. 2). New guidelines grdcedures will be
published in the revised SCQF Handbook later ir0200

Implementation

The SQA and HEIs have been responsible for modidica needed to
adapt their own qualifications to the SCQF. Furttlesinges were needed to the
design of some SQA qualifications. For example, uhds comprising HNCs
and HNDs had to be allocated to the two levels r{@ 8) covered by these
awards, and the number of units comprising an HNS wmcreased from 12 to
15. The credit values of National Qualificationsraveecalibrated, changing the
relative credit values of courses at different Isv8everal courses, especially in
higher education, had to be newly assigned to $ewelto sub-levels as well as
given credit values. To some extent, this proceas woordinated nationally,
primarily to ensure compliance with the Bolognauiegments (the compatibility

52



of the higher education part of the SCQF with theopean Higher Education
Area framework was formally verified in 2006). Howee, much of the

adaptation in higher education programmes and fipalons took place as part
of routine processes of programme review and dewedmt and quality

enhancement, or were arranged to coincide with gasEs (such as
modularization and semesterization) which insitasi embarked on for their
own purposes. The SCQF provided a context andesaribed below, a ‘useful
tool’ for these institutional processes. It alsoyaed tools for the revision and
renewal of SQA awards since 2001, including a r@gieof NQ group awards
and current proposals for replacing Standard Grades

SVQs proved harder to include for a number of reasthe levels had to be
aligned with the SCQF; their more extreme ‘outcotnased’ philosophy made it
harder to apply a concept of credit based on natidearning time; their
ownership was more dispersed, and many were owgiedKbbased industry
bodies; and it was inadvisable to make major chafgdore it was clear what
kind of model would emerge from the reform of NVi@ghe rest of the United
Kingdom.

By 2005, the SCQF could claim that most ‘mainstregumalifications were
in the framework. However, in the same year, theveBument-sponsored
evaluation of the SCQF reported slow progressernrblusion of vocational and
work-based qualifications, professional qualifioa8 and community-based
learning, although it noted strong potential insthareas. It attributed this slow
progress, in part, to the partnership model (Gh#laet al. 2005). The SCQF did
not have adequate central resources; much of th& was contributed by
officers of the development partners ‘trying toitlo [their] lunchtimes once a
week’ (Raffe 2003b, p.247). Disagreements were quitkly resolved and
further delayed progress. And while the partnerghipdel might have been
effective in developing the SCQF and getting thénrmsab-frameworks to link to
each other, it was less suited to an implementapimtess which needed to
engage a wider range of qualifications and of stakiers. These concerns led to
the creation of the new SCQF Partnership in Nover2be6. In the following
September, the new Scottish Government’s Skillat&gy asked the Partnership
to ‘move quickly to ensure that the SCQF embracesertearning opportunities
by increasing the number of credit rating bodiesilitating the inclusion of
work-based learning programmes and encouragingebegnition of informal
learning’ (SG 2007, p. 49).

The SCQF published guidelines on the recognitioprar learning (RPL)
as Volume 2 of its Handbook (SCQF 2007). Followthg lead given by the
Government’'s skills strategy (above), the SCQF rreaship commissioned a
report on the state of play of RPL in Scotland.sT¢nncluded that capacity and
infrastructure were limited on the supply side @andoncerted marketing effort
was required to stimulate demand (Inspire Scot®@B). The Partnership has
established an RPL Network and is working on té@lsupport its use.

The evaluation found that the process of becontfiegiational language of
Scottish education was proceeding slowly (Gallaehexr. 2005). Knowledge of
the framework varied considerably within and amtrgeducational institutions
and other organizations studied by the evaluatavareness and understanding
tended to be greater among those who were diréctlglvement with the
framework and its implementation and had a prakctieged to know’ about it.
Awareness and understanding of the SCQF were nmoreed among learners,
employers and the general public; there was alsitdd awareness of the
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framework in the school sector, where most qualifans provided were NQs
awarded by the SQA and learners and teachers badé=d to know about the
wider SCQF.

Awareness and understanding have almost certaidseased since the
2005 evaluation. The SCQF is increasingly entetiglanguage, mentioned in
policy documents, used as the basis for colledizig and used as the currency
for planning and reviewing provision. An importastép in this process was the
revision of the Scottish Qualifications Certificate cumulative record of each
learner’s SQA qualifications, to include SCQF lesvahd credit points.

Use and impact

The earlier study of the SCQF’s introduction dretterdion to two
contrasting views of what constitutes its full impientation:

In the narrower view, implementation is completeewH(i) all qualifications
are in place and (ii) the language of SCQF level amedit is used to describe all
provision and all qualifications. Thereafter théerof the framework is an enabling
one: it is expected to change behaviour but ipisauthose who use it to determine
how. This view of implementation is reflected in shofficial language about the
Framework. In the broader view, it is the taskrmopiementation to ensure that the
Framework is used in particular ways, and in paltic that SCQF credits are
actually recognised for credit transfer. (Raffe 200p. 250)

The evaluation made a similar distinction when haltienged the SCQF
leadership to be clear about whether the framewak expected to be an agent
of change, directly driving changes to the systengn instrument of change for
other ‘drivers’ to use (Gallacher et al. 2005)phactice, it concluded, the SCQF
provided only an instrument of change. Severalaedpnts felt it was a ‘useful
tool’; none felt that it had transformed Scottigtueation, although some still
hoped that it would do so.

In this chapter, therefore, | distinguish betwess implementation and use
of the framework. Some of its uses are describ&ahbe

= Possibly most importantly, it provides a language #ol to support access,
transfer and progression. However, in 2005 theusw@in found that this
language and tool largely underpinned ‘arrangemiiatiswould usually have
been introduced in the absence of the SCQF’ (Gadlaet al. 2005, p. 4) -
although this partly reflects the fact that SCOTOAds already providing a
similar language on a less comprehensive basisé#gfwas subsumed within
the SCQF. Without some such language, the taskanohjmg and implementing
more flexible access transfer and progression geraents would have been
much harder. There has been further progress ifothig/ears since the
evaluation, reflected in numerous local initiatieesl stimulated by
complementary policy measures such as fundingégional hubs’ to plan
articulation arrangements among neighbouring Hets@lleges. There is also
growing interest in a wider range of types of tfanand progression, including
transfer associated with the recognition of pré@arhing (RPL: see below) and
articulation from degrees to HNDs as well as froMD4$ to degrees (Knox and
Whitaker 2009).

= The SCQF has been used in RPL. It has been useadsésly in some
occupational and professional areas such as thig Iseavice and banking, for
example, to give exemption from qualification requients. The recent review
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of RPL found some examples of good practice bwai not consistently
accessible or delivered across areas, industrgrsent sectors of education and
training (Inspire Scotland 2008). Areas of develepirinclude apprenticeship,
where RPL is seen to contribute to efficient dellyeommunity learning, the
voluntary sector and careers work in schools (sé@n.

Careers Scotland, the national all-age agencyai@ers information, advice
and guidance, has used the SCQF to support its. \Warkever, a survey of its
staff in 2008 found that staff were aware of tl@fework and used it, but
needed ‘further guidance on how to use it effetyite assist with clients’
career planning and development goals’ (SCQF 2008). A current pilot is
exploring the use of RPL based on the SCQF to stigpadance in schools.

Institutions have used the framework for curriculdevelopment, to support
quality enhancement and to guide structural refpforsexample, as a tool for
planning modularization and semesterization of piegrammes. Such changes
have rarely, if ever, been driven by the SCQF aaith they have responded to
the new demands created by the Bologna framewdnicfwncluded the
creation of a qualifications framework for highelueation across Europe).

Employers and professional bodies have used theefs@rk for recruitment, to
plan and organize their own training provisiongiee recognition to their own
qualifications and for RPL. So far, the total aityinas been small; engagement
with the SCQF, as distinct from particular sub-feamorks, tends to arise out of
specific interests or needs. For example, the iIShd®olice College uses the
SCQF to organize and give recognition to its owovjzion; the Army is

similarly interested in providing national recogmiit for its own training; the
social services sector has used the frameworksymorel to increased
qualification requirements for staff.

Similar uses have been identified in less formeharof learning, notably in
youth and adult provision by voluntary organizaipocommunity groups and
local authorities. For example, the SCQF’s newastetticently described the use
of the SCQF to design, and give recognition to,cg@mme for community
activists (SCQF 2008).

Finally, the SCQF provides a context in which fertpolicy developments are
taken forward. Since its introduction, the SQA bagaged in a review of its
own portfolio of qualifications which led it to dise new group awards. In
2008, the Government consulted over plans for aquelification to replace
Standard Grade, to support a reform of the schulcallege curriculum for 3-
18-year-olds (SG 2008). And the SCQF creates ngartynities for policy
development. For example, the OECD’s (2007) revaéBcottish schooling
proposed a flexible, unified graduation certifictitat could be attempted by all
post-16 learners, whether at school, college ¢menvorkplace. The
Government has rejected this proposal, but a dirafasigned group award
based on the SCQF could potentially address mattedtsues facing 16-18
education in Scotland.

It is relatively easy to list the uses of the SCQUE, much harder to quantify
them. There are no system-wide data for this perpReflecting its character as
a communications framework, the SCQF has no cedaiabase of learners and
data and monitoring functions remain with the swawfeworks. The available
data provide considerable scope for analyzing gpetiion, achievement and
progression within the SQA’s portfolio of qualifit@ns, and there are central
data on higher education students (but with lefsrnmation on progression).
However, there are no national data sources thadrdoansfer and progression
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between the SQA and higher education sub-frameworksetween these and
other qualifications in the SCQF-.

Assessing the SCQF’'s impact is similarly difficuliecause it requires
judgements of the counterfactual: how different ldathhings have been in the
absence of the SCQF? In the case of access, traaste progression, the
evaluation concluded that the SCQF had made &tfigitional impact over and
above the effects of the pre-existing sub-framewpgithough its impact has
almost certainly increased since then. And as apcehensive framework, the
SCQF has considerably wider potential as a tosufgport access, transfer and
progression than a single sub-framework like thenby SCOTCAT. Most of the
uses of the SCQF listed above, such as career rgad®PL and its uses in
relation to employment and less formal learning,uldobe harder, if not
impossible, to achieve without a comprehensive éaork.

The SCQF is, as the evaluation concluded, a ugedljland awareness and
understanding of its potential applications areéasing. However, the actual
use made of this tool has depended on other fadchmisding other government
policy, institutional funding, and local and ingtibnal initiatives, as well as the
range of factors captured by the term ‘institutidogics’.

United Kingdom and international aspects

All interviewees in the study described earlierrésgl that there had been
no international model for the SCQF; Scotland isiauront ..." (Raffe 2003b,
p. 250). However, this does not mean that therehbesn no influence from
elsewhere.

In the development of the SCQF, there were excleawith other countries
including South Africa and New Zealand (whose owanfework had been
influenced by the Action Plan), Northern Irelanddavales. And although the
SCQF level descriptors were based mainly in exgstiBcottish models,
developed in the earlier reforms or other develapmeork, they took account of
recent experience in Namibia, New Zealand, Northexland and South Africa
(Hart 2008). International developments have inflieel the pace and, at times,
direction of change. The Bologna process was imaporboth in maintaining
momentum and in preserving the higher educationgidhe SCQF as a distinct
sub-framework. International and UK developmentsiestimes slowed progress
in Scotland: work on placing SVQs in the SCQF hesrbaffected by the need to
remain compatible with slower developments in NVi@sEngland. To some
extent, uncertainty about the European Qualificetié-ramework (EQF) and
European Credit system for Vocational Education @ralning (ECVET) have
had a similar effect.

Ireland and Scotland were the first countries tbatify for the Bologna
framework, and they are leading the process ofenfing to the EQF. Scottish
expertise has contributed to the development cfetiemmeworks, as well as to
other NQFs in Europe and beyond. Scotland has cpzated in other
international activities such as the current OE@WRiaw of the recognition of
non-formal and informal learning. Exchanges amohg trish and UK
frameworks have resulted in a popular leaflet caingathese frameworks, and
they have generated valuable experience in crdssereing between
frameworks (Hart 2009).
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The current agenda

Notwithstanding its origins in an education-ledtparship, the SCQF has a
central role in the Scottish Government's strategy achieve increased
sustainable economic growth, and its skills stmateghich aims to create
cohesive and coherent structures for skills devetyg and delivery, as well as
to promote individual development and a strongel”from the economy. This
strategy asked the SCQF Partnership to press al@hdimplementing the
framework by increasing the number of credit-ratimgdies, including more
work-based learning and encouraging RPL.

The SCQF Partnership’s strategy has three broatigs: to maintain the
quality and integrity of the SCQF; to promote am¥elop the framework as a
tool to support lifelong learning; and to develomlanaintain relationships with
other frameworks in Europe, the United Kingdom, anternationally. It
published a new Operational Plan earlier in 200€@E 2009). Current
priorities include extending the framework by iresag the number of credit-
rating bodies; updating the guidelines for a nemdieok, to be published later
in 2009; employer engagement, through various tadyecommunications
strategies; and engaging with current UK and irggomal developments. These
priorities will continue to depend on external aimtstances. The recession has
reduced the pace of employer engagement, becausétment has fallen; and a
reduction in migrant numbers may have implicatiomghe future; a current
scoping study is exploring support mechanisms fagramt workers and
refugees.

S. Issues

At the beginning of this chapter, | distinguisheetvieen a celebratory
account of the SCQF and a sceptical account. Tledbretory account sees the
SCQF as a successful framework, whose successtsefls character as a
communications framework. The evidence in this tdragives qualified support
for this view. The SCQF has been reasonably suitde#ts implementation is
well advanced in the sense that it embraces nadiripainstream qualifications
and it is becoming established as part of the natitanguage of education and
training. It has some way to go before it covetsgahlifications and assessed
learning, although it is making faster progressttiaee years ago. It has been
used for a variety of purposes, although much ®fpivtential has still to be
exploited and, consistent with its status as a comcations framework, the full
exploitation of this potential will depend on othmslicy and funding measures
and on wider institutional and social factors baydas immediate control. The
SCQF is making slow progress, but it is making peeg. And among other
indicators of ‘success’, it retains the support alif sectors and interests in
education and training as well as external stakidns] it is widely seen as an
achievement of the Scottish system and a strewghuitd on; and its potential
uses and applications are increasingly recognindduaderstood.

And these achievements can be linked to its charasta communications
framework: its loose design, its capacity to accadate diversity, its
incremental process of development and its volyntiaracter, reinforced by
the leading role of educational providers and awagrdbodies. These features
have had negative, as well as positive, conseqaetivere have been tensions
between different educational interests, the pastne model delayed progress
and required action to strengthen its central lesddle, and the uses and impacts
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of the framework have been variable and often ddganon random initiatives
from elsewhere.

However, if the evidence provides qualified suppont the celebratory
account, it has also provided support for at |#astfirst two propositions of the
sceptical account. These are, respectively, teaBStBQF built very substantially
on the series of reforms that preceded it, andttietmodel introduced by most
of these reforms resembled a reforming frameworkremolosely than a
communications framework. Both propositions arepsuted by the evidence of
section 3. The third proposition - that the SQ6@F seadded little to the impact
of earlier reforms - is more doubtful. Although sonmses of the SCQF (such as
to support transfer and progression between cdlegel universities) continue
the functions of the pre-existing sub-frameworke, tharacter of the SCQF as a
comprehensive framework has added a new dimenSioa.previous reforms
greatly facilitated themplementationof the SCQF, but only when they were
brought together within a single comprehensive &aork did the current range
of usesof the SCQF, whether potential or realized, becavailable. Indeed,
this is what we would expect from the descriptiohsypes of frameworks and
their purposes (see Figure 1). Many of the earligforms created sub-
frameworks with specific objectives such as to délps in provision; to update
the content of learning; to rationalize provisido;promote new approaches to
pedagogy and assessment; to enhance quality oredolate occupational
qualifications, in addition to promoting accessnsf@r and progression. The
SCQF’s purposes were different: to create transpgreand to provide a
language that would make the system easier to staael, and thereby to
promote access transfer and progression. In sogpects, these were narrower
purposes than those of the earlier frameworkstherarespects, they were more
ambitious, as they relate to the whole educatiod @aining system. Such
purposes could only have been achieved by bringhy sub-frameworks
together into a comprehensive SCQF.

We cannot, therefore, accept the sceptical acaautg entirety: the SCQF
builds on the earlier frameworks, but it has diéfgrgoals and it therefore adds
to their achievements. However, we also have togmice that the celebratory
account, or that version which attributed succesthé SCQF’s character as a
communications framework, is too simple. Indeed #malysis points to the
weakness of any cross-sectional comparative stugighwcompares different
types of NQF in order to compare their relativeca&ss, or the typical problems
faced by each type. This is not because typologiesnot valid (the discussion
above suggests that the distinction between conwuatiohs and reforming
frameworks is valid and analytically helpful). Rexhit is because a country may
belong to more than one type. The SCQF is a difterygpe of framework from
most of the frameworks which preceded it, and idiferent from the sub-
frameworks which sit within it. And we can only wardtand the way it works, its
strengths and its weaknesses, in terms of theioestip between the
(communications) SCQF and its (reforming) sub-fraoks, and the
differences among these sub-frameworks.

These relationships have also to be understooibtorital perspective. The
SCQF may be a voluntary, partnership-based loagedgified framework, but it
came into existence as a result of compulsory,dmpn and more tightly-
specified reforms which laid the basis for it. Avg€s-sectional typology of NQFs
needs, therefore, to be complemented by dynamicel{g)dof the ways that
NQFs develop and change over time. Drawing on #perence of the SCQF
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and other frameworks, | have suggested that elemeihnsuch models might
include:

long time scales for development, implementatioth iampact;
the participation and involvement of stakeholders;
an incremental process of developing and implemgritie framework;

an iterative process of bringing the framework prattice into line with each
other; and

a shifting balance between the sub-framework dgwveémt and framework-
wide development. (Raffe 2009a, b)

It would be surprising if the characteristics oframework - for example,
its location on the continuum from communicatiomgransformational - did not
change over this process. For example, the SCQgestgythat as the ‘shifting
balance’ moves from sub-frameworks to frameworkevidevelopment, the
emphasis might shift from a reforming or transfotior@al approach to a
communications framework.

It would therefore be misleading to draw simple cosions from the
SCQF about the relative effectiveness of differgmes of frameworks. The
more useful lessons from Scottish frameworks famushe processes and issues
that underlie such typologies, and they need te &dcount of variation within
each country and changes over time. They draw erdhlier reforms as well as
the SCQF itself.

One set of lessons concerns the design of an NQ& Stottish experience
points to a tension between the ‘tightness’ witHolta framework is specified
and its coverage or scope. SVQs and Higher Stilldi#iiculty in covering their
target range of provision, partly because of thelatively tight designs. A
unifying or comprehensive framework needs to besdéod his lesson has been
learnt by Scottish policy-makers; recent reformgehplaced more emphasis on
‘fitness for purpose’ in the design of qualificatiy the aim of an integrated
framework is now perceived as to coordinate diversather than establish
uniformity. But the Scottish experience shows tphatvided a framework is
appropriately specified, it can accommodate divergmes of learning; the
epistemological and other barriers to a unifiednieavork can be overcome. And
the Scottish experience suggests ways in whichctmsbe achieved: by nesting
tighter sub-frameworks within a loose comprehengraenework; by avoiding
‘... a “pure” outcomes model [which] assume][s] thatcomes can be wholly
separate from institutional “inputs” (Young andl#t 2009, p. 15); and by
recognizing the critical importance of assessmergngements for pedagogy,
curriculum and the smooth administration of theteys and avoiding the over-
complicated assessment models which are so easlyergted during
development.

A second set of lessons concerns implementatioe. Stottish reforms
illustrate the political character, in the broadss of qualifications frameworks.
They potentially redistribute power and control vicen different central
authorities (such as Scottish and UK authoritiesh& Action Plan), between
central authorities and educational institutions (g most government-led
reforms), between different sectors of educatiochsas schools and colleges
(Higher Still) or colleges and universities (SCQ&)d between mainstream
education and more peripheral forms of learning. MQFs face a tension
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between the need for central coordination and timeand the need to engage
stakeholders, especially educational providers mdessionals. Some of the
earlier Scottish reforms were perceived to err lum dide of central direction,
losing support among educators and producing uratdekproposals that were
out of touch with practice. The SCQF erred on tlae sof stakeholder

engagement; its partnership model slowed progressrd it was re-launched
with a stronger executive in 2006.

However, the issue is more than a simple choicerd®at greater or lesser
engagement of stakeholders. The implementationegocs also shaped by the
relative power of external stakeholders and edocAtaining interests (which
consistently dominated the Scottish reforms) andiféérent education/training
interests (‘academic’ interests have been most gdalen Scotland). The
Scottish experience illustrates a particular dymraaficomprehensive NQFs, in
whose development sector-specific interests maglidgenfranchised if they lack
the perspective or capacity to engage with sectdewissues. And it
demonstrates how bodies set up to develop and &terila qualifications
framework become stakeholders in their own rigtd &rpically have both the
interest and the expertise to maintain the direatibmovement. SCOTVEC and
the SQA were examples; the SCQF Partnership vatbnitall executive forms an
interesting contrast.

Finally, the Scottish experience raises issues tath@uuse and impact of
NQFs, and about the limited capacity of qualifioa on their own to achieve
systemic change in education and training. As rebsean Higher Siill
concluded, “[a] reform of curriculum and qualifitats cannot, on its own,
radically transform the rules of positional comfieti, nor can it achieve full
‘parity of esteem’ (Raffe et al. 2007, p. 505).eTtoncept of ‘institutional logic’
- and the notion that it could be more powerfulntitbe ‘intrinsic logic’ of a
qualifications framework - was developed in reskaro the Action Plan and it
has proved applicable to all subsequent reformsieTand again research has
shown how access to learning, progression andfénaribe relative standing of
different tracks and programmes, the marketabilityualifications and so on all
depend more on the logics of their surroundingitunsdns (broadly defined)
than the structure of the qualifications framewoA&. least two important
implications follow. The first is the importance ‘gblicy breadth’. An effective
NQF needs to be accompanied by complementary mesagupromote its use.
This is particularly true of a communications framoek, but it was also true of
the reforming frameworks which preceded the SC@€o8d, expectations need
to be realistic. Expectations about the SCQF héffered, and especially in its
early years there was a danger that too much meadisuld undermine the
enthusiasm and commitment of stakeholders. Thrauiglts existence, the
management of expectations has been one of theahailenges for the SCQF.
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Chapter 3: The implementation and impact of the
New Zealand National Qualifications Framework
— Rob Strathdee

1. Introduction

This chapter outlines some of the major factorglileato the introduction
of the New Zealand NQF. It also describes the NQI€sign, outlines changes
that were introduced following its introduction 1991, and explores its impact
to date.

The New Zealand case is potentially interestinghasagency responsible
for the implementation of the NQF, the New Zeal&@uhlifications Authority
(NZQA), attempted to introduce a unified qualificats framework. The idea
was thatall forms of education and training that were fundedh®y State (and
those that were not) would adopt a common systemeasuring and recording
learning. It was argued that this would createaandess system of education and
training. Accordingly, learners would be able to wmowith ease between
different providers of education and training asythbuilt their human capital.
However, as described more fully throughout thiapthr, a number of factors
conspired against the NZQA as it attempted to impelet its original vision,
including resistance from universities and fromestgroups and individuals. It is
also reasonable to assert that the NQF gainedigadlitraction for its more
ambitious proposal during a period when New Zealavas undertaking
widespread and rapid reform of many different atpenf public policy.
Subsequent administrations, which had differenédbjes, were less supportive
of the NZQA's original vision.

Assessing the impact of the NQF with precisionasalways easy. In terms
of the academic literature, much of what exists loawnlescribed as critical policy
studies. This literature is primarily concerned hwitising critical questions
about the NQF, rather than providing firm empiriGaiswers to important
questions (e.g. Black 2001; Irwin et al. 1995; dorénd Strathdee 2001; QCA
2005; Roberts 1997; Robson 1994; Sako 1999; Seatl2d03, 2004, 2005a,
2006). However, as described in more detail beltwre exists a growing
number of empirical research papers that have pabhished on the impact of
the NQF.

Structure of the chapter

Section 2 describes the New Zealand context. Se8tidevotes attention to
describing the NZQA'’s vision for the reform. Seatid then describes the
implementation of the NQF, highlighting changed theve been introduced over
time. Although it may have started out as a reddyivsimple reform,
accommodations and modifications mean that theeouQF is very different
to that envisaged in the 1980s.
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2.

New Zealand’s social, political and economic
context

New Zealand is a small country in the South Pacifi€ population is
slightly over four million (the third lowest in th@ECD) and it has the fourth
smallest economy of the 30 OECD countries (largaty athan Iceland,
Luxembourg and the Slovak Republic). New Zealapdfsulation is projected to
grow from 4.06 million in 2004 to 4.73 million ir026 and 5.05 million in 2051
(Statistics New Zealand 2005). The majority of Négalanders are of European
descent. However, a significant proportion of thapuydation is Mori (New
Zealand'’s indigenous people) and Pasifika (immitgdmom the Pacific Islands).
The proportion of the population that is ofitMi and Pasifika descent is likely to
increase, leading to even greater ethnic diveisityew Zealand; the European
sector of the population is therefore predictetatbfrom 79 per cent in 2001 to
70 per cent in 2021.

The dominant language in New Zealand is Englishjrbtecent years there
has been a concerted effort to increase the nuofbgeakers ofe reo Miori.
There is a vibrant network of schools where thenntanguage of instruction is
te reo Miori, and a bilingual television station has beaemthed.

Perhaps unsurprisingly, given its small size, NeaalZnd operates under a
unicameral political system and this has meant thatGovernment has been
able to make changes with ease. However, the mttomh of a system of
proportional representation has served to limitabhaity of governments to act
without consultation with other political parties.

The political landscape is dominated by two maimties: the National
Party and the Labour Party. The National Party bancompared to the
Conservative Party in England. Like the Consereaffarty, the National Party
has continued to support neo-liberal and neo-comfige values (that is,
committed to creating a small strong State thapsup free markets). However,
the recently-elected National Government shows ssigh adopting a more
centrist position. By contrast, the Labour Parthjclh apart from a period when
it was captured by the New Right (see below fothferr detail), has remained
social democratic in orientation. As noted abolie,ibtroduction of proportional
representation has increased the power of mindiepato influence decision
making through forming coalition governments. Thldfwing table is designed
to aid readers’ understanding of the position dfedent governments towards
the NQF. (Note: This table needs to be read inwantjon with the material that
follows.)
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Table 1.

Governments of New Zealand and the NQF

Period

Name Orientation

Contribution to the NQF

1984 -
1990

1990 -
1999

1999 -
2008

2008

Labour Neo-liberal/Neo-
Governments Conservative

National Neo-liberal/Neo-
Governments Conservative

Labour-led Modern Social
Governments Democratic

National-led Pragmatic, but
Administration supportive of
free enterprise

Enacted legislation to establish original vision of NQF.

Created markets in education and training by allowing
private providers of training greater access to State
funds.

Pushed ahead with the creation markets in education
and training.

Would not force all providers to adopt original vision of
NQF.

Believed that traditional examination system should be
preserved. As a result:

= old examination systems remained and
operated along NQF (e.g., the School
Certificate and University Entrance
examinations)

= universities remained separate from NQF

Introduced ‘broadened’ NQF. As a result:

= new qualification for senior school students
introduced (National Certificate of Educational
Achievement, which is offered at levels 1 to 3 of
the NQF)

= introduced Scholarship qualification for brightest
secondary school students (offered at level 4)

= achievement standards introduced in ‘academic
areas’ of school

=  created register of quality assured qualifications
— ALL qualifications that receive State funding
must be registered. However, registration falls
well short of the vision of the NQF.

Argued market-led training system had failed, but
supportive of NQF.

Moved to ‘investment approach’ in which Government
purchased training outcomes rather than allowed
‘market forces’ to determine outcomes.

Unclear, but unlikely to change NQF. Most change will
be to curb costs by reducing provision of sub-degree
training (for example, this which occurs at sub-degree
level in Adult and Community Education). Signaled a
move away from the previous administration’s
‘investment approach’.

Because New Zealand is a small, isolated countti wilow population
density, it is heavily dependent for its economiogpess on exports. During the
1960s and early 1970s, high export prices for aljp@l produce delivered to New
Zealanders a relatively high standard of livingtl#g time, it was generally possible
for young people to leave school at the earliessipte moment and gain relatively
good jobs. However, from the mid-1970s, returnsnfegriculture declined (though
the recent boom in dairy prices is a notable ei@epd this trend). As a result, from
the late 1970s New Zealand's unemployment ratéhemumber of unemployed
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persons expressed as a percentage of the laboar fiocreased peaking at 11 per
cent in 1992. As is usually the case, unemploymed particularly high amongst

those most vulnerable, i.e., youth and ethnic rtieer In the early 1980s, New

Zealand had an unemployment rate of about 17 p#rfoe young people aged

between 15 and 19 years. More recently, high ecangrawth (and other changes
in social welfare) led to full employment and skitlortages (though unemployment
is currently on the rise once more).

Over time, the areas of the labour market in whilew Zealanders work
have changed. Perhaps the most important chartpe iscrease in the size of
the service sector. In the past, the majority ofwNe&ealanders worked in
industries related to agriculture. While, agrictdturemains important, new
sectors have assumed increased importance (for pdxarfinance, tourism,
health services, and other service sector occupsgtio

In an attempt to help individuals meet the demdondsiew forms of skill,
successive governments have invested in skill dpweént and learning (of
which the NQF is an important component). Howewahile successive
governments have each been committed to skill dpweént, they differ in how
they believe the NQF can contribute to this. Far-ligeral interests, the value of
the NQF is that it created a market in educatiash tagining in which the voice
of employers was increased. For example, througiows mechanisms, the
skills required by employers are, in theory, betientified (Strathdee 2003).

The bulk of accredited learning occurs in New Zedls compulsory
schooling sector (schooling is compulsory and beveen the ages of 5 and 16
years, although the Minister of Education has tbevgy to allow students to
leave school earlier than this), and in New Zedknthjor providers of tertiary
education. In 2007, about 5 per cent (2,834) oflestis left the compulsory
school sector with few or no qualifications (Newalkd Ministry of Education
2007a), and 1,930 students left with early exemgti@bid. 2007b). Exemptions
are usually only granted where there is evidenaettte young person is moving
on to other accredited training, for example, aprapticeship.

The performance of New Zealanders academically irsri@igh compared
to other OECD nations. However, there continuesbéoconcern about the
achievement of some groups in society. For exantigle,many other western
nations, the Government of New Zealand is conceateulit the low levels of
literacy skills held by individuals in school andthe workforce. Also, at a post-
school level, New Zealand performed poorly compéoesther OECD nations. For
example, results of the 1997 International Aduietacy Survey (ibid. 1999) showed
that only about 20 per cent of New Zealanders wpegating at a highly-effective
level of literacy and able to manage abstract quscand employ specialized
knowledge in interpreting information. However, iagernational experience has
shown, lower levels of literacy were found to beamtrated with ethnic minority

3 All figures produced by Statistics New Zealandbittvww.stats.govt.nz/products-and-
services/table-builder/table-builder-labour-markish [10 June 2009].
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groups and the unemployed. To help reverse trésGibvernment introduced the
Adult Literacy and Numeracy Stratedy.

When considering these comments, it is importanietoember that New
Zealand has produced some of the highest literat®s for OECD nations. For
example, New Zealand 15 year-old students performeed strongly in reading
literacy in the PISA (Programme for Internationatidgent Assessment) 2000
assessment (Sturrock and May 2002).

3. The original vision for the NQF

As was the case in many other nations, the NQFthasimediate origins
in the political and economic crisis that was mestifin the rise of neo-liberalism
as an approach to political and economic manageime¢he 1980s. In the 1980s
and 1990s in New Zealand (and earlier in otherona), there was significant
economic restructuring and moves towards a lesdatgl economy. These
moves were designed to improve efficiency and ptemsaterprise.

Although it is not widely understood, the introdoat of the NQF was an
important part of a broader neo-liberal policy @ to New Zealand's
economic problems of the 1980s. This response fexpdession in a series of
reports that identified a need to improve compatditess in global markets; a
need to reduce educational inequality; a need ¢éatera modern education
system that would encourage lifelong learning; ameed to increase skill levels
in the labour force. As part of the overall strgtdgwas argued that all forms of
knowledge were of equal value and that distinctibesween academic and
vocational knowledge reflected outdated class-baseplidices. Indeed, it was
argued that markets are best placed to determmealue of knowledge. If the
nature of the labour market has changed, then r@diogpto social democrats,
what is taught in New Zealand’s educational insttus and how this learning is
assessed should also change (Strathdee 2005b).

The NQF was designed to achieve this change. Thes\QF was deemed
necessary to increase participation, create eotifellearning culture, increase
overall levels of achievement, and align the statugocational and academic
learning (NZQA 1991). In effect, where previouslydueational policy
intervention was designed to push learners outlo€ation and training and into
work as quickly as possible, proponents of the N@med that obtaining and
retaining a place in the post-Fordist economy {gh lwage/high skill economy)
required that learners remain in education anditrgifor longer periods to learn
different skills.

However, improving the integrative function of edtion also required that
assessment practices change from merely rankingeiessaagainst one another to
telling employers what students can actually dofémer Director-General of
Education, Bill Renwick stated in relation to sedary school education in New
Zealand:

39 Seehttp://www.tki.org.nz/r/literacy _numeracy/litnumrat e.php [10 June 2009].

69



The function of education of sorting and gradingnisch less central to the
educational responsibilities of teachers than its vea generation ago. Public
education is now looked upon less as a scarce cdityrto be rationed and more
as a service which all members of the public wiled to make use of in various
ways at different points in their lives and for mpareasons. ... If the renewed
interest in education for working life has done dmiag it has directed attention to
the inadequacies of School Certificate and UnitgrEintrance result cards as
providers of useful information about potential éoyees. Employers now want to
know more about a prospective employee than thenigxdion result card can tell
them. (Renwick 1981, p. 10)

Poor information flows are also believed to havatgbuted to credential
inflation, particularly during periods of high unployment. This has occurred
because credentials have tended to serve as ssmlgletion devices rather than
indicating exactly what skills potential recruitave obtained. In addition, the
NZQA argued that the lack of useful information weed the level of trust
employers had in educational qualifications. Onsulteis that employers
demanded credentials far beyond those that wersgary for particular jobs in
the hope that recruits would have the actual siiky want (Strathdee, 2005b).
To improve the provision of information, the NZQAoposed providing all
learners with an individual record of their leagirwhich would show clearly
what learners had achieved and could do.

Finally, as the argument of the day went, studetis did not perform well
in one-off, norm-referenced examinations were sedre locked into assessment
systems which promoted their failure. This contidolito educational inequality
of opportunity:

... when secondary education became the rightl chdfiren in New Zealand
the present system was seen as a means of ensgquality of opportunity,
irrespective of background. The system was meabetéair to all. It was argued
that any child born with ability would succeed. Orifinately, experience has
shown children do not have equal opportunity. Ratass, and income are more
likely to determine success than innate ability.e TBmphasis on written
examinations has ... meant that ability has beeogrised only within a narrow
range of intellectual skills. Practical and creatiskills, for example, go
unrecognised in such a system. (Hood 1986)

The unstated assumption with the then assessmestensy— norm-
referenced assessment — according to NZQA's foRnéicy and Development
Manager, Alan Barker (Barker 1995), is that onlynsopeople can learn. In
order to adequately prepare all learners for theashels of the post-industrial
economy, and maintain economic competitivenesshim face of increased
globalization of the world economy, it is thought e vital that all learners,
regardless of their social-class, race or gendernl new skills and develop a
love for lifelong learning.

However, it is not only new forms of assessing aadording learning
which were required to meet the challenges posethdynew’ economy; new
forms of curriculum were also required. Here thairoslwas that the curriculum
had not kept pace with changing demands in theulab@rket. One reason for
the mismatch between the skills demanded by em@ayed those provided by
schools was that traditional approaches to cunioutievelopment evolved from
social democratic models which involved a wide mof groups — employers,
teachers, state officials and others who all hadnéerest in such matters —
collectively deciding what constituted valuable YWwhedge (Jesson 1995).
However, rapid and recent technological change teaulered this method
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impotent as it limited the ability of educationagiseems to respond quickly to
technological change.

According to David Hood (1986), who went on to he¢lad New Zealand
Qualifications Authority, the answer to these artleo goals lay in State
intervention designed to extend internal assessamhtncrease the involvement
of employers in curriculum development. At the tithere existed the political
will in New Zealand to work towards these ends, enti987, a Board of Studies
was established by the then Labour Government aleant legislation was
enacted to enable the Board to extend internakassnt to other areas of the
schooling system. This allowed policy-makers to ibegonsultation with
interested parties and to begin formulating thelireg changes.

However, the political circumstances were changidthough Labour was
re-elected in 1987 (having been elected to offitcehe 1984 election), by this
stage the administration of education was dramtidédferent and consultation
came to be seen as a way of deferring importansides. Indeed, interested
groups such as teachers were increasingly conslidereave "captured" policy-
making. As a result, the Board was seen to sergerterests of those on it.
Similarly, the view that the debate over assessnséould be expanded to
include the tertiary sector emerged and this regua broader focus. The Board
of Studies was abolished soon after it was estadigSelwood 1991).

It is important to note at this juncture that umsigsingly, given its small
size, New Zealand operates under a unicameraigablgystem. Up until 1996,
election to office was determined using a ‘firstsippghe post’ system. This
increased political stability because political tiger were able to establish with
ease majorities in the House of Representatives Adlps explain why New
Zealand governments have been able to advancen®ftirat are radical. For
example, it is widely acknowledged that New Zealandersion of neo-
liberalism went much further than such movementewhere. Although it
remains a question for further empirical invesimat arguably the same factor
lies behind the attempt to introduce a unitary famrk. In the absence of
effective systems of political opposition, govermtzein New Zealand were able
to make decisions without compromise (Palmer 1978).response to the
perceived misuse of power (particularly that whieth to the introduction of the
New Zealand experiment (or New Zealand's radicapliagtion of neo-
liberalism) (Kelsey 1997), in 1996, a system ofgamtional representation was
introduced. As a result, most governments now mile&oalition with minor
parties and it is more difficult for administrat®to act with impunity.

The NQF was set up by the Labour Government undetiéh 253 of the
July 1990 Education Amendment Act, and, as notsdyrigins are in a series of
educational reviews and reports which date welkbato the 1970s. The most
influential of these was thReport of the Working Group on Post Compulsory
Education and TrainingHawke 1988). In his report to the Cabinet SoEigiity
Committee, the convenor, Gary Hawke, stated thAlew Zealand’'s post
compulsory education and training system, like ofiats of our society, could
contribute more to both economic efficiency andacequity”. (ibid., p. 6)

This chapterecommended the establishment of a centralizedatiduel
authority designed to bring together a range dfirdis educational bodies. The
report also suggested the creation of a seamlassatioh system. The key
recommendations in relation to the NQF were:
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that PCETPost Compulsory Education and Training) shoulddbermed in
line with improvements in the public sector finameanagement such as greater
provider accountability and greater user pays.

that a system of national qualifications be essfigld with an across the
portfolio approach to qualifications which wouldhéo reduce barriers to
access and movement between institutions (idem).

The Report of the Working Group on Post Compulsory BEtan and
Training (1988) provided the basis for the publicationLefairning for life(New
Zealand Office of the Minister of Education 1988garning for life was a
statement of the Government’s intent in the arepost-compulsory education.
After a number of working groups had discussed r@sgonded td.earning for
life, the Government released some of its policy demssregarding reform of
post-compulsory education. These were reportdaearning for life: Two(ibid.
1990). Essentially, the education system was seebettoo fragmented and
inefficient. Reflecting the language of neo-lib&al, which dominated policy
directives at the time, one reason offered is that system was seen to be
governed by rules and regulations that confused famstrated consumers.
According to official accounts, this meant that #hestem was vulnerable to
pressure group politics and created few incentigegducational institutions to
manage their resources efficiently. It was alsondeelead to institutions being
slow to respond to changing demand within the lalmarket for workers with
particular skills.

To improve participation and achievement, the Gowent wanted to make
education more accessible. This, it suggestedddoeilachieved by reducing the
selective function of education. At the same tithe, Government signalled that
there were important reasons why it should contiteefund post-school
education, but that there was also a need to deeelyoader base of funding. In
other words, learners were required to make a greantribution to the cost of
their education.

The desire to achieve these aims provided the xbfdethe development
of the NZQA. It was assigned the function of intetpng and implementing the
original legislation. One of its principal functisrwas to develop a framework
for national qualifications in secondary schoold anpost-school education and
training in which:

All qualifications (including pre-vocational cousseprovided under the
Access Training Scheme) have a purpose and aomdaip to each other that
students and the public can understand; and tlei® fiexible system for the
gaining of qualifications with recognition of compacy already achieved.
(Government of New Zealand 1995, p. 242)

As noted, in contrast to the approach adopted Imerohations, in the
original vision the NQF was designed to replattexisting qualifications with a
series of new certificates, diplomas, and degmeggstered at various levels on a
unified qualifications framework. In order to metttese goals, the NZQA
decided to overhaul assessment practices by demngloptandards-based
assessment as a replacement for all other forrassafssment. A major feature of
standards-based assessment is that responsibilias$essing learning outcomes
is devolved away from central bodies over to teetand others who must
assess whether or not learners have met predetatri@wels of achievement. In
the past, norm-referenced national examinations ewesstablished and
administered by central bodies such as the Ministrizducation and the Vice
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Chancellors’ Committee. However, under the NQFjnégally conceived and
developed, the NZQA was to oversee all assessmawtiges. This included
accrediting providers, registering all qualificat® on one framework and
ensuring that systems of moderation (to ensure ist@m€y in assessor
judgements) were in place and were effective.

The NQF was designed to promote the developmenta afinodular
curriculum based on units of learning (unit staddarTo create these units, the
NQZA established a number of bodies to set stasdiawcll areas of learning.
These were known as National Standard Bodies (N&Bx) included Industry
Training Organisations (ITOs)).

Unit standards are perceived as a collection ofigtermined, clearly-
defined learning outcomes. They are establishedparticular level of the NQF
and are published by the NZQA. They are a meastileaoning that allow
combinations to assist in the creation of divensa&li€ications.

Closely related to the NQF was the Industry Tran8trategy, introduced
in 1992. It aimed to lift the quantity and quality workplace learning. The
Strategy provided the process for industry to aintthe development,
implementation and management of industry traigiragrammes, including the
setting of skill standards (which are registeredhenNQF and set by ITOs).

Most of the training overseen by ITOs is at level® 4 of the NQF. ITOs
do not necessarily provide training themselves, imatke arrangements for
workplace assessment and off-job delivery of trajnisuch as purchase of
training at an institute of technology or polytechror private training
establishment (and they set the standards of amient required to gain unit
standards and, ultimately, whole qualifications).

It was intended that ITOs would represent diretitly needs and wishes of
the employers for whom they act. Thus, the aim thas$ the development of
learning outcomes (and the related standards aéamtnent) would be driven by
those who use the skills produced by the New Zealagustry training system —
namely, employers. Once learning outcomes aretezgs any provider who
has been quality assured, can offer training inaifea. Thus, through specifying
standards, ITOs have the ability to help drive thevelopment of national
curricula.

ITOs and other National Standards Bodies (NSBs)ewalso given
responsibility for developing complete qualificatgy while the providers of
qualifications — the schools, polytechnics and o#dcational institutions (and
tutors working in workplaces) — had ownership oé ttlelivery or teaching
methods. Unit standards were designed so thatwhegd in size depending on
the amount of work needed to complete them anderg subsequently placed
on the NQF at varying levels depending on theifialiity. There were eight
levels of learning on the original NQF:

National Certificates are awarded at levels 1 to 4;
National Diplomas are awarded at levels 5 and 6;
Undergraduate degrees are awarded at level 7;

Other degrees and higher certificates are awardedel 8.
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While theoretically there is no minimum standardlével 1 unit standards,
these are thought to equate to an average abiigy Y1 student (about 15 years
old).

The original vision promoted the view of a seamledscation system with
students gaining qualifications from a variety od\yaders. For secondary school
students, enacting this vision to its fullest ireglithat schools would lose their
custodial function. In addition to the nationaltfarates designed by industry, it
was envisaged that school students would studyrttsmaational certificates of
educational achievement (although the preciseldetare not provided).

As will be outlined in more detail and criticallwauated below, the
official view of New Zealand’'s NQF was thatwould achieve the following
aims:
to create a single, coordinated framework of gigalifons;

to provide a consistent basis for the recognitibaducational achievement
wherever that achievement occurs;

to extend recognition to a wide range of achievdamsen

to encourage the integration of ‘academic skillghvapplied skills, and to bring
together theory and practice;

to enable and encourage diversity among providegsglacation and training,
and to recognize academic freedom;

to reform assessment practices in education aindnga

to raise progressively the standards of educatiackievement;
to shift the practice of teaching to student-caehtearning;

to provide quality assurance for qualifications;

to enable qualifications to evolve and develop;

to recognize the principles of the Treaty of Waifian

to provide a rational system of nomenclature falifjgations;
to provide a system of credit accumulation andstiem

to enable qualifications that are flexible;

to encourage a wider range of educational settizgd;

to provide incentives to increase individual antlembive investment in
education and training. (NZQA 1996)

Even accounting for the fact that this is the @dfiziew, it is an impressive
list of promises. At the time, the NZQA had adopted activist approach in
which it was trying to revolutionize New Zealandslucation and training
sector. And, as noted, it was introduced duringrod when the dominant view
in Government was that policy changes in all areseded to be made swiftly —
something that was possible under New Zealand'®sysf government of the
day.

One of the difficulties was that many of these aremmained visions, which
were primarily used to ‘sell’ the NQF to the comrityn Many were not
buttressed by concrete strategies, or funding ribe¢alaealize them. Also the
election of a National administration (i.e., conagive) in 1990 indicated that the
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political terrain was changing. As detailed in tigxt section, this led to a number of
problems for the NZQA.

Implementing the NQF

The NQF was launched in 1991. However, it did a&etlong before it ran
into difficulty. Looking first at vocational areas progress was made in some
areas (but not all) in developing unit standard$ erating new qualifications.
In someareas NQF qualifications were taking hold; howewermany others
they struggled to win the hearts and minds of udgased on NQF figures, the
Industry Training Federation (ITF) (2006) reportets growth in the numbers of
registered trainees (from 81,343 in 2001 to 161j678005) as confirmation of
industry training achievements. In other evidenttee Tertiary Education
Commission (TEC) records that industry training lgadwn substantially from
16,711 trainees in 1992 to 176,064 in 2006 (TEC620M part, this increase
reflected the impact of new interventions such tes Modern Apprenticeship
Scheme. This was introduced in 2002 by a Laboure@owent, which had
reinvented itself as a modern social democraticiaidtration, partly in response
to concerns that the Industry Training Strategglitasas not having the desired
impact. It is also possible that it took longerrnthexpected for the market-led
industry training system to vyield its full effe¢iowever, as was the case in the
United Kingdom, despite being ‘employer-led’ thevas little solid evidence
early on that employers as a group were embrachng new training
arrangements (and, hence, the need for the newgtmeat Approach, which is
described below). For example, one report arguatiegimployers appeared to be
‘ambivalent' about the NQF in general, and ITOgarticular (Long et al. 2000).
At the time, less than 10 per cent of young peagled 15 to 19 years received
training linked to the NQF (hence, the introductairthe modern apprenticeship
scheme). In contrast, 35 per cent of those agegea®s and over received
training. The amount of training varied markedlyass different industries in
New Zealand. Although the figures are dated, apprately 30 per cent of
trainees were in the Building Services and ContractiTOs whilst other
industries were not represented at all (New Zealaffite of the Prime Minister
2002). In addition, despite being employer-led,pb cent of all employees in
New Zealand were not covered by an ITO. Explanatifor reluctance of
employers to adopt the Industry Training Stratewiude a belief that the ITO
model did not meet the employer/occupational groeeds. In addition, it was
argued that the qualifications and necessary eatfyirements had already been
established through other means — for exampleheiaihiversity system. Finally,
there continues to be a reluctance on the parnddistry to be involved in
training that may lead employees to demand inctkasmuneration (Strathdee
2005b).

Although the numbers of trainees engaged in trgitimked to the NQF
continues to increase, the patterns set early teamained with coverage uneven.
This means that some qualifications remain underedi. Indeed, some Industry
Training Organizations have relatively large nunsbef trainees (for example,
Competenz, New Zealand Engineeriigpod and Manufacturing ITOs), while
others have relatively few (for example, New Zedl&mquine ITOs), and others
(for example, the ITO that supported the bankingta® have fallen over for
want of support.

The poor uptake of the NQF in some areas raisestigne about the
validity of the post-Fordist thesis. Briefly, theogt-Fordist posits work as
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becoming increasingly skilled and hence individuaslsed more training.
However, it is far from clear that this theory helfbr all areas of the labour
market. For example, as argued in more detail ¢ieesv(Strathdee 2003), many
areas of the labour market do not require worketsatve high levels of skill and
expertise, and in a few areas skill is only a srpalit of a firm’'s competitive
strategy. Initially at least, the NZQA tended tgue that although post-Fordism
has yet to make an impact on some areas, compaetigipbal economic ways
that created high wage/high skill employment methred New Zealand will
eventually need to modernize its labour force owili face ever-declining
incomes. More recently, the NZQA has had less yoa®aut the possibilities for
the NQF in these terms and has set about servibimgscheme that currently
exists. The point is important because it goes h® heart of employers’
motivations to invest in upskilling. If their comjieve strategies do not
encompass a need to increase skill levels, itlikaly that they will embrace the
opportunities created by the NQF. Indeed, as desgrimore fully below, in
many areas of the labour market employers do netaseeed to embrace the
opportunities and, despite making just such a pemat one point, the
Government did not force them to.

While questions remain about the impact of the NgpFemployers, it is
clear that, by increasing the number of providdrat tcan offer accredited
learning, the NQF has had an impact on New Zeasaaducation and training
sector. The NQF has helped create markets in édaGatd training, particularly
through providing a means by which competing prexsdcan offer accredited
training.

First, the NZQA accreditation processes have akbweimerous new
providers to offer accredited (and State subsidizegining. As a result, a
training market emerged with new training provideosnpeting with traditional
providers for students (however, as described helewent developments in
policy have curtailed this). The main driver her@aswthe availability of
significant State funding to private providers dfueation. Prior to the reforms,
New Zealand had a good number of private trainirgyiders. These went from
offering second chance training under contractht $tate, to becoming fully-
fledged training providers that recruited their ostodents and offered courses
they thought would be of interest to students ikt any other provider of
training.

Second, the NQF aimed to increase the involveménheo employers in
deciding what constitutes valuable knowledge armds éhe case wherever NQFs
have been introduced (Young and Allais 2009), tjgle them with information
that they can trust. As part of this process, N@$jgre to reduce ‘reputational
effects’ in education which see employers (and rotgeoups) favouring
graduates from elite institutions because they @eeceived to have good
reputations (Strathdee 2009b). While attemptingréate open competitions for
advancement is clearly a worthwhile ambition, unfoately, there is little
evidence that employers as a group trust NQF qgeetiibns more than previous
qualifications, or if ‘traditional’ recruitment nmiedds (for example, through
social networks) provide a more reliable and trostiy source of information
about new recruits. If this reasoning is accur#iten it suggests a nuanced
approach to understanding the connection betwesh and the implementation
of outcomes-based systems of assessment is re@divadg and Allais 2009).

Third, increasing the involvement of employers iecidions about what
constitutes valuable knowledge was designed toeaddconcerns about the
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relevancy of knowledge produced and taught by Nealahd’s training system.
The attempt to increase employer voice (Hirschm@rO} is most apparent in
the system of ITOs. The creation of ITOs has helpeghse concerns expressed
by neo-liberal interests about the inefficiencieshie provision of economically-
relevant qualifications. Nevertheless, it remainslear whether or not users of
qualifications (for example, employers, other pdevs and students) use NQF
qualifications in the manner desired by policy-nrake

Recent work suggests that the relationship betwesnployment,
qualifications, and the labour market is likely he mitigated by field effects
(Strathdee 2009b). In some fields, NQF qualificagioare likely to signal
capacities employers are interested in and to geotrustworthy information. In
such instances, employers are likely to value N@&lifications. In other fields,
the rules are likely to differ. For their part, veisities have used the National
Certificate of Educational Achievement (NCEA) adasis for selection into
tertiary education. This has meant that the guealiibn has status with schools.
However, changes in government policy (describédvijemean that the NCEA
is now less useful and new ways of limiting pap#tion are being sought, for
example, by converting NCEA results to grade paidrages (Strathdee 2009a).

Fourth, the Framework has contributed to the aveatf an educational
market by providing a common qualification curremeythose sectors that have
adopted the unit standard format. This common ogxrelike money in an
economy, facilitates greater competition betweem phoviders of educational
qualifications because many institutions are retzigg and rewarding learning
in the same way. This enhances the creation ofet&ik education and training
through promoting exit (Strathdee 2003). Thus, tneation of a common
educational currency increases consumer choice asdhe official argument
proceeds, creates new pathways in education amihgaand on to the labour
market. In theory, this meant that students coulidose between different
providers offering the same programme, and thezetbioose those they saw as
the best.

However, resistance from a range of groups condinadimit the impact of
the NQF in other areas. Critically, the NZQA coulat convince the universities
to adopt the unit standard model and the then Govent would not force them
to. Specifically, in 1994, following the release afreport critical of the NQF
(New Zealand Vice Chancellors’ Committee 1994), tew Zealand Vice-
Chancellors’ Committee withdrew the university secfrom the NQF. The
universities were concerned that standards-basesesswment would be
demotivating for students; that they could not adeely identify ‘excellence’
(which is the essence of university education); t#nad they did not adequately
reflect that kind of teaching and learning thatuwoed in universities. Fears were
also expressed at the time of their developmentthieér introduction would lead
to a fragmentation of knowledge and learning, amat tadvanced university
qualifications could not simply be broken down istoall unit standards.

However, it was not just the universities that hablems with the
adoption of New Zealand’s radical new framework.th¢ time of the NQF's
launch, the political terrain had shifted once moasad the then national
administration was in favour of selective assessngat is, norm-referenced
assessment) and was elected, in part, on a standgahda in education. The
irony here is of course that the NQF was also ilegited on the basis that it
would increase standards in education (indicatir ftexibility of the term in
political discourses). The NQF was controversiall amas seen as reducing

77



standards in education. For example, concern wasessed by conservative
schools (which were keen to preserve their statgsvehich threatened to use
international examinations instead of the NQF);irasipnal parents (who were
probably worried about the advancement of their cstaiildren), and other
groups. Like the universities, these individualdg gnoups were fearful that the
proposed changes would reduce student motivatiachdeve and would close
off opportunities for social mobility. In additiomlthough there is a paucity of
empirical evidence, it is reasonable to assert tiempite the efforts of the
NZQA, in general parents and their children did meally understand the
measure (Strathdee and Hughes 2001). At the tisystem of dual assessment
had emerged with students in some subjects havieg tearning assessed
through norm-referenced assessment and others gthraiandards-based
assessment. And, in some instances, students werg fraded by both norm-
referenced assessment and standards-based astesAmen result, teacher
workloads increased dramatically as they triedntplément a new system as
well as maintain the existing one (idem). In adufifithere was little movement
of learners between schools and other providegs,pelytechnics. In part, this
possibly reflects difficulties in splitting the fdimg between different providers.
Whatever the reason, in practice, most studentsaired in school at least until
they reached the then minimum leaving age of 18syaad there was little, if
any, movement between different providers.

Problems also existed within Government, which Hert hampered the
introduction of the NQF. Critically, the Ministryf d&=ducation had concerns
about the applicability of unit standards to sorokosl subjects. The specific
concern was that assessment against unit standeadsinappropriate for
traditional school subjects. This was problematic the NZQA because the
Ministry had responsibility for developing schoei#l curriculum. Without its
support, the NZQA could not progress its reform ‘@onventional school
subjects’ in the compulsory school sector. Unindtads were implemented in
some areas of the school curriculum.

The policy context that developed following the hitawal of the
universities from the NQF is complex (and requirksther research).
Nevertheless, it is clear that by the mid-1990sstalemate had developed
between various agencies involved in the implememtaof the NQF. As a
result, progress implementing the NQF was limitesithe National Government
failed to act. In 1999, the Government changed Wackabour. To its credit,
Labour confronted the problem facing the NQF. dtsigon to the stalemate was
to release a White Paper in 1999, which signallee tlevelopment of a
broadened NQF. The details of this shift are complowever, as described in
more detail below, arguably the changes reflectedctory for conservative
interests because they effectively ensured thatitivaal pathways were
maintained and the universities could continue foerate as they had
traditionally done. As a result of the White Papiie NZQA was forced to
develop an NQF that was ‘inclusive’, but which diot force the universities to
adopt the unit standard model. The actual stradetppted to broaden the NQF
was to create a register of quality assured quatifins (‘the Register’). The
Register, launched in 2001, provides the structminéch brings together all
approved qualifications available in New Zealandrtidey institutions
(universities, institutes of technology and polyieics, wananga and private
training establishments) and secondary schools.otlrer words, although
university qualifications are on the Register oélify-assured qualifications, the
universities were able to continue to set their ogumricula and to assess
learning outcomes in traditional ways. In turnsthelped preserve their status as
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the elite, even though other providers were ablgaim accreditation to offer
degrees.

All approved qualifications must be described imr® of course objectives
and learning profiles and they are registered enRitamework. However, they
are not necessarily defined by NQF standards (stewlp. In addition, the
NZQA has delegated the universities (and other igeog) responsibility to
assure the quality of their own qualifications;sthésk being undertaken by a
sub-committee of the New Zealand Vice-ChancelloGbmmittee, the
Committee on University Academic Programrfies.

It is worth pausing at this juncture to reiterdte tollowing points.

1. All qualifications on the Register have been apptbisy a recognized body (for
example, an Industry Training Organization (ITO}),the New Zealand Vice
Chancellors’ Committee) and are delivered by ameatited education or training
organization (for example, a university).

2. Qualifications that recognize learning through eagbment standards and unit
standards are a subset of the qualifications ergidt

3. All qualifications must be described in terms ofise objectives and learning
profiles.

4. Responsibility to quality assure qualifications lhe®n vested in other agencies
such as the New Zealand Vice Chancellors’ Committee

Returning to the reform process, at a school-letleé White Paper
signalled the advancement of the long-awaited MatioCertificate of
Educational Achievement (NCEA), to replace existanpool qualifications. An
important aspect of the change is that, under tREA the way in which
learning can be assessed against standards inrtmmag school subject areas
has been broadened. In the case of approved durieaelated school subjects,
learning is assessed against predetermined stanidande of three ways.

1. First, a new measure known as achievement standasdseen developed by
panels of subject experts (that is, Standardsrge®odies, which in the case of
conventional school subjects appear to be appoltate Ministry of
Education). Achievement standards are similar ibstandards in that they
clearly specify the standards students are reqtoretitain in each subject area
in order to receive credit towards the NCEA. Howewualike unit standards,
they have been designed so that satisfactory wordg work, and excellent
work can be recognized with ‘credit’, ‘merit’, afekcellence’ grades. The
inclusion of graded assessments has gone someovegpease the concerns of
those who felt that the original pass/fail systdragsessment would be
demotivating for students.

School students typically aim to achieve NCEA |eveh Year 11 (when
they are aged about 14), NCEA level 2 in Year 1Bdgwthey are aged about

“0 http://www.nzvce.ac.nz/aboutus/sc/cuf0 June 2009].
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15), and NCEA level 3 in Year 13 (when they aredagkout 16). Another new
qualification, the national diploma, was placedeakls 5 to 7; initial degrees at
level 7; and advanced degrees at level 8. Theleighel originally covered all
postgraduate qualifications, including those dewetb by universities. In
response to concerns that the top levels of the NiQFot recognize advanced
post-graduate levels of learning, an additional sv@ls were added to the NQF.
In addition, a new award, known as Scholarshipefatl 4 of the NQF) has been
introduced at the senior secondary school leveétognize the achievement of
the very brightest.

2. Second, assessment against unit standards contwivee appropriate, and
credit will continue to be awarded on a ‘has redcttandard/has yet to reach
standard’ basis.

3. Third, other examinations or qualifications carulsed to obtain credits. In an
attempt to ensure the new qualifications have rigihe Government has
insisted that external examinations be used taméte at least 60 per cent of
the final grade in most conventional subject areas.

It remains a ‘credit’ model, but made up of a coempiix of achievement
standards and unit standards.

National Certificate of Educational Achievement (NC  EA) levels

Level 1

= Required: 80 or more credits at level 1 or higher, you have gained NCEA level 1.
Eight of these credits must be from numeracy standards and eight credits from
literacy standards. Literacy can be assessed in English or in te reo M&ori.

Level 2

= Required: 60 or more credits at level 2 or above and 20 credits at any other level.
Credits can be used for more than one qualification; so some of your NCEA level
1 credits can count towards NCEA level 2. At level 2 there are no specific literacy
or numeracy requirements.

Level 3

= Required: 80 credits or more, of which 60 must be at level 3 or above and 20 at
level 2 or above.

Rewarding achievement

=  Students can now gain NCEA certificates with merit or excellence. To gain
excellence, 50 or more of the required 80 credits must be awarded at excellence
level. If 50 or more credits are gained at merit level (or a mix of merit and
excellence), an NCEA with merit will be awarded.

As noted, there were concerns about the impactnioaiularization of the
curriculum would have on the quality of educatia@misr secondary students
would receive. However, recent studies have shdah the predictive validity
of the NCEA on subsequent performance in highercatin is high in
mathematics (James et al. 2008) and overall (Shetral. 2008). However, as
Shulruf et al. (2008) noted, recent research hamlvshthat students have
emphasized the accumulation of credits (Mayer.e2@06). As they point out, if
NCEA candidates aspire to succeed at universitmay be appropriate to shift
this emphasis from minimum passes in more creditbigher achievement in
fewer credits.
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Overall, there is little evidence that assessmepinst standards is any
more motivating for students than the old systemthat students who have
performed poorly in traditional forms of assessment doing better under the
new. Of course, to have their full effect, it icaesary for the new qualifications
both to be more motivating and for employers tosttrthem as signals of
competency. Unfortunately, for proponents of theR\@here is little evidence
that either have occurred. Similarly, proponentsttif NQF hoped to create
parity of esteem between vocational and academadifigations. Small-scale
research has shown that students value most uitygtslifications (and those
qualifications they need to gain entrance to usitgr (Strathdee and Hughes
2001), but it remains unclear how they have beaeived by employers.
However, credential inflation and the tendencyléwger cohorts of students to
progress to higher levels of education and traimmgans that this issue is of
declining importance.

There is also evidence that completion rates inesareas of New
Zealand'’s tertiary education system remain lowanttesirable, suggesting that
the NQF has yet to achieve one of its key objestior example, a recent
Ministry of Education repott showed that New Zealand has one of the lowest
higher education qualification completion rateshia OECD — just 58 per cent,
compared to Australia’s 72 per cent.

Although the NCEA is widely accepted as the teringahool qualification
(as it provides access to university), it contintescreate controversy. For
example, the award of scholarship in some subjetsvaried from year to year.
In mathematics, for example, in 2002, more tha®®,€andidates were graded
‘excellent’ in a mathematics standard, but in 2008]y 70 (following a
controversy). Each year when the results are retetsere are usually concerns
expressed about standards of achievement. Thispyeeed to be no differefit.
Such controversies have forced changes in the NZ@tich itself has been
subject to three external reviews, and there haea several changes of CEO).

However, there are other problems. As noted abdwve, Ministry of
Education has responsibility for developing curticn, and according to the
NZQA, the Ministry of Education also has (if NZQA&ocumentation is to be
believed) ultimate responsibility for developinghss/ement standards (via its
Standards Setting Bodies). Unfortunately, the ead curriculum development
and standards setting has not always gone handrid Bnd it seems that the
NZQA still has some responsibility to set the agbiaent standards. In the case
of senior secondary school history, for exampldi@aement standards were
produced by the Standards Setting Body in time tifi@r introduction of the
NCEA in 2002. It is unclear how this was achieved Aow much consultation
with stakeholders took place. However, since thies Ministry has introduced a
new history curriculum across the schooling seatut this must be aligned with

1 http://www.educationcounts.govt.nz/publicationgitey _education/42059  [10 June
2009].

42 For example, see http://www.stuff.co.nz/sunday-ttaes/news/2417397/National
Certificate of Educational Achievement-credits-feading-Wikipedia-sending-emails
[10 June 2009].
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achievement standards (at Years 11-13). The nenicaolum document has been
released, but the achievement standards (whichbeilused to assess student
learning) have yet to be developed. The issuengptioated and confusing. For
example, information from the Ministry of Educatisnggests that it has joint
responsibility with the NZQA to develop the stardiaryet the curriculum seems
to have been released without any consideratiohosf learning in the area
might be assessed in terms of achievement standasdasake matters worse, in
the interim, a National-led Government has beenteteand developments in
senior secondary history, at least, seem to hawve ¢o a standstill.

However, of relevance to this chapter is the Lal®overnment’s response
to other failings of the NQF. In 1999, when it wist elected, the Labour
Government maintained that the NQF (and particyléie market-led education
system of which it was a central component) haedato deliver the promised
social and economic objectives. Controversies énftinding of some providers
sharpened the Government’s thinking in the areaait@lee 2009a). The
administration maintained that the tertiary edwatystem did not reflect the
needs of employers; incomes had not be increasprbagsed; and that many of
the courses on offer were of low quality. In itewj it would be better if the
Government invested in areas of strategic priofityook almost six years to
bring about change. By 2005, a new funding andrpfansystem was in place
cutting across the key aims of the original NQFjolvhwas to create markets in
education and training in the hope that this womdke skill development
employer-led. This is considered more fully in thkklowing section.

New investment approach

As noted above, the market-led post-compulsory @ilut system was
based on a number of key principles. These are welerstood and are only
noted here.

= First, State funding should reflect student choice.

= Second, the same level of State funding shouldiaeded to different types of
providers that offer the same kind of training ba grounds that favouring one
kind of institution ahead of another would distive market.

= Third, students should pay for the cost of thairdn.

= Fourth, providers had no monopoly on provision sTihieant that there was no
reason, for example, that universities would beothlg institutions to offer
degrees.

Policies enacted to support the first two of theseciples had the effect of
dramatically increasing participation in tertiarydueation. Much of this
expansion was in private training establishmentsiclv had emerged to take
advantage of increased access to funding that resh lenabled by the
introduction of the NQF and which had to only beitable to public sector
providers and iwananga these institutions focusing upon increasing thelis
as a way to gain increased funding.

Expansion was encouraged further by an unwillingnes the part of
successive administrations to support fully priteighree above. In no small
measure, this reflects the continuing influencesotial democracy in State
intervention. Over time, fees were gradually insezhto 25 per cent of course
costs. However, the State continued to pay the'sighare of the costs.
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Moreover, to prevent those from poorer backgroumdssing out on the
opportunity to participate, loans to students teecdhe cost of their tuition and
some of their living expenses were provided on @¢asys. Progress was made
towards achieving principle four, with universitiesing their monopoly on the
provision of degree-level training. In addition,eoformer polytechnic gained
university status.

The upshot of these policies was the creation terigary sector that was
shaped by a mixture of policies and which suitedgnoup. Social democrats
could take heart from the introduction of polictbat increased access, such as
broadening the range of providers that could coufegrees, and those that
limited the impact of neo-liberalism on students;tsas the provision of student
loans and the limitation placed on the level atolhhe users could be charged
for their use of tertiary education. Neo-liberateirests could take some heart
from moves to increase consumer choice. Howeverabisence of strong price
mechanisms meant that student choices need nettrefémand for skill in the
labour market. Thus, a ‘market’ of the sort origiypanvisioned by creators of
the NQF did not exist. There was little for consgives to celebrate in the
reforms. Access to higher education had become dpevirtually all who
completed secondary school, and universities ameroproviders of NQF-
registered qualifications were offering new prognas designed to attract
students rather than to preserve elite forms ofvkedge. In addition, working-
class groups were not disadvantaged in gainingsadoeany greater extent than
they were under previous regimes as most gainedjubéfications needed to
enter university in New Zealand (Hughes and Pe&@@3; Strathdee and
Hughes 2007).

The Labour-led Coalition was not happy either. alibh these measures
increased enrolments dramatically, the outcomen tios were seen by them as
unsatisfactory in terms of the quality of trainindelivered and the
appropriateness of the skills produced. Again tbeyi here is that the NQF was
originally enacted by a Labour Government for jingise reasons. Thus, despite
the systems of ITOs, which were supposed to reptesmployers’ interests in
skill, two key problems persisted. First, there was strong evidence that
employers as a group were embracing the NQF. Setloaie was evidence that
learners were making decisions about training atesdistance from the labour
market. For their part, providers of training linkéo the NQF were offering
training that was attractive to students irrespectf the value in the labour
market of the qualifications on offer. For exampsmme providers offered
inducements for courses that had little relevarwethie labour market, for
example, ‘twilight golf (Strathdee 2009a). To makengs worse, there was
little evidence that the students who were enraitethe courses actually made
use of the opportunities by attending class. Theise other problems had
contributed to falling incomes (New Zealand Offadfehe Prime Minister 2002).
Indeed, the Labour Government argued that the @usviadministration's
voluntary, or 'neo-liberal’, approach to trainingh{ch Labour had actually
introduced) had put the country at economic andaboisk because employers
were not investing sufficiently in education anaitiing (Strathdee 2005a)

Upon election, the Labour-led Government embarkedaanajor tertiary
education system. At a strategic level, it beganebtablishing the Tertiary
Education Advisory Commission (TEAC). This Commissiwas charged with
the task of developing, amongst other things, a emoboperative and
collaborative tertiary education sector and a seatioere there was a greater
sense of partnership. The Government’'s overaledtaim was to end market-
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based provision and to direct its investment itiadgr-level training into areas of
strategic relevance.

It is important to note that, in theory, the chang® not impact directy
upon the NQF, as it remains primarily a methodemfognizing and rewarding
achievement. However, the changes will have an fitapb impact upon the
uptake of various kinds of learning recognizedhsy NQF.

Although the Labour-led Coalition identified theoptems in the provision
of tertiary education and training in 1999, and uwal€ng steps to reform the
system, change was slow and the state was po@tgglto meet the challenges
presented. By mid-2002, the Tertiary Education t8gy had been established,
and in 2003 the Tertiary Education Commission (TB@3¥ created to execute it.
Under the rules that were created when the NQFemasted, institutions were
allowed to grow their enrolments as they desirath market forces determining
supply and demand of training. However, as costlated, the Government
capped enrolments.

While the TEC enacted some measures to curb d¢ogjeneral, it struggled
to manage the changes and in its first two yeasssuhjected to three significant
reviews, covering structure, governance and ite inlthe broader education
sector. Other problems also emerged, which linitedState’s ability to manage
the provision of education and training. For exanfhe Government found that
the legislation meant it could not refuse to furrdviders once students had
enrolled, nor could it recover funds when coursesennot actually offered or
completed. Another issue was that administrativerob of the sector was split
between the TEC (which approved courses for paynant the NZQA (which
was responsible for approving courses for qualijgither organization was in
complete control. Indeed, the NZQA had delegatealityuassurance to some
providers (for example, th&anangaand the New Zealand Vice-Chancellors’
Committee). In one case, a provider of mainly sdcdmance education gained
more revenue from the Government than the Uniwersft Auckland, New
Zealand'’s largest university (Strathdee 2009a).

As part of its solution to this problem, the Labéed Government
developed a growth strategy expressed in its GranthInnovation Framework
(GIF). The GIF identified three areas of activity @&itical to national economic
growth — biotechnology, information and communigasi technology, and
design — and created a number of strategies airhech@moving economic
performance. In contrast to the market-led systeépravision that characterized
the earlier period, in the contemporary period & 1@@entre-Left Government
(1999-2008) adopted a new approach to tertiary agehre This is referred to as
the “investment approach”. The overarching prireiplas that investment in
education would reflect regional and national pties. As part of establishing
the new funding model, by 2006 all providers ofitey education and training
were subjected to tests of relevance. In contashe earlier approach, where
providers could offer any qualifications registemdthe NQFthe Government
now only funds programmes deemed relevant to tiagesfic direction it had set
itself. To establish relevance, each Tertiary Elanarganization must have an
approved Charter and Profile in which trainingirkéd to the NQF. Although
there are important differences between the twaichents, Charters and Profiles
are negotiated between the TEC (which overseesfuhding of tertiary
education) and individual providers of tertiary edtion, and are intended to
provide the State with a way to monitor the quadihd direction of the tertiary
sector.
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In general, the TEC assesses the activities ofigeoy against four areas of
strategic priority: excellence (raising the quality teaching, learning and
research to equip learners with the skill and cdepmes they require);
relevance (ensuring a Tertiary Education Orgarop&i activities contribute to
the key national economic and social goals as @einothe Tertiary Education
Strategy and the Government Tertiary Educationriige); access (ensuring
equity of access and opportunity for students,iqdarly for Maori and Pacific
people); and capability (raising organization agstesm capability). As part of
the process of determining funding priorities amtaraging providers to
deliver on these, the Tertiary Education Commissomployed agents in the
regions to develop linkages between providers ama@yers.

Through funding providers according to their pmfdnd limited growth,
the then Government hoped to direct more effegtitsl investment in tertiary
education and training. The idea was to createtaank of provision in which
providers of tertiary education did not competenvatich other and work closely
with employers in their regions to increase thevance of the training linked to
the NQF they provide. Indeed, in the place of cditipa, cooperation was
stressed.

Essentially, New Zealand now operates under a mystehere all
qualifications must be described in terms of counbgectives and learning
profiles and they must be registered on the Framewtowever, institutions do
not have to adopt assessment against standardseimvdy these were first
envisioned, and the NZQA delegates the resportsssilifor accrediting
programmes to different agencies such as the Nealadd Vice-Chancellors’
Committee. The introduction of the investment apptomeans that providers
must gain additional approval before they can offaining, and this must be
consistent with their charters and profiles. Alsmviders are not funded on the
basis of the number of students that turn up. Rathending levels are
predetermined by the Government. This latter deraknt has created
difficulties because National Certificate of Educaal Achievement results do
not provide an easy method for selecting studé¢vitaardingerbroek 2006)

Finally, at the point of writing this chapter, thew National Government,
which was elected at the end of 2008, has signdhiead it does not want to
continue with the former Government’s investmenprapch. Quite what this
will mean in policy remains to be seen. In relatiorthe NQF, one idea that has
been raised is that the terminology of unit stadsland achievement standards
will be abandoned in favour of the term ‘standaréwever, this is likely to be
problematic, as the achievement standards andstamitlards are constructed in
different ways.
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Chapter 4: From old to new: The Australian
Qualifications Framework
- Leesa Wheelahan

1. Introduction

The Australian Qualifications Framework (AQF) is‘fast generation’
qualifications framework (Tuck 2007, p. 1) that westablished in 1995. Its
purpose was to create ‘a comprehensive, nationadlysistent yet flexible
framework for all qualifications in post-compulsogducation and training’
(AQFAB 2007, p.1). It encompasses all post-comgylsqualifications in
Australia, which includes: senior school certifesit vocational education and
training (VET) qualifications and higher educatiqoalifications. It is often
portrayed as a good example of a relatively ‘weak’‘loose’ qualifications
framework because it does not have a direct rokcarediting qualifications or
in quality assuranc®.Jack Keating (2003, p. 16) explains that the rilce of
the AQF ‘depends upon the willingness of the poulepfartners to use it as a
framework to advance reforms’. This has been batiemgth and a weakness of
the AQF. It has had most impact on VET where it esn pivotal in creating a
national VET system and nationally-recognized VEualications, but its
influence has been less in universities and dififimudiscern in the senior school
certificates (Keating 2008b).

All this is set to change. In November 2007, thevjwus conservative
National Government was voted out after 11 yeadssahabor Government was
elected. The Australian Labor Party (2007a, p.fnpsed to inaugurate an
‘education revolution’, so that Australia would tdmme the most educated
country, the most skilled economy and the beshédiworkforce in the world.’
Among other things, it created a new governing bdoly the AQF — the
Australian Qualifications Framework Council (AQF@hich will be situated
within a new, stronger national regulatory bodyt tlwél first have responsibility
for higher education and later for VET (Commonwleait Australia 2009). The
AQFC has been asked by the Government to adviseooenthe AQF can be
strengthened and made more ‘robust’ (Gillard 2009¢)e AQFC (2009) is
currently undertaking a public consultation on hoest it may do this. It is clear
that the new AQF will almost certainly be based amaxonomy of learning
outcomes, explicit levels and a measure of voluongife) of learning. As we
will see, this ‘architecture’ is more extensiveritthe existing AQF. While these
changes do not necessarily mean that the AQF ileha greater regulatory
role, broader policy means that it almost certaimlly do so** The new Labor

3 While this remains true, it has begun to have aemegulatory role indirectly through
other mechanisms. This will be discussed latehis ¢hapter. See Keating (2000; 2003,
p. 279), Young (2005, p.13), Tuck (2007, p.32) o discussion of Australia’s
designation as a weak/enabling framework.

“ This is also signalled by the composition of trevnAQFC. The Government has
appointed John Dawkins as the Chair of the new AQB@wkins was the Labor
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Government is developing tighter regulatory andbaotability arrangements for
all sectors of post-compulsory education, and not jM&T, and the
strengthening of the AQF is part of that process.

This chapter thus tries to capture an importang tiftransition in Australia
as it moves from a relatively weak qualificationsniework to a stronger one. It
argues that there is a fundamental tension at #aet lof the AQF that arises
because VET qualifications are based on competbasgd training models of
curriculum, while higher education qualificationsdasenior school certificates
are based on in-put models of curriculum. This lraged its effectiveness in
implementing one of its key objectives, which isfagilitate student transfers,
pathways and credit transfer between educationoeciThe AQF's limited
success in achieving this objective is one of tloblems that the current review
is trying to solve. The Chair of the AQFC, John Baws, explains that:

Our goal should be to create greater synergy betwiee sectors, optimise
entrance pathways and transferability between ¢lotoss — bridging academia and
VET with student flows and outcomes enhancing tlekferce capacity across
Australia. (Dawkins 2009)

The strengthened AQF will contribute to cleareratiehships between
qualifications, and it will also, in different waypressure all sectors of post-
compulsory education and training to do thingseddhtly so that there is greater
alignment between them. However, it is not cleat the current mooted reforms
to the AQF will solve the contradiction between tmodels of curriculum that
are, as it will be argued, incommensurable. Thiegpodr will also argue that the
AQF needs reform as part of wider changes to egurcatolicy, but that the
options presented in the AQFC’s consultation papay create problems if the
outcome is a unified ‘tight’ qualifications framerkoin contrast to a unified
‘loose’ framework that is supported by ‘policy batial (Raffe 2005).

Structure of the chapter

Section 2 of this chapter provides the broader exdnfor the AQF by
outlining key features of Australian society, ediarzal participation in and
outcomes from education, and the relationship batwgualifications and the
labour market. Section 3 outlines the broader poiic which the AQF was
developed and Australia’s federal structure of goweent and responsibilities
for education. It also presents a brief and outbh¢he higher education, VET
and school sectors and it concludes with a disonssi the trajectory of policy.
Section 4 outlines the origins, development, natune structure of the AQF and
presents an outline of educational outcomes in lwtlie AQF has played a role.
It also discusses the strengths and weaknesshe 8iQF and explains why it is
now being reviewed. Finally, Section 5 discussedtiture of the AQF.

Education Minister in the late 1980s who was resjia for the unification of the
higher education system which merged colleges eélackd education with universities,
and the creation of a national VET system basedampetency-based training models
of curriculum. The transformation of both tertiaggucation sectors is referred to in
short-hand as ‘the Dawkins reforms’. So when DawK2009) says that, ‘The proposal
to include the AQF within the proposed new regulatbody may lead to its wider
observance’, this is understood to mean that itredlult in this outcome.
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2.

Setting the context 1: Australia in a nutshell

Australia has a population of almost 22 million ped® Before British
colonization in 1778 it was, for at least 50,00@Gnge home to its culturally,
socially and linguistically diverse Aboriginal andorres Strait Islander
peoples?® Australia was not constituted as one nation urd1 when the six
British colonies joined in one federation and itwnbas six States and two
Territories. It is a land of immigrants, with abaarie quarter of all Australians
born overseas (ABS 2008a). It is a vast dry islemaktinent where the culturally
diverse population is mostly concentrated in lacijies on the coasts. Australia
is rich in natural resources and it was experieneirsustained economic boom
until the recent global financial crisis (KnightcaMlotkowski 2009, p. 12). This
prosperity is demonstrated by the fact that, whejusted for inflation and
population growth, Australia how produces over 0 pent more goods and
services than it did 15 years ago (Buchaearal. 2009, p. 7). However, this
prosperity is not evenly distributed over housebad those who live in capital
cities earn more than those who live elsewhere tlamdvealthiest 20 per cent of
the population have 61 per cent of household wealttile the bottom 20 per
cent have 1 per cent of household wealth (ABS 2008b276, 279).

The qualifications profile of Australians and participation

in learning

The rate of retention for students completing sdaoyn school was just
over 74 per cent in 2007, and this has not chasgbdtantially since 1997 when
it was just below 72 per cent (ABS 2008d, p. 4)e Técent Review of Australian
Higher Education notes that this compares welht@&CD average (in 2005) of
69 per cent, but it argues that this is still wedllow the top six performing
OECD countries (Bradley 2008, pp. 17, 19). MosttAalen State Governments
have increased or will increase the school leagigg from around 15-16 years
to 17 years, and students will have to be ‘earmintgarning’ in school, training
or work.

The proportion of Australians holding a non-schogadlification has grown
over the last 10 years, and around 54 per ceitteopopulation aged between 15
and 64 years held a non-school qualification in@60mpared to 42 per cent in
1998 (ABS 2008c, p. 3).The greatest growth washé droup with a bachelor
degree or above as their prior highest qualificgtivhile there was a slower rate
of growth in the group with an advanced diplomdtima or below as their
highest qualification (ABS 2007b, p.1). Non-schoglialifications below
advanced diplomas/diplomas are certificates IViifagates lll, certificates Il
and certificates I.

“5 Source: Australian Bureau of Statistics (ABS),
http://www.abs.gov.au/ausstats/abs%40.nsf/947 1 TP 5ca25682000192af2/16475
09ef7e25faaca2568a900154b63?0penDocurfiedtiune 2009].

¢ See http://www.culture.gov.au/articles/indigeno{l June 2009].
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Some 22 per cent of those aged between 15 and &4 ire 2008 held a
bachelor degree or above as their highest qudldicawith this rising to 32 per
cent for those aged between 25-34 years (ABS 20D8ae 14). Australia has
slipped in the percentage of its population agetivéen 25-34 years with a
bachelor degree or above from seventh place iIOEBED in 1996 to ninth place
in 2006. Its percentage of this age group with greke is similar to the OECD
average, but is rather less than the top six OE@Dtries (Bradley 2008, p. 18).

In 2008, some 31 per cent of those aged betwee®dlfgears held an
advanced diploma/diploma or below as their higlestlification (ABS 2008a,
p. 3). The most common non-school qualificatioms2007) held by men were
certificates I-IV (31 per cent) and bachelor degreeabove (23 per cent), while
25 per cent of women held a bachelor degree oreabod 19 per cent held a
certificate I-1V. The Australian Bureau of Stattsti(ABS 2007b: 1) explains that
this pattern reflects the gendered segregation wstrAlian occupations, with
women less likely to work in occupations requiriagvocational qualification
than men (such as the industrial trades which redraditional apprenticeships).

In a pattern that is typical of most countries (&ao et al. 2008), those
least likely to finish school in Australia and unidée the senior school
certificate are students from low socio-economatust (SES) backgrounds. They
are also over-represented among those undertaliigin-schools subjects as
part of their senior school certificate (Teeteal. 2006). High SES students are
far more likely to go to university whereas low S&8dents are more likely to
go to vocational education and training (VET). LB&S students are around 15-
16 per cent of all higher education students (aaklbeen so since at least the
early 1990s) whereas if they reflected their shadréhe Australian population
they should be 25 per cent (CSHE 2008). Low SE@esiis are over-represented
in VET but they are most over-represented in lolsgel VET qualifications,
while they are only 20 per cent of students in Vé@iplomas and advanced
diplomas (Foley 2007). VET diplomas and advanceuodias are the main
qualifications used by VET students to gain accassdegrees, and one
consequence is that these pathways deepen paiticipa higher education by
existing social groups, but they do not widen ggtition for under-represented
disadvantaged students (Wheelahan 2009c). Thisoi®even though a key
objective of the AQF is to promote equity througiroyiding disadvantaged
students with access to higher education via VEhvpays.

Participation by adults in formal, non-formal amformal learning in
Australia is high by international standards. ThBSA(2007a, p. 3) defines
formal learning as structured learning taught istitations and organizations
(including workplaces) if it leads to a formal gtiahtion within the AQF. Non-
formal learning is structured, taught learning tdaes not lead to an AQF
qualification. Informal learning refers to unstuetd, non-institutionalized
learning related to work, family, community or leie. Some 12 per cent of
Australians aged between 25-64 years reportedcating in formal learning in
2007, while 30 per cent participated in non-forrfedrning, and 74 per cent
participated in some form of informal learning. Yayer adults were more likely
to participate in formal learning, while similar mbers in all age groups
participated in non-formal and informal learningcept for those aged between
60-64 years. Participation in all forms of learniges with level of educational
qualification so that those with a bachelor degreabove had higher levels of
participation in all forms of learning compared tbose with lower-level
qualifications or those who do not have non-schaadlifications. Similarly,
those in full-time employment had higher levelgafticipation in some form of
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learning (84 per cent), which was similar to thasepart-time work (82 per
cent);” but more than those who were unemployed (76 pe) ed those not in
the labour force (62 per cent) (ibid., Table 1)gli#r income earners also had
higher levels of participation in all forms of learg than those on lower
incomes.

The Australian Government has established new tfge participating in
and completing schooling, VET qualifications andghdr education
qualifications. These are to:

increase the proportion of the population aged 2%&ars with a degree from
32 per cent in 2008 to 40 per cent by 2025;

halve the proportion of Australians aged 20 to é4drg without a certificate
level 11l qualification by 2020;

double the number of VET higher qualification coetns (diplomas and
advanced diplomas) by 2020;

raise the proportion of young people achieving YEaor an equivalent
qualification from 74 per cent in 2007 to 90 pentday 2015;

increase the percentage of students from low seoomomic backgrounds in
universities from around 15-16 per cent in 2002Qger cent by 2020; and,

halve the gap for Indigenous students in Year 1€qoiivalent attainment by
2020 (Commonwealth of Australia 2009, p. 12).

The Government says that Australia must meet thaggets if it is to
remain competitive in the international economy &nd is to become more
equitable and socially inclusive. Australia’s DegpuPrime Minister and
Education Minister, Julia Gillard (2009b), argubatt‘upskilling’ is more urgent
in the global economic crisis than it was when Lrabeducation policies were
first formulated during the economic boom. The Gaweent is introducing a
range of policies that it hopes will alleviate sowfethe worst effects of the
economic crisis on young people which includesgi@rantee of a training place
for those aged under 25 years, and access to insoport benefits will be
conditional on participation in training (Rudd 200%his is consistent with the
Government’s broader ‘welfare to work’ policies tthaake training a
requirement for those on benefits. However thectiffeness of these policies
has been questioned with Lim (2008) arguing thay thre a policy-tightening
exercise rather than a labour market policy aime@rdancing the skills of
welfare benefit recipients. Barnett and Spoehr 8@0gue that current policies
do not adequately distinguish between training &ort-term, insecure
employment and that required for high quality ergpient.

The 2008 Review of Australian Higher Education cdesioned economic
modelling that showed that Australia would expereera substantial under-
supply of graduates with degrees and advancedmgdfiplomas over the next

*"However, while full-time workers had similar lesef participation in formal learning
compared to part-time workers, they had higher l&ewé participation in non-formal
learning; 38 and 29.5 per cent respectively.
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decade and this is informing Government policy (Beg 2008, p. 16). A
contributory factor is, as it is in many other deped nations, the aging of
population (Knight and Mlotkowski 2009, p. 1%8).Consequently, policy is
concerned with increasing the retention of olderkecs in employment and
with increasing their skills, particularly as thaye less likely to have finished
school or hold post-school qualifications (Karmé08a). The objective of these
policies on retaining older workers and increasthg percentage of young
people who finish school and obtain non-school ifjoations is to ensure
Australia does not experience the same kind of skibrtages as it had during
the economic boom.

Arguments by Government to increase the percentdigihe population
with higher-level qualifications are also linked its social inclusion policy
because those with higher level qualifications ragee likely to have jobs and
higher rates of pay (Gillard 2009d). However, sbiralusion is understood as
inclusion in the labour market as the basis foiadqaarticipation in a marketised
society, and this is not the same as argumentd aisitibutive justice which are
concerned with socially just outcomes of educatiasnthe basis for broader
social, civic and political concerns. Knight anddtowski (2009, p. 22) explain
that:

[... the human capital model] ... in Australia has beeothe dominant way
of thinking about the links between education amathing and the labour market.
Under this model, education and training are sesnaa investment in an
individual's productive capacity, and are motivabgdan expectation of a return on
that investment.

The labour market and qualifications

Keating (2008a, p. 9) explains that compared totralia, ‘most OECD
countries have a larger percentage of their wodeoin the manufacturing
sectors and lower levels of casual employment.’ r@hleas been a shift in
Australia towards more highly-skilled jobs at thepense of middle-ranking
skilled jobs in areas such as the trades and addadlerical and service jobs,
while the share of less-skilled jobs has falleryastightly (Cully 2008, pp. 5-6).
Where there has been growth in low-skilled occupati it has been in service
work and support tasks which have been ‘createdkiywledge workers’
demand for services which previously would havenbpeovided within the
household’ (Cully 2008, p. 6). In Australia, as $ome other Anglophone
countries, participation rates by women have irsgdaunion membership and
award protection have declined as a result of deatgd markets and
government policies to weaken union powers; the@lalbmarket has become
increasingly casualized (van Wanromt al. 2007); and there is more
heterogeneity in work arrangements with those waykhe ‘standard’ full-time
week now in the minority (Cully 2008, p. 4). Pocd@009, p. 10) explains that
‘in 2007, 24.1 per cent of Australian workers weneployed for 20 hours or less
per week, compared to 15.4 per cent in the OECB wahole’. Keating (2008a,

“8 However, there are arguments that there is no neebe overly alarmist about
impending skill shortages, and that business cyobesd have a greater impact on skill
shortages than demographic trends (Karmel 2009a).
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p. 9) contrasts Australia’s labour market with moegulated European labour
markets that have ‘regulations or sectoral agre&smgpecifying the types and
levels of qualifications required for occupatiomslandustry job types.’” He also
explains that many other countries have a strorggaphasis on VET in
secondary schools and orient their school-based &stems to industry areas.

The ‘fit" between qualifications in the VET and higy education sectors in
Australia and the occupational destinations foroltstudents are being prepared
is very loose, except for the trades and other laggdi occupations (such as
electrician and physician) (Karmek al. 2008). Moreover, the labour market
destinations of VET and higher education gradudatese become less
differentiated with graduates from VET advancedldimas/diplomas often
competing with bachelor degree graduates for theegaositions, and in many
industries diplomas are being replaced by degrediseaentry level qualification
(Fosteretal. 2007; Karmel and Cully 2009). However, Karmel @uly (2009,

p. 10) explain that:

... apart from the licensed occupations (particuléinly professions and some
of the trades), employers rarely require job appiis to hold a non-school
qualification.... They are much more likely to spgcdi set of skills and personal
attributes they expect an individual to have. Aeotiwvay of putting this is that,
while all jobs can be assigned into an occupatiba,extent of pure occupational
labour markets - those characterised by a requajuedification - is limited.

Overall, when specific, rather than broad, occupat areas are
considered, around 37 per cent of VET student gr@duin 2007 reported that
they were working in the occupation associated wigir VET qualification and
this varied extensively by occupational field, remgfrom around 14 per cent for
managers to almost 61 per cent for techniciangrades’ A further 41 per cent
reported that their training was relevant or higldievant to their job, while 21
per cent reported that their training had littleevance (Karmeét al. 2008: 19).
Knight and Mlotkowski (2009, p. 24) cite researbhttshows that ‘57.8 per cent
of workers report that their skills and abilitia® avell matched to their current
job, while 30.6 per cent report to being moderatahgr-skilled, and 11.5 per
cent report to being severely over-skilled.’

The extent to which employers engage with VET salg industry and by
size of employer. Stanwick (2009) shows that al@uiper cent of employers
used the VET system to a greater or lesser exte2®07. Larger firms are more
likely to engage in training than small firms, ahé also varies by the extent to
which specific industries require employees to haweational qualifications, or
where there are regulatory, licensing or occupatiohealth and safety
requirements. In 2007, some 33 per cent of empdoyeported that they had jobs
requiring vocational qualifications; 22 per centpoded that they used
nationally-recognized (accredited) training; 29 pent employed apprentices or
trainees; 49 per cent reported using unaccredited-formal) training, 71 per

9 The match between the intended destination ofgtraification and students' actual

destination was much higher among those undertadipyenticeships and traineeships
(overall at 60.7 per cent at the specific rathanthroad group level), but even here there
was great variation. It ranged from 11.7 per cemtrhanagers to 84.6 per cent for
technicians and trades workers (Karmel et al. 2p0&3).
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cent reported using informal training, and 14 pamtaeported using no training
(Knight and Mlotkowski 2009, Table 17).

Cully (2005, p. 8) says that employers are awar¥6T, but they find it
too complex. This is a particular problem for smahd medium-sized firms, but
even large firms find it difficult to navigate theystem. Those that are most
successful in doing so are firms with staff who tadnal responsibility for
training. However, almost 81 per cent employerd\ibs requiring vocational
qualifications were satisfied with VET in meetinigetr skill needs (NCVER
2008b). Karmel and Cully make the point that goweent funding and
incentives help to shape employer training prastiCEhey argue that while
employer subsidies for trainees increased from 182D05:

... the number of hours of employer-provided trainpey working hour fell
by 22 %, at the same time as existing worker teshgs came to account for
around a third of trainee commencemeftShis suggests that some government
incentives do not actually increase the level afning to a large degree. (Karmel
and Cully 2009, p. 10)

Employers’ engagement with VET training is onlynaadl component of all
VET, as it is with higher education. In 2005, thajonity of students studying
non-school qualifications were studying on theimdvehalf, with 21 per cent of
students studying a non-school qualification reogidinancial support from an
employer. In VET overall, around 30 per cent ofdstuts received financial
support from an employer, including 21 per cent foose undertaking an
advanced diploma/diploma; almost 40 per cent adehandertaking a certificate
I/IV; and 10 per cent of those undertaking a ifiedte I/ll. The peak at
certificate 1l/IV is because most apprenticeshipe at this level. In contrast,
only 7 per cent of those undertaking a bacheloretegeceived support from an
employer, but this rose to 28 per cent for thoseleuaking a graduate
diploma/certificate and 23 per cent of those urakéng a post-graduate degree.
Many graduate diploma/certificates and many cowse masters are strongly
vocational and people often undertake these qcatifins as part of their
professional ‘upskilling’ (ABS 2005, Table %).

The way in which individuals, governments, busiessa&nd others in
society who have an interest in the outcomes of&ithn engage with education
IS mediated by Australia’'s system of government ahd structures of
Australia’s sectors of education. It is to thisttha now turn.

%0 ‘Existing worker traineeships’ are traineeshipsiahare undertaken by staff already
employed at the firm.

1 The ABS very unhelpfully used the age range oB@5¢ears in this report, whereas
most of their reports use the age range of 15-Gdsye
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3.  Setting the context 2: Broader policy, governmen  t,
and education sectors

The structure and nature of Australian education ¢taanged profoundly
over the last 20 years. Raffe (2002, p. 9) expldad common global trends
have given rise to similar pressures for the cogesece of vocational and
general education in post-16 education, and ® ¢ommon policy rhetoric: the
knowledge economy, lifelong learning, parity ofessh, flexibility of pathways,
and so on.” The reforms to Australian educationehawch in common with
other Anglophone nations and there has been caabidepolicy migration and
policy borrowing between them based on their siryatructured labour
markets and the commitment by Anglophone governsnenteo-liberal market
principles and policies (Priestley 2002). Angloplonations redefined the
purpose of education as serving the needs of thieoety so that education ‘was
seen as crucial to economic competitiveness, nselili for economic
reconstruction, and embedded in micro-economicrmefaorporatization and
marketization’ (Marginson 1997, p. 151).

Anglophone governments believe that markets aréodist way to deliver
services because competition (putatively) makesigeos of goods and services
more responsive to customer needs. Consequentiyrdicg to this perspective,
education should be a market to reduce so-callediter capture’ by education
institutions and to elicit competitive and entremerial behaviour from them to
ensure they are responsive to ‘client’ needs. Gowents proclaim that the aim
of these reforms is to make education ‘demand bgdstudents and employers
rather than ‘user led’ by educational institutigiveung and Allais 2009, p. 2).
However, despite the sustained implementation edelpolicies over at least 20
years, there is little evidence that they have eeded and, in particular, it is
difficult to find any research that demonstrateat flully contestable markets in
educatisgn have achieved the outcomes sought byrmgmemt (Wheelahan
2009b):

Qualifications frameworks in Anglophone countrieslghto reduce the
power of educational institutions because they mndefqualifications and
outcomes of learning independently of educationatitutions (Young 2008).
Tuck (2007, p. 4) explains that this is a featdrBlQFs in Anglophone countries
that is not necessarily found in other qualificatgystemswhich may include,
but are more than, NQFs. Even though the AQF waasiambitious in scope as
NQFs in some other Anglophone countries, like thasentries, for reasons that
will be discussed later, the AQF has been moreessfal in severing the link
between qualifications and institutions in VET thahas in higher education or
schools. However, the AQF has been important intrlia in establishing a
market in qualifications (Moodie 2008). Qualifigats frameworks are needed to
structure and regulate a qualifications market lmctv qualifications are the unit
of currency (masters, degrees, diplomas etc). Hieythe mechanism through

*2|n an astonishingly frank article, Robin Ryan (80@. 11) who was involved in the
development of marketization policies in VET, argtieat these policies were developed
on the basis of little evidence. He says ‘the funeatal point of the desirability of
market forces in VET has almost always been resobimply by assertion, often with
reference back to a report which had previouslyartad same act of faith.’

99



which fees, qualifications and jobs can be exchdng€his is why a

qualifications framework applies to higher educati{at least in Australia) even
if it is unable to specify the learning outcomes figher education with the
same precision as with VET.

While there is a high level of congruence betweducation reforms in
Australia and other Anglophone nations, there &e @nportant differences ‘as
local traditions and influences merge with glolvahts’ (Priestley 2002, p. 122).
Global pressures are mediated within nations byitipal processes and
governments, so that ‘It is not the economic pnessthemselves but rather how
they are perceived which drives educational chan@affe 2002, p. 5). The
discourse of globalization is also used by govemén nation states as a
mechanism to drive internal change, and in the ohi®e Anglophone countries,
to implement neo-liberal reforms (Jarvis 2007).sTéso helps to account for the
similarities between educational reforms in Anglopé countries, but also the
difference between them.

Goozee (2001, p. 62) explains that the years 198D-ivere characterized
by strong interventionist government policies inskalia that were designed to
respond to national economic needs, and this ssbintdislocation and constant
restructuring for all sectors of education in Aab&. However, governments
have not had untrammelled power in this procesatikg(2008h p. 3) argues:

Broadly there are three agents in the ownership ermhagement of
qualifications: providers (universities, collegésstitutes, schools), the state and
civil society in the form of professional, occupetal and industrial communities
and organizations.

The different relationships between these threeritg) are mediated in
different ways in schools, VET and higher educatsna consequence of the
different social relations and relative power otleaconstituency within and
between each sector of education, but also by #deréted structure of
Australian Government.

Government

Government power in Australia is shared betweeratioNal Government
(called the Australian or Commonwealth Governmemt eight State and
Territory Governments. Even though education is starionally a State
Government responsibility, responsibility and furmglifor education is shared
between the two levels of government. The threenmsactors of education in
Australia are schools, VET and higher educatfoWhile the Australian

*3 Adult and community education (ACE) is sometimesy sometimes not, included as
a sector, although it does come under the purviewh® new ministerial council for
tertiary education. ACE is constituted asextorin some States (New South Wales and
Victoria), and offers a range of programmes inalgdiaccredited and funded VET
programmes, with accompanying State Governmerastrincture to support it. In other
States, ACE is a form of provision, which is offérby TAFE institutes and other
community-based providers, with the latter not fedidto offer accredited VET
programmes (Wheelahan et al. 2002). Pre-school ety childhood education is
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Government is responsible for higher education dre State and Territory
Governments are responsible for schools and VET,piactice control,
responsibility and funding are shared between bmikls of government. The
Australian Government provides almost all governm&mding for higher
education, but it provides some funding for schaoid VET. Both Labor and
conservative governments have vigorously used thaiority funding to drive
VET policy over the last 15 years, and the curreabor Government is
increasingly doing so now in schools, as did thevimus conservative
government.

Co-ordination of education policy occurs throughnhdierial Councils
which include the Commonwealth, State and Territeducation and Training
Ministers. The new Australian Labor Government beeted the system of
Ministerial Councils under the previous consenatiovernment and established
two new Ministerial Councils. The first is the Msterial Council for Education,
Early Childhood Development and Youth Affairs (MOER¥EA). The second,
and the one most relevant for this chapter, isMrgsterial Council for Tertiary
Education and Employment (MCTEE)MCTEE has responsibility for higher
education, VET, international education, adult adnmunity education, the
AQF, employment and youth policy (Commonwealth afstkalia 2009, p. 43).
The creation of MCTEE is one element of the restmireg of post-compulsory
education that will bring VET and higher educattogether in a more coherent
tertiary education system. It replaces the previcosservative government's
Ministerial Council for Vocational and Technical @dhtion (MCVTE) which
had specific responsibility for VET while all otheectors remained under the
previous Ministerial Council, which was the Miniséé Council for Education,
Employment, Training and Youth Affairs (MCEETYA)hus contributing to
reinforcing sectoral divisions.

While the formal arrangements between governmesuad collaborative,
Commonwealth/State relations have always been lfitangAustralia, and this is
as true of education and training policy as any eothAlthough
State/Commonwealth relations can be fraught eveanvthe same party is in
power at both levels, they are much more so whiethalStates have a different
party in power to the Commonwealth. This was theeaduring the 11 years of
conservative Commonwealth Government with Labor&oments in all States
and Territories for most of that time, and CommoalivgState relations were
particularly difficult and often openly hostile. Awalia now has a Labor
National Government and only one of the statesahesnservative government,
but most political commentators would argue thi #ituation will not remain
for long.

increasingly seen as a sector of education, p#atigusince the commitment of the
Labor Government that all Australian children adegkars will have access to structured
educational experiences for 15 hours a week talghtqualified early childhood
educators (Australian Labor Party 2007b).

% See the Department of Education, Employment andkji¥ace Relations (DEEWR)
website which explains the establishment of the Ministerial Councils and the
responsibilities of MCEEDYA:
http://www.deewr.gov.au/Skills/Programs/Pages/Manisl_Council.aspx [22 Nov.
2009].
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The new Labor Prime Minister, Kevin Rudd, promiseat his Government
would engage in co-operative federalism in workimigh the States, and the
States have so far willingly participated in thimgess. As a consequence, the
Council of Australian Governments (COAG) has emeérgdth significant and
hitherto unparalleled power. It consists of therriMinister and all State and
Territory Premiers (the elected leaders of thoseeBuonents) and it is playing a
key role in schools and VET policy. Arguably, COA§ as a conseqguence,
bypassing the state education and training depattmand ministers in the
process, particularly in VET policy (Moodie 2009438 2008).

The contradiction at the heart of Australia’s education
sectors

Unlike most Anglophone nations, Australia has aptiegracked tertiary
education system that differentiates VET and higdtkrcation qualifications,
curriculum, processes of learning, outcomes andogmes, but like most
Anglophone nations, it has an untracked or unifiedondary education system.
This is at the heart of the contradiction in Aulséra post-compulsory education
and training (Moodie 2005b, 2008; Keating 2006).

Young (2005, pp. 15-16) argues that NQFs are bagetvo tensions that
arise from conflicting assumptions that are usedldésign qualifications. The
first tension is around the principle of differerened the principle of similarity,
and the second tension is around qualificationggded on the basis of inputs
and those designed on the basis of outputs. Toaditi ‘tracked’ qualifications
systems use the principle of difference becausg #mphasize the different
purposes of VET and higher education qualificatiomsd the different
occupational destinations they are designed toeséfhis works if graduates
enter relatively stable labour market destinatiand tracked systems are able to
effectively allocate graduates to job vacancies tancareers that draw from the
differentiated knowledge base in each sector (Me@fi03). ‘Unified’ systems
are designed to meet the needs of more fluid labw@urkets in which knowledge
and skill requirements change in response to chamgerkets and processes of
production and technology, and this means that #reyputatively underpinned
by common knowledge and skill requirements. Ther&ess of a ‘fit' between
qualifications and their occupational destinatioffis is encapsulated most
clearly in policy that establishes generic skilks an important component of
qualifications. The principle of similarity undengi qualifications frameworks in
unified systems that emphasize progression to eoxd §ieneral and vocational
education (Young 2005, p. 15).

Qualifications that are based on inputs assumettiegt cannot be defined
independently of the syllabus, processes of legr@ind assessment and the
institutional setting in which learning takes pla@is usually requires a high
level of trust between all stakeholders. Young &)0Ofefers to these types of
qualifications systems as process-based or instiait systems. Qualifications
that are based on outputs sever the link betweenirstitution and learning
outcomes because they are based on the premisiedhaing outcomes can be
defined independently of when, how or where leagyniakes place. Process-
based systems use shared agreement among stakehslaeh as professional
bodies) about content, learning and assessmentreageoutcomes-based
systems are premised on the specification of ‘divje’ccriteria in a national
framework (Young 2001, p.11). Governments havedusetcomes-based
qualifications frameworks to support the shift frahe ‘provider culture’ of
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education and training institutions and awardingdibe to a ‘user-led’
marketized system. National criteria are neededevtteere is low trust and the
‘rules’ are used to regulate behaviour betweenesialklers and to regulate
buying and selling in a qualifications market. lluid labour markets, the
qualifications themselves become signifiers of tkeowledge, skills and
attributes of individuals (Young 2005).

Qualifications systems in Northern Europe tenddaracked and process-
oriented. In contrast, qualifications systems irgiphone countries tend to be
unified and outcomes-oriented (idem). This mapshie different ways each
organizes their economies. The economies of NartHewrope use social
partnerships between employers, business, andrlabooatch graduates to jobs
in relatively stable labour markets, whereas Anbtope liberal market
economies use the market as the mechanism for mgtghaduates and jobs in
volatile labour markets (Hall and Soskice 2001).

The contradiction arises in Australia because & lberal market economy
like Britain and the United States, but it has deejfferentiated VET and HE
sectors that are in many ways similar to the trdckectors characteristic of
Northern Europe. However, unlike many countriedNorthern Europe, which
have tracked secondary systems of education, thersgears of secondary
education in Australia have been relatively unddfeiated and the senior school
certificates have been designed primarily to raiklents for competitive entry
to university (Keating 2006, pp. 62-63). Keatinglkins that:

... the logic of these typologies would suggest thatpost-school education
sector in Australia should be similar to thosetsf UK, North America and New
Zealand. Australia shares with these countries maimacked secondary school
system, and upon this basis it should have a meergified and generalist post-
school sector. The open nature of these Angloptgareeralist school systems
allows for less regulated links with the post-sdteextors which in turn can adapt
into different orientations and generalist instdns. This contrasts with the
academic and vocational tracks of the continentatofean secondary school
systems that articulate relatively directly withetimore specialized post-school
sectors. (ibid., p.60).

This contradiction is all the more stark given tret demonstrated earlier,
there is a very loose fit between qualificationsd atheir occupational
destinations; the occupational differentiation tlracked systems are meant to
serve takes place in a relatively undifferentiatabour market with VET
advanced diploma/diploma graduates and degree apeslicompeting for the
same jobs.

While the creation of the AQF was meant in partdeal with these
contradictions, it has had only limited successlamg so. This is because the
AQF was structured by, and the outcome of, bropdécies that reinforced the
distinction between the VET and higher educatiorttas, but without
challenging the senior school certificates’ primamgphasis on ranking students
for university entry. At the same time as the Aalsin Government was creating
a unified higher education system by amalgamatimgeusities and colleges of
advanced education in the late 1980s, it was im@idimg policies to create a
national VET system ‘in the skills development odustrial training mould’
based on ‘industry leadership’ and competency-basedels of curriculum
(ibid., p. 61). While emphasizing that higher edisa has a vocational role,
particularly for the professions, Karmel et al.@80p. 9) nonetheless say:
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Vocational education and training (VET) is, by défon, vocational in
intent. Its purpose is unashamedly instrumentals @bout acquiring skills to be
used at work. This contrasts with the broader psgpoof school education and
university education, where education is often seean end in its own right.

This difference, broadly understood, has structuttesl sectors and the
relationship between them.

Higher education

There are 37 public universities in Australia, anéhrge number of very
small private educational providers which include® small private not-for-
profit universities, private-for-profit collegesligious colleges and preparatory
colleges established by public universities andgtei companies. Ten Technical
and Further Education (TAFE) institutes, which geblicly-funded VET
institutions, are registered to offer two-year at#e degrees and bachelor
degrees, although almost all this provision is pulicly funded and is offered
for full tuition fees. In 2007, public universitiesirolled 94 per cent of all higher
education students.

The Australian Government has principal resporigitfibr universities, but
they are established by State Acts of Parliament, State Governments play a
role in how they are shaped and the contributiosy tmake to education
provision and the economy. State governments ar@layers in deciding where
new universities or campuses will be establishelichivis a matter of some
importance because of the contribution universitiedke to local economies and
communities. The State of Victoria is unusual bseait has eight public
universities and four of these are ‘dual-sectoversities’ which include a large
higher education and TAFE division. There is onlyeoother dual-sector
university and that is in the Northern Territoryhish is a vast and sparsely
populated region.

Government funding as a proportion of universitgome has steadily
declined over the last 20 years and the AustraBamernment now contributes
41 per cent of universities’ income, while State &tal governments contribute
4 per cent. The proportion paid by students in faed charges has steadily
increased and is now 38 per cent of universitie&ltrevenue. The source of
Australian universities’ revenue is shown in Table

> DEEWR (2008b): Table (ii): Summary of student I&&TSL (Equivalent Full-Time
Student Loads), 2006 and 2007 full year.
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Table 1. Sources of Australian universities’ revenue, 2007 (AUD $°000)

Source $'000 Per cent
Australian Government grants 7,016,258 41
Student fees and charges 6,563,790 38
Other income 1,336,455 8
Investment revenue 837,062 5
Consultancies and contracts 791,276 5
State and local governments 691,297 4
Royalties, trademarks and licenses 79,039 0
Total 17,315,177 100

Source: DEEWR (2008a) Adjusted statement of financial performance for each Higher Education
Provider (HEP), 2007 (AUD $'000)

Australia’s international education services arereasingly important for
the Australian economy and for universities’ incem&his market consists of
full-fee paying on-shore and off-shore internaticstadents. Education services
are now Australia’s largest service export and tthied-largest export overall
behind coal and iron ore (Bradley 2008, p. 87).®&as student revenue is now
15 per cent of universities’ revenue, while ovessgadents are 25 per cent of all
higher education students. Internationalizatiorho$tralian higher education is
now seen as a cultural and pedagogic imperativeedlsas an economic one
(ibid.). Australia is currently experiencing a @isn its international student
market as a result of poor provision by private VRibviders for on-shore
international students. A growing number of smailvate-for-profit colleges
have failed and the Australian and State governsnan¢ seeking to tighten
regulations and quality assurance. While this is/E&T ‘problem’, it has
nonetheless damaged the reputation of all Austradietiary education providers,
and universities are worried about the impact tiég have on demand for their
programmes by overseas students.

Public universities receive funding to offer puhlinder-graduate places to
domestic students in undergraduate degrees andarchséhigher degrees
(research masters and PhDs), but other post-geadoatses are usually full-fee,
which includes graduate certificates/diplomas, sewwork masters and
professional doctorates. The Labor Government kiaguwrned a decision of the
previous conservative government and prohibited lipubniversities from
offering full-fee under-graduate places to domestiglents. Students in under-
graduate public places make a substantial conimibtd the cost of their degrees
depending on the discipline in which they are dadyland in 2009 this ranged
from 84 per cent in business and law, 52 per aettte humanities, 32 per cent
in medicine, to the lowest of 22 per cent in scé&efidomestic research higher
degree students do not pay fees. All public andféa-paying under-graduate

%% Derived from Bradley (2008) and Commonwealth of#alia (2009) Indexed
amounts for 2009
http://www.dest.gov.au/sectors/higher_educationlipations_resources/summaries_bro
chures/resources_for_student_administrators.fgéhJuly 2009].
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and post-graduate domestic students can defer payofgheir fees in public
universities and appropriately registered privatghér education providers
through an income-contingent loan. This means tiwey pay a percentage of
their income through the tax system once their imeaeaches a threshold,
which is around average week earnings and their dizds not accrue a real rate
of interest.

The Australian Government has announced that Itimloduce demand-
driven funding for public higher education placégablic universities based on
student entitlements by 2012 (Commonwealth of Alistr2009, p. 17). The
Minister for Education, Julia Gillard (2009d) insighis is not a student voucher,
however, this is a difficult argument to sustainegi that universities will be
funded only if students enrol at those instituticansd students are free to choose
the institution in which they will enrol (provideithey meet the entry criteria).
Similar arrangements are considered ‘indirect verghin the literature (see
Agasisti et al. (2009, p. 39) and the literatureréghcited). Other higher education
institutions have been excluded from access to thigling at this stage,
including TAFE, but commentators think that thisspion will be hard for the
Government to sustain if it is insisting on a mautkéven higher education
sector with competitive private higher educatiostitations. Moreover, it will
arguably be difficult for the Government to mesthigher education expansion
targets without the involvement of TAFE, eitheraingh directly funding TAFE
to deliver public higher education, or through fraise arrangements between
TAFEs and universities.

Only universities and a very small number of othestitutions are self-
accrediting. Other institutions that wish to offégher education qualifications
must be registered with their State higher edunatemistering body and each
programme that they wish to offer must be accrddite well. The processes for
registering higher education institutions and aditireg qualifications are similar
in all states because all states implement the MIGE2ENational Protocols for
Higher Education Approval Processdse purpose of the National Protocols is
to:

. protect the standing of Australian higher eduratinationally and
internationally by assuring students and the comiyuthat higher education
institutions in Australia have met identified critkeand are subject to appropriate
government regulation (MCEETYA 2007, p. 1)

The protocols have criteria that must be followead establishing
universities; awarding self-accrediting status igthbr education institutions that
are not universities; registering non-self acciedihigher education institutions;
and approving international higher education iogths that seek to operate in
Australia. One of the conditions of registration tisat accredited higher
education qualifications must comply with the AQigher education titles and
qualifications descriptors. This is honoured mordhe breach by universities,
but it is enforced on all other higher educatioovters by the State government
registering bodies. This is one way in which theFA® indirectly coming to
play a more regulatory role. It has, however, ledcomplaints among non-
university providers and others in the sector that-university providers are
required to meet higher standards in accreditirgjr tbrogrammes than are
universities (Wheelahan et al. 2009). In additioritis, all education providers
from all sectors of education that wish to offel-fee qualifications to overseas
students must register their courses on the Commaltiv Register of
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Institutions and Courses (CRICOS) and they canoosal unless their courses
are AQF compliant, and universities must complyhviitis.

The Australian Universities Quality Agency (AUQA$ responsible for
auditing the quality of Australian universities atitby are audited every five
years. State Government higher education registdralies are responsible for
the quality of higher education programmes thay thecredit, and they are also
audited by AUQA. In addition, AUQA can choose tal@unon-university higher
education providers. However, there are perceptibasthe current model is:
‘...too focused on inputs and processes and doegive sufficient weight to
assuring and demonstrating outcomes and standéBdatley 2008, p. 115).
Moreover, among other things, there are concernsutaldifferent and
overlapping jurisdictions and regulatory and gyaliameworks for registering
higher education institutions, for VET, and for samer protection for overseas
students (idem). Consequently, a new Tertiary Eilucauality and Standards
Agency (TEQSA) is to be established to evaluatdndrigeducation institutions
against ‘objective and comparative benchmarks afityuand performance’ that
are to be developed by TEQSA (Commonwealth of Alist2009, p. 31). It will
be established by 2010 and it will encompass VEPR@i3.

Vocational education and training (VET)

The wide-ranging reforms to the VET sector in Aakr since the 1980s
have largely had bipartisan support from both Lakmrd conservative
Commonwealth and State and Territory Governmentfor® these reforms,
each State and Territory had its own qualificatiand systems of accreditation
which were often not recognized in another Stateneéf the qualification was
for the same occupation. The creation of a natid&fal' system was a key
component of Government attempts to transform VED ia lever of micro-
economic reform, and to underpin industry restmicty and reforms to
industrial relations. Government reforms sougtdraate:

= an open, competitive training market; and,

= a nationally coherent, ‘industry-led’ training ssist based on competency-based
training framewaorks, with nationally-recognized gattable qualifications.

As a consequence of these reforms, TAFE is only edacational
‘provider’ in a competitive VET market. All educatial providers that wish to
offer accredited VET qualifications must become r&gistered training
organization’ (RTO) by seeking registration witleithState training authority.
There are 59 TAFE institutes and over 2,000 othEO& and of these, around
30 per cent are community education providers bemgovernment providers,
while the rest are ‘other’ providers which inclupévate training organizations
as well as a small number of ‘enterprise’ providet® are registered to train
their staff using accredited VET qualifications. itever, TAFE remains the
dominant provider and in 2007 it accounted for atm@9 per cent of all
students, and around 84 per cent of the ‘numbéroafs of delivery’, which is
how student load is measured in VET (NCVER 200&#lé@s 8 and 9). In 2006,
some 19 per cent of VET students were apprenticggrainees (idem, Table 3).
Two-thirds of all apprentices and trainees wereemahd 46 per cent of all
apprentices were in the Tradespersons and relatekers (trades) occupational
group. Just over 60 per cent of all male appresteed trainees were in this
group, compared to just over 16 per cent of fem@i&Ss 2008b, p. 387).
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The Australian and State and Territory Governmdwatge co-operated to
create a national VET system even though the oslsliips between them have
been tense and difficult at times. Foremost witthis is the National Skills
Framework. It consists of the Australian Qualityifiing Framework (AQTE)
and training packages. The purpose of the AQTI® iguarantee the quality of
VET delivery and national recognition of VET quaddtions, while training
packages comprise nationally-portable VET qualifasss. Publicly-funded VET
qualifications in Australianustbe based on national training packages, which
consist of competency-based qualifications usimglustry’-specified units of
competency. Units of competency describe discretkplace requirements and
the knowledge, skills and attitudes that are ne¢dgxrform workplace tasks or
roles (DEST 2007c). Training packages are the adgrv of the British National
Vocational Qualifications (NVQs). Another way of @aining the AQTF and
training packages and the distinctions between thenthat the AQTF is
concerned with regulating the providers of trainamgl ensuring that the training
they conduct is of high quality, while training pBages are about the
qualifications that are issued.

The AQTF was introduced in 2001 and was updated mnegently in 2007
(DEST 2007a). The AQTF 2007 Essential Standards these components
which are:

the essential standards for registration that RmOst meet to deliver, assess
and issue nationally-recognized qualifications. RTPe audited against these
standards through quality indicators which incledgployer satisfaction,
learner satisfaction, and completion rate for uoitsompetency (idem, p. 6);

the standards that State and Territory registdvodies must meet in registering
RTOs; and,

voluntary ‘excellence criteria’ that RTOs can useimprove their
performance’ and thus gain recognition for meetirge criteria.

The national recognition of VET qualifications meahat all qualifications
or statements of attainment (which record completeits of competency, but
not a full qualification) must be recognized byertiRTOs throughout Australia.

Industry ‘leadership’ of VET is achieved by a numb# mechanisms
(Knight and Mlotkowski 2009, p. 29). This is acheeMby:

The National Quality Council (NQC), which is a coittee of MCTEE, is
responsible for quality assurance and the appticaif the AQTF. It is also
responsible for endorsing training packages awdnsequently a very powerful
body. It comprises a range of representatives freak employer bodies, a
union representative, officials from the States @ochmonwealth, a

|t is unfortunate that the VET’s quality assurafreenework was entitled AQTF — it is
too close to the AQF and causes considerable confdsr those trying to understand
the VET system and the distinction between the AQm& the AQF.
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representative each from public and private pragidend two equity
representative¥.

= The National Industry Skills Council (NISC), whiphovides advice to MCTEE
on training, workforce planning and training pri@$>° and,

= Eleven industry skills councils that are resporesfbr developing and
maintaining training packages, as well as providintystry ‘intelligence’ to
VET about training requirements through developimdustry skill report$?

In addition, the new Labor Government establish8&ills Australia’,
which is a statutory body that advises governmentcurrent and future skill
needs in vocational and higher educafibifhere are also State and Territory
industry training advisory bodies. Skills Austrdfias argued that the governance
and industry advisory arrangements in VET are gveoimplex and need to be
streamlined.

...and what happens in practice

While VET is meant to be a national system, in fpcac there is
considerable diversity between the States bectes8tates still retain authority
for VET and manage VET systems. The Commonwealtitriboites about 25
per cent of recurrent public funding to VET (Protivity Commission 2009,
pp. 5-9), but most of this is distributed throudte tStates. The States have
differed in the way they have organized their VBEBtems and in particular,
their TAFE systems. Victoria affords its TAFE itstes more independence
from government than other States, but in a moreketized and competitive
environment. Victoria also funds its TAFEs at ardur3 per cent lower than the
national average, and much lower than some inddliditates (Knight and
Mlotkowski 2009, Table 16). There is also consibravariation in fees that
students pay. Victoria is instituting an income-ogent loan for publicly- and
privately-funded VET qualifications, whereas thjgion is open in other States
only to students who pay full-fees for VET diplonsasd advanced diplomas that
lead to credit in degrees.

VET is often portrayed as the sector concerned thigheducation of adults,
while higher education is often portrayed as thetasemost concerned with
school leavers. This is because young people umgledt 25 years were around
60 per cent of all higher education students in620@thile they were almost 43
per cent of VET students in the same year. HoweV&T has many more
students in one year than higher education and N&Ta much higherumber

8 The NQC's website isttp://www.ngc.tvetaustralia.com.afl/0 June 2009].

%9 NISC’s website ishttp://www.nisc.tvetaustralia.com.afl/0 June 2009].

% This is an overarching website that provides imftion about and links to the 11
industry skills councilshttp://www.isc.org.au/display main.php?id=abdd June
2009].

®1 Skills Australia’s website is:
http://www.skillsaustralia.gov.au/SkillsAustraliakh@.htm [10 June 2009].
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of young people than higher education: there we3'@,649 domestic higher
education students aged under 25 years in 200656Df international students
are included), while there were 715,800 young peoplthe same age in VET.
This is important because VET qualifications arengised on the notion of
workplace training and assume that students armhdnworkplace. The AQF
website says, for example, in explaining VET quedifions:

To be assessed as competent for one of the voahtipralifications, you
have to show you can use your skills and knowleglgger workplace conditions,
so a lot of your training will be in the workpla&®

Yet most training is not in the workplace. KnightdaMlotkowski (2009:
34) explain that only 6.8 per cent of recognizedlelivery in the public VET
system in 2006 took place in the workplace, whBe27er cent was campus or
classroom based, 5.3 per cent was in online or atficeampus modes, and the
remaining 12.7 per cent took place in other modesing students in VET have
the same requirements as those in higher educdiwh; require an education
that will prepare them for work, for further leamgi and for their broader
development as the basis of their participationsatiety. However, VET
students are required to undertake qualificationshich the rationale, pedagogy
and curriculum are focussed on training in the \plake, even though this is a
fiction.

Guthrie (2009, p. 25) says that there is strongpsupfor Competency-
Based Training (CBT) among industry peak bodies gkills councils, and that
there is ‘...a large measure of support, but stilne lingering disquiet, among
providers using CBT, and amongst a number of acedenile says that there is
a need for ‘...a refined model of CBT which addesssome of the issues with
the conception of competence and the ways TraiRimgkages and the training
system operate’ (idem). He claims that ‘On the w@halstrong case has not been
made for an alternative approach’ (idem). Howewer,argues later that better
change management strategies are still neededthahdThe secret will be to
focus attention on those who are sceptical abairiirg products and processes
to convince them of the change required’ (idem27). Arguably, Guthrie’'s
tempered account of criticisms of CBT and trainparkages does not reflect
much of the literature, while it may reflect thewis of industry peak bodies and
skills councils.

In the 2004 high level review of training packag8shofieldet al. (2004,
p. 10) found that, on the one hand, there can be:

. insufficient variation between the requirements AQF qualifications.
This can lead to poorly differentiated outcomese thotential for the same

groupings of units of competency to lead to mudtigjualification outcomes for
vastly different content and training effort.

%2 DEST 2007b, Tables 19 and 20; NCVER 2008c, Table 2

% Emphasis in original. See the AQF website: huywtv.aqf.edu.au/aboutagf.htm
[13 June 2009].
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On the other hand, there were wide variations énsike and dimensions of
training package qualifications. The alignment afialfications to AQF
qualifications was shaped by ‘...industry’s intetation of the AQF descriptors
and documentation. [and there] is some anecdotal evidence to sudbastin
some instances, allocation of an AQF level to dification may be influenced
by factors other than the content of the qualifaatsuch as eligibility for New
Apprenticeship incentives’ (idem).

A recent OECD review of VET in Australia found mapyoblems with
training packages (Hoeckedt al. 2008, p.36). The report says that the
consultative nature of the training package devekt process means that there
is a tendency for them ‘to expand in order to acoouiate every interest and
concern’ and many are hundreds of pages. Provigpmted that they planned
to use higher education qualifications because Weng easier to deal with, and
employers appeared unhappy with the current formtraining packages.
Training packages take a long time and are experisidevelop and this limits
their relevance because skill requirements charegéntly in some industrial
sectors. They are designed around jobs (and wardpksks or roles), yet ‘they
are not useful for students who want to study gedain area but do not have a
particular job in mind’, and nor are they suitalite international students
because they are designed for Australian jobs (id&me OECD team say that
they heard complaints that those who develop trigipiackages are not in touch
with the needs of industry, and they argue thathi@ absence of national
assessments, ‘there is no standard to ensure thetiaular set of skills has in
fact been acquired’. Moreover, training packages‘@mequently too complex to
follow for teachers and trainers, who are not imedl in their development.’
They say that ‘about 80 per cent of all publiclgaeled enrolments in 2006
were in just 180 qualifications (out of the 1709aiéable). Around 70
qualifications were not used at all in 2006’ (iderthis leads them to the
conclusion that:

Now that a national system is well establishedtraining packages] have
outlived their usefulness, particularly in view tbfe time and effort involved in
developing and maintaining them. (idem, p. 37)

However, they recommend that instead Australia adipple and briefer
skills standards, and they offer NVQs as one ptessibodel. They also
recommend more external national assessments ande ntbborough
marketization and demand-driven student funding eted

Training packages have also been controversial gm@FE teachers. In
their high-level review of training packages, Soélof and McDonald (2004,
p. 27) found that there was an ‘unacceptably heglel of confusion amongst
educators in particular about the relationship betw Training Packages and
teaching, learning and assessmeRtitthermore, it wasn't just that teachers do
not understand training packages, they are alstldés them, and Schofield
and McDonald (2004, p. 33) argued that this legaegded to be dealt with if
training packages were to be based on a ‘new stie. They said that all
parties needed to acknowledge that the introduaifotnaining packages could
have been better handled as a first step in engadients’ (that is, teachers in
this instance).They argued that a ‘new settlement’ was neededntbemnpin
training packages and that part of this new se#tgnshould be less regulation
and more faith in the professionalism of teachers.
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Schools®

School education is more thoroughly a State Goventnmesponsibility
although the Australian Government has been sed&iimgrease its control over
school education by making funding conditional ompliance with its policies.
In 2006-2007, the Commonwealth provided 8.8 pert ceh funding to
government schools, while the State and Territogvéenments provided
91.2 per cent. These proportions are reverseduiadifig of non-government
schools: the Commonwealth provided 72.5 per cemublic funding while the
States and Territory Governments provided 27.5 pent (Productivity
Commission 2009, p. 4.4).

Some 67.2 per cent school students attended goeetnschools in 2005,
while 32.8 per cent attended non-government schdtis percentage attending
non-government primary schools in 2005 was 29.Icpet, while the percentage
attending non-government secondary schools was [3&9%cent (MCEETYA
2009)%° Keating (2003, p. 272) explains that non-goverrimsahools can be
divided into low fee and comparatively open entliaols to high fee, selective
schools. In 2005, some 61 per cent of studentsdittg non-government schools
were enrolled in Catholic schools (MCEETYA 2009)heT percentage of
students attending government schools rose by dr.¢gnt from 1997 to 2007,
while the percentage attending non-government dshmse by 21.9 per cent
over the same period (ABS 2008d, p. 4). Ryan ants@via(2004) argue that this
drift to private schools has resulted in a highepprtion of students from low
socio-economic backgrounds in government schooigh Hee and selective
schools dominate entry to the elite universitiegrtipularly to the elite
professions (Keating 2003, p. 272; Teese 2000)tikge#2003, p. 272) explains
that:

.. unlike almost every other OECD country, and imtcast to other large
non-government systems such as Belgium and theeNatids (Eurydice 2001)
non-government schools are free to select studentheir capacity to pay fees as
well as their academic and other prowess.

Each State has its own senior school certificateaaboard of studies which
iIs a statutory body and independent from the Seamtecation departments.
Boards of studies are responsible for the sentwwaccurriculum and exams and
for awarding qualifications. The senior school ifiedtes are geared towards
university entrance, and students are ‘ranked’ amdrded a tertiary entrance
rank depending on their grades in the senior schedilficate (Keating 2000,
2003). Keating (2003, p. 272) argues that the afdstudies have powerful
constituencies in elite academic schools and usitves and this contributes to
their relative autonomy and capacity to resist dhigh reform of the senior
school certificates. These relationships are susthithrough membership of
subject or curriculum committees and other netwéileating 2006, p. 61).

® This section is primarily dependent on Jack Kegsin2000, 2003, 2006, 2008b)
work.

% See Table 4, Appendix 1, Statistical Annexe, NatidReport on Australian Schooling
2005 (MCEETYA 2009).
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However, there are continuing pressures on thesenhool certificates to
respond to a range of demands such as increashgplsparticipation and
retention, and the increased diversity of studants post-school pathways. All
States now include VET-in-schools as part of theigeschool certificates,
although the States differ in the extent to whiogytinclude VET-in-schools as
part of the tertiary entrance rank. Most secondantyools now offer VET-in-
schools and almost 34 per cent of senior secorstdrgol students are enrolled
in VET as part of their senior school certificaCOVER 2008a, Table 1). VET-
in-schools mostly consists of VET certificates Idat, and there have been
concerns over the quality of this provision (Pole2608). School-based
apprenticeships, where students commence an ajmesrip while undertaking
their senior school certificate, are also availdblstudents. The numbers are still
small (but growing) — 17,000 commencements in thenbnths before 31 March
2007 (ABS 2008b, p. 384).

The Australian Government is increasing its contnadr school education.
Australia now conducts national literacy and nurogrgsts commencing in the
early years of school. Students’ achievements aasored and ranked and, as
part of the Government's commitment to ‘transpay&nmformation will be
published about individual school results and hdw school compared to
‘similar’ schools, as well as information about tsieident population (Gillard
2008, 2009a). The Australian Government is alsabdishing a national
curriculum board to develop a national curriculuor fll levels of school
education, initially in key learning areas such Exglish, mathematics, the
sciences and history (ABS 2008b, p. 378).

Summary

Government policies are contributing to blurring tectoral divide in two
ways. First, the Australian Government is estabiighthe ‘architecture’ that is
required for a coherent tertiary education systersed on stronger regulatory
and quality assurance arrangements for all seckbrs.includes:

= the structuring of the Commonwealth Departmentaiidation, Employment
and Workplace relations so that higher educati@ah\4&T are within the same
‘group’;

= a'strengthened’ AQF;
= a ministerial council for tertiary education;

= anew regulatory body for higher education that erentually include VET;
and

= more consistent student fees through the extemdimmtome-contingent loans
to some VET qualifications; a process that will onbtedly be extended.

Second, Government policies that seek to creat&etsgin education are
contributing to the blurring of the sectoral dividehe educational sectors are
increasingly defined by the qualifications that aceredited in each sector and
not by the type of institutions that comprise thesetors, even though most
institutions are still defined by their primary sm@al location. Many of
Australia’s 37 public universities are registeredoffer VET qualifications, or
have established companies to do so (Karmel 20@8im),now ten TAFE are
registered to offer higher education programmes g&ldthan et al. 2009). As
explained above, most schools now offer VET as péartheir senior school
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4.

certificates. To add to the complexity, the numbkprivate providers in VET

and higher education has grown considerably oveemnteyears to be a small, if
growing, part of both sectors, and many of thesétutions offer both VET and

higher education qualifications (Watson 2000).

However, while these policies and market pressares contributing to
blurring sectoral divides, there are still impottacontradictions. First, the
Government will not allow public universities toferf full-fee under-graduate
programmes to domestic students, but the publizigeo in VET (TAFE) is
expected to increase its proportion of full-feedstuts and incom®. The
‘market’ that is being constructed in each sectiffexs. This is perhaps a
transient contradiction. More important is the stasihce that VET qualifications
be competency-based in an ‘industry-led’ systemijlevhchools and higher
education have an input-based model of curriculum.

The Australian Qualifications Framework (AQF)

This section first outlines the origins of the AQEexplores thantrinsic
and institutional logics that shaped its development (Rafteal. 1994). The
structure of the AQF is then outlined, and thidudes a discussion of student
articulation between the sectors, credit transfer cognition of prior learning
(RPL). Following this is an evaluation of the AQFhe Appendix at the end of
this chapter contains a list of dates and eventshé evolution of tertiary
education in Australia.

Origins of the AQF: Intrinsic and institutional logics

The AQF was introduced in 1995 and phased in ower yfears. Keating
(2000) says that a qualifications framework hasdtbroad purposes. It aims to:

establish equivalence and links between qualificetin articulation, credit
transfer, pathways and ‘seamlessness’, by enstivirigjualifications are
recognized by different jurisdictions and stakekodg

be a mechanism of quality control, encompassingdjtyuessurance, user
confidence in the system, and funding; and,

achieve coherence between general and vocatiorahss, the aim of which is
to provide a basis for measurement and comparisoatoomes, and to provide
the basis for embedding key or core skills.

This describes the ‘intrinsic logic’ of qualificatis frameworks — the
rationale upon which NQFs are justified or suppbrirdependently of the
‘context in which the reform might be implementg®foung 2003, p. 201).
However, reforms are always mediated by the ecomamd social interests of
different constituencies as well as the constractibsectors and the institutions

% | am not condoning markets and full fees in edoocahere, just pointing to an
inconsistency in policy.
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within them — Raffeet al. (1994) refer to this as the institutional logic of
reforms.

The institutional logics had a powerful impact e nature of the AQF and
its subsequent development. A key driver shapiegA®QF which it shared with
NQFs in other countries was to develop a natioral \system (DEST 2003,
p. 12; Tuck 2007). This is expressed in one of AE-'s objectives which is to
‘...encourage the provision of more and higher iguabcational education and
training through qualifications that normally meedrkplace requirements and
vocational needs, thus contributing to nationalnecsic performanceThere is
no parallel AQF objective to establish national e@mce to qualifications in
higher education and the senior secondparglificationsin the different States.
This reflects the influence of institutional logigpecifically the relative
autonomy of the universities and powerful stakeiddn the senior secondary
school systems (Keating 2003).also explains why the AQF mainly applies to
the VET sector. When the national VET system wadabdished in the 1990s,
business and unions shaped the structure and gomarrof the system, and the
nature of qualifications as competency-based. limgusiterests shaped the
structure of the AQF. For example, Keating (2006%) explains that:

.. a decision was made in 2002 to take out any merdf ‘levels’ in the
description of the framework. This was made und@sgure from the business
sector to ensure that qualification levels could @ linked to industrial awards,
and thus acknowledged the AQF's major and arguably tangible function: that
of a set of descriptors for assembling VET quadificns from the industry derived
units of competency.

However, even though the AQF mainly applies to YH&T sector, the
higher education sector has been influential inpsitaits structure and in
maintaining the sectoral differentiation betweenTVEBnd higher education.
Associate degrees — two-year degrees — were added AQF in 2004 alsigher
educationqualifications, even though the key statutory bedth authority for
VET argued at the time that they should be botlighen education and a VET
qualification. Furthermore, key stakeholders in VEfgued that graduate
diplomas and graduate certificates should be VE@litieations as well as
higher education qualifications. The peak bodyuoiversities opposed this, but
it ‘supported’ VET in ‘developing and accreditings iown separately-titled
awards’ (DEST 2003), and s@ET graduate diplomas and certificates were
added to the AQF in 2005.

This helps to explain why the AQF is a ‘loose’ dfiedtions framework
with weak regulatory functions without many of fleatures of NQFs elsewhere,
such as taxonomy of learning outcomes, explicieleand a measure of volume
(or time) of learning.

Structure and design of the AQF and outcomes

This section outlines the origins of the AQF, itausture, the purposes it
was designed to achieve, and its relationship ¢b eithe sectors. The AQF was
established in 1995 and it lists all qualificatidhat are accredited in the senior
schools, VET and higher education sectors respdygtiThe AQF replaced the
‘Major National Tertiary Course Award levels estabéd by the Register of
Australian Tertiary Education’ (Goozee 2001, p..88)
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Table 2.

The AQF website says that the AQF ‘..is a quahiysured national
framework of qualifications®’ Its objectives are, among other things, to promote
pathways, credit transfer and articulation betwssetors, and between work and
life experience and qualifications through recadgnitof prior learning, and to
promote ‘national and international recognition giialifications offered in
Australia’ (AQFAB 2007 p.2). When the AQF was established, there were 12
qualifications, but there are now 15 with the ddditof associate degrees in
2004 and VET graduate diplomas and certificateX)Bb (ibid.).

Australian Qualifications Framework (AQF)

Schools sector VET sector HE sector

Senior Secondary
Certificates of education

Doctoral degrees

Masters degrees
VET Graduate diploma  Graduate diploma

VET Graduate Graduate certificate
certificate

Bachelor degree
Advanced diploma Advanced diploma Associate degree
Diploma Diploma
Certificate IV
Certificate 11l
Certificate Il

Certificate |

The AQF consists of broad ‘characteristics of leagroutcomes’ for each
qualification, but it does not have a taxonomye#rhing outcomes. It generally
indicates how long it would take to do a seniorasdicertificate or a higher
education qualification, but has no measure of time VET qualifications
(because they are based on competency-outcomed).seator and jurisdiction
is responsible for programme development, accrgolitaand quality assurance,
and this is indicated in the AQF which specifieg thuthority for learning

" This is how the new AQF Council describes the AGee the AQF website:
http://www.agf.edu.au/Aboutthe AQF/TheAQF/tabid/1ID&fault.aspxAQF [22  Nov.
2009]. In contrast, under the previous AQF AdvisBoard, the AQF was described as
‘a unified systemof national qualifications’ (emphasis added), athis was the
description on the AQF website as recently as 15neJu 2009
http://www.agf.edu.au/aboutagf.htm [15 June 2009].

116



outcomes’ for each sector. It also indicates hothgays can be used to achieve
each qualification and undertake further study, amdhis way establishes
relationships between qualifications (for exampliglomas, advanced diplomas
or associate degrees can lead to a degree). Hoveevdiscussed above, while it
establishes relationships between qualificationspécifically does not specify
‘levels’. The ‘authority for learning outcomes’ fovET explain that VET
qualifications ‘are based on nationally endorsethmetency standards’ in which
achievement of learning outcomes are ‘identifiedsats of competencies for
levels of workplace performance’ (AQFAB 2007, p.@h contrast, the
‘authority for learning outcomes’ for schools angter education do not specify
the nature of curriculum, only the stakeholders vah® involved in developing
outcomes. The AQF is also supported by:

= national guidelines on cross-sectoral links, wtaniong other things, provides
advice about the ‘quantum’ of credit for VET quigliitions in higher education
qualifications; antf

= national principles and operational guidelinesR&i *°

There are, in addition, two sets of MCEETYA pririegpto support credit
transfer from VET to higher education. These are:

= Good Practice Principles for Credit Transfer anticfation; and,

= Principles for Good Practice Information ProvismmCredit Transfer and
Articulation from VTE [VET] to higher educatioff.

Outcomes: Educational pathways

The data are deeply problematic and subject to mdetfate. This arises in
part because the sectors fund, count and repatemsts differently, and much of
the data on credit transfer and prior study histergased on student self-report
(Curtis 2009; Moodie 2004). However, the followiogtcomes are observed.

= Most student transfer or articulation occwithin educational sectors (Curtis
2009).

= In 2007, approximately 10 per cent of students vaelraitted to higher
education on the basis of a prior VET qualificatiafith the dual-sector

% For these guidelines see:
http://www.agf.edu.au/Aboutthe AQF/Pathways/Crostsegoalificationlinkages/tabid/1
57/Default.aspx [22 Nov. 2009].

% For the RPL principles and guidelines see:
http://www.agf.edu.au/Aboutthe AQF/Pathways/RecagnitfPriorLearningRPLpathwa
y/tabid/158/Default.aspx [22 Nov. 2009].

0 For these guidelines see:
http://www.agf.edu.au/Portals/0/Documents/Credit¥2dsfer%20Project%20-
%20Final%20draft%20policy.pdf [22 Nov. 2009].
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universities admitting the highest percentage wdetts (17.4 per cent), and the
elite universities the fewest (2.7 per cent) (Whbah 2009c):

Around 3.4 per cent of higher education studentesevarded credit or
exemptions based on their prior VET studies in 2006

The ‘basis of admission’ underestimates the peaggntf students with prior
TAFE qualifications in higher education becausealoVET students are
admitted on the basis of their VET qualificationdat does not take into
account students’ multiple enrolments in both saciloodie 2005a).
Moodie’s (idem, p. 3) research shows that 25 pet cecommencing under-
graduate students and 19 per cent of commencireggpaduate students in
2003 had studied in TAFE, while Curtis (2009, psHyws that 16 per cent of
under-graduate commencing higher education stude2B307 reported a VET
award as their highest qualification.

VET diplomas and advanced diplomas provide an itapbpathway to higher
education for young people aged under 25 yearseSthper cent of students
aged under 25 in 2003 who completed a VET diplomabove went on to
study a degree, as did around 14 per cent of gteslaged 25 years and over.
In some fields of education such as banking andwatancy, over 50 per cent
of VET diploma graduates aged under 25 years go study at degree
(Stanwick 2006, pp. 31-32).

Enrolments in VET diplomas and advanced diplomasstatic and in some
areas have declined in recent years (Karmel 20@8Id) this may be a restraint
on the volume of student transfer from VET to higb@ucation because the
diploma is the main qualification that students igsmake this transition.

Most students who seek admission to degrees basa/&T
diploma/advanced diploma find one, and they arereff places at university at
a similar rate to other categories of applicantss Thay be a reflection of
Australia’s strong economy and relatively weak dedhior tertiary education,
and it will be important to ensure that VET artatars continue to be provided
with access as demand for higher education placesases now that the
economy is weak (Wheelahan 2009c, p. 8).

VET to higher education student transfers are bawgmore important, but
there is no substantive national policy to supfeese transfers. Most young
people who transfer from higher education to VETsddoecause they have not
completed their degree and they enrol in VET prognes in the same broad
field of study. Older students who transfer fromtar education to VET have
often finished their degree and are often seekii§a qualification in a
different area (Curtis 2009).

About 3.4 per cent of all successful subject eneoita in VET in 2007 were
achieved on the basis of RPL. This is quite lowegithe central importance
placed on RPL by governments and the fact thab@&F makes it mandatory
for all RTOs to offer RPL to individuals upon errant (NCVER 2008c, Table
13). The data on RPL in higher education are nmntand they were collected
on a different basis to VET, however, in 2001 thecpntage of higher

™t Swinburne University of Technology, a dual-seatoiversity, admitted the highest
percentage of students on the basis of prior VEdlies — 27 per cent in 2007.
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education students reporting that they receivedesRRL was minimal
(Wheelaharet al. 2002). In both sectors, those students wbeive the most
RPL are older; study higher-level qualificationse already in work; and have
the considerable knowledge and skills that are edénl navigate the RPL
process.

Outcomes: qualifications and employment

The data concerning the relationship between deatibns and
employment outcomes are limited. However, as dssdi®arlier, there is not a
good ‘fit between qualifications and the occupasofor which they are
intended, with the exception of regulated occupetiavhere the fit is tighter
(Karmel et al. 2008, p. 19). Unlike northern European coestwhich use
agreements between social partners to regulatentteh between supply and
demand, in Australia the match between supply @mdathd is regulated through
the market. The research is limited, but Rideutil. (2005a, b) show that while
employers value qualifications as proxies for kremige and skills, they value
experience more highly in many of their businesssilens.

Larger employers were more likely to value quadifions than smaller
employers, as did those who were required to nesgtlatory requirements. In a
small-scale research project, Ridoetital. (2005b, p. 7) say that ‘While 90 per
cent of the respondent employers valued qualibeatin managing at least one
risk in their enterprise, less than 25 per -centuealqualifications
unconditionally.” In other research, Ridoutt al. (2005a, p.11) say that
employers do not value qualifications in the sanag &s does the VET sector:
‘The approach taken to “qualifications” by entesgrimanagers is generally to
seek recognition only of a small number of compeits) not a whole Australian
Qualifications Framework qualification.’ In otherovds, there are no data that
can demonstrate that the introduction of the AQE ldrectly raised the
qualifications level of the workforce. The relatstip between the two is more
indirect and, while important, it is only one compat of broader educational
and employment policies and the way these are neetidy educational
institutions, professional bodies, industry asdamis, unions, employers, and
government. Of particular importance is the extémt which government
regulates occupational requirements, as this ldadsigher numbers with
qualifications in those areas.

Frameworks to support pathways

A range of frameworks and models has emerged topastipthe
development of pathways between the sectors. B3HIPA (2006c¢, p. 3) report
that the trend is ‘... towards developing more aysitic models both within
institution-to-institution partnerships and in niifistitutional arrangements.’
The State Governments have been active to varyggeds in promoting cross-
sectoral collaboration that lead to pathways. Sdv8tate Governments have
instituted State-wide approaches to credit transfedeveloping memoranda of
understanding between TAFE at the State level anivktsities collectively or
with individual universities in their State, and pyblicizing information about
pathways on websites (PhillipsKPA 2006b, p. 85).Ié\lels of government have
funded projects to facilitate greater co-operatiand pathways between
institutions in both sectors, and to promote resesharing.
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The Victorian Registration and Qualifications Autiy (VRQA) has
developed a ‘credit-matrix’ to facilitate crediaisfer in that state. It contains a
taxonomy of learning across three domains (knovéeaigd skills; application;
and degree of independence), levels, and pointshieramount of learning
involved. Unlike the AQF which is sector specifiog descriptors and levels in
the credit matrix were designed to encompass elbse (Noonaret al 2004). It
operates at the level of subjects and modules ah@vinole qualifications (as is
the case with the AQF) (Noonan 2003). Its purpss® ifacilitate pathways and
credit transfer between qualifications, and coursiest are submitted for
accreditation or re-accreditation ‘...should indu@redit Matrix levels and
points in the accreditation submissiéhBy using the credit matrix to assign a
position to all subjects in qualifications withihet matrix, its use is extended
beyond a tool that can be used by educators to ateedheir discussions.
Arguably, this is where it has most value. Otheewidt adds a level of
complexity to the development of qualifications ttmaay not be particularly
helpful because it is premised on the assumptiahghbjects, units or modules
can and should be considered independently of dladifigations of which they
are part.

Strengths and weaknesses

The AQF has been successful in a number of keysarBaese can be
summarized as follows:

= |t has helped create a national VET system out@pre-existing State-based
disparate and fragmented VET systems.

= |t has near-universal coverage of post-compulsdugcation qualifications and
has controlled the proliferation of different qtéigitions which would have
added great complexity to sectoral provision amaiad difficulties for
businesses, parents and students in understandgitifiaations.

= |t has a high level of acceptance within the sectoartly because the sectors
‘own’ their qualifications within the AQF, but this at ‘the cost of some
discontinuity and inconsistency’ (Keating 2008b10).

= |t has contributed to providing national consisieteVET and higher
education qualifications, while it has been lesscessful in doing so with
senior school certificates.

= |tis well regarded internationally and this hastcibuted to the high standing
of Australian qualifications internationally.

= |t has, to a limited extent, provided the basisdiatogue between the sectors
and been used to underpin credit transfer agreanaanlt pathways even though
the perception in government is that this has naedar enough.

= |t has avoided the problems of some other NQFscamsequence of its
distributed ownership, accreditation and qualityuaance arrangements
(Keating 2008b).

2 VRQA Credit Matrix website: http://www.vrga.vic.g@u/cmatrix/design.htm
[15 June 2009].
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There are, however, considerable weaknesses. Ratrerbeing a unified
system of national qualifications, it is, as Tu@0@7, p. 21) points out, more
characteristic of a linked NQF rather than a urgakone. The current AQFC
(2009, p. 7) consultation paper goes further aiyd faat ‘some commentators’
have suggested that the AQF is effectively thrgeusge frameworks, with one
for each sector. It argues that it has fallen betliternational developments, is
slow to accommodate changing circumstances, doeasdist credit and
articulation across sectors, ‘contains descriptbed are considered inadequate
and conciliatory’, and has had minimal impact ire tachools and higher
education sectors (idem).

The AQF's credit transfer and RPL guidelines and BETYA's ‘good
practice’ credit transfer principles are not prggore and operate more at the
level of ‘good suggestions’, particularly for unisgies, which are self-
accrediting and are therefore free to determinewtien and how they will
provide credit for VET qualifications. VET providerare more compelled to
comply because VET policy insists on credit tranafed RPL, but this is mainly
within VET and does not incorporate credit transfer todsnts moving from
higher education to VET. Universities are requitedeport to government on
their credit transfer and articulation policiespast of their annual reporting and
this puts them under some pressure to demonsheyehiave such policies, but
this is not onerous.

Arguably, the AQF contributes ntrenchingsectoral differences, because,
even where qualifications are shared by the VET tagher education sectors —
as is the case with diplomas and advanced diplensasl even though they have
the same broad learning outcorttegy are ‘different’ because:

. there are no standardised rankings or equivatetmween different
qualifications issued in different sectors, as ¢hggalifications recognise different
types of learning reflecting the distinctive edimaal responsibilities of each
sector. Where the same qualifications are issuedhdne than one sector but
authorised differently by each sector (ie Diplomdalvanced Diploma) they are
equivalent qualifications, although sector-diffdiated. (AQFAB 2007, p. 2)

In other words, the sectors’ qualifications ardeddntiated from each other
by the principle of difference. VET qualificatiorsse based on ‘outputs’ that
sever learning outcomes from institutions and pgsee of learning whereas
higher education qualifications are based on ‘igpand are process driven. The
AQF states that the objectives and academic regeines of higher education
qualifications are ‘set by higher education instins having regard for
requirements set by peer review and the requiresneintelevant professional
bodies and employer groups’ (idem, p. 7). Thathisy are developed through
shared understandings of stakeholders about tiebeygl processes of learning
and assessment and outcomes.

The tensions between equivalence and differencebatdleen inputs and
outputs within the AQF are not recognized in palicy2005, all Commonwealth
and State education and training ministers endosses@t of ‘good practice’
principles for credit transfer from VET to highedueation. These principles
clearly assume that learning outcomes can be detedmindependently of
processes of learning. The first principle says$ tinedit transfer and articulation
is used to establish ‘equivalence of learning oues that are ‘regardless of the
similarity or differences of the education processehich includes ‘delivery,
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teaching methodology and assessment’ or type ofigep delivering the
qualification (MCEETYA 2005).

5. The future ‘stronger’ AQF

As stated at the beginning of this chapter, the We@F will almost
certainly be based on a taxonomy of learning ouesnexplicit levels and a
measure of volume (or time) of learning. Howevers not clear that this will be
able to resolve the contradiction at the heartedfigry education in Australia
unless it confronts the dilemmas that arise from:

= an AQF based on the principle of similarity whengectors of education are
based on the principle of difference;

= VET qualifications that are based on ‘outputs’ whithool and higher
education qualifications are based on ‘inputs’.

It is not clear that this is regarded as a prodienthe AQF. The AQFC is,
at the Minister's directive, undertaking researam lvow competence-based
qualifications and merit-based higher educationlifications can be better
‘aligned’. This is in addition to an AQFC projedtat has been developing a
‘common language’ that the sectors can use in dpirgd ‘seamlessness’. It does
not seem that the differences between the seateregarded as substantive.

Keating (2008b, p. 8) explains that an NQF ‘is kely to be neutral on the
two central questions for qualifications — the mataf the knowledge (including
skills) that they represent, and the nature of ldagning that has led to the
knowledge.” The current proposal in the AQFC cotadidn paper will have
different consequences depending on whether thiewsuding policy results in a
tight or loose framework. The different domaindezfrning can be understood as
broad guides that can be used to structure reldtipa between qualifications
and to guide discussion between the sectors, gr ¢he be used to tightly
specify the nature of qualifications and changerthiire of learning outcomes
by insisting that qualifications be derived frone¢le outcomes. The latter has the
effect of severing learning outcomes from instdo#, pedagogy and syllabi.
However, learning outcomes cannot be considere@pimatdently of these
processes because the outcomes are determineddeypiocesses. To insist that
this should be so, results in endless processesp@tification that fragment
knowledge and the access that students have tolédge (Allais 2006, 2007a,
2007b). This is reflected most strongly in compeyebased training which
provides students with access to contextually-$igekanowledge as it is applied
at work, but not the disciplinary system of meanimgvhich that knowledge is
embedded (Wheelahan 2009a).

An AQF with levels will help to establish cleareglationships between
qualifications and provide the basis for a ‘climpitamework’ (David, 1997,
p. vii) and notions of ‘time’ will help to estakl notions of broadly
commensurable learning ‘effort’ between qualifioas at the same level and at
different levels. This would make it easier, foaeple, to raise doubts about the
quality of diplomas that are normally meant to ivéred in a year being
delivered in three months; or a two-year masteliwated in one year or even
six months. Both levels and time will help establiair and defensible levels of
credit between qualifications. This too can be ttigh loose with different
consequences arising from each. If it is part dbase framework, it can be
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understood as providing broad guides about howiftgpaions can be structured
and the relationships between qualifications andlgeof credit. For example, it
would be commonly understood that advanced diplomeg provide access to a
VET graduate diploma or certificate, but that ibghl not provide credit towards
the latter because these qualifications are meariet at a ‘higher level’ of

complexity and depth. It would provide the basis fiscussions about the
relationship between degrees and graduate diplomnas certificates. Many

graduate diplomas and certificates (and even soouesework masters) are
arguably repackaged under-graduate degrees thabeang used to provide
degree graduates with access to a different fiettier graduate diplomas and
certificates have higher demands and higher lexfatemplexity.

The notion of levels also implies that progressiom a qualification at
one level to another level on the framework will based on educational
attributes, not competences demonstrated in thekphame or a simulated
workplace as is currently required for VET quabions.

The current AQFC (2009, p. 23) consultation papewrides an ‘indicative
example’ to demonstrate the way in which levels &nte can be linked in
qualifications, so that, for example, a certificdté may have 90-150 credit
points (based on notional hours of learning) ‘vatieast x per cent of the final
level of this qualification’. This indicates that may be part of a tighter
framework. There are two problems with this apphodicst, a qualification can
only be understoodelationally by the way in which all its elements relate to
each other (Keating 2008b). Insisting on how thali§joation is to be made up
does not take account of the differences betweestipiinary fields or
professional and occupational areas. The secorllgmois that it reduces a
qualification to the sum of its parts and contrésuto fragmented notions of
learning. It is argued that this is necessary fopeu credit accumulation and
credit transfer. However, the cost is too greatianthnecessary. Moodie (2008)
has shown that many States in the United States himher levels of student
transfer from community colleges (the analogue3 AFFE) to elite universities
than does Australia, and this often occurs wittcBel credit. This takes place
in the absence of a qualifications framework buttle context of policy
‘breadth’, where State legislatures pass polidies insist on these outcomes.

Qualifications will be valued only if they are ttad by those who use them
and not by what they say a person can do or kn¥earng 2003, p. 208). Coles
and Oates (2005, p.12) argue that student pathwengslit transfer and
articulation can only be built on ‘zones of muttralst’ (ZMTs) which comprise
agreements between key players about the quatdapdard and outcomes of
qualifications’® They explain that ZMTs ‘exist through the behaviofi people
who are participating in them, operating throughamticipating, common values
and concerns. ZMTs cannot be imposed, they arendepé on processes of
consensus and on voluntary participation’ (ider,3). Raffe (2005, p. 36) says
these zones are based on agreements that respgedaific learning outcomes
(such as qualifications) to be automatically acegpand credited by another
institution or sector and can be at the level dfsgipline, institution or network.

3 See Raffe (2005) and Hart (2005) on ZMTs. Michéaaling (2003) uses the notion of
‘communities of trust’ as the basis of the credipibf qualifications.

123



He says that ‘the existence of an agreed crediesysan make negotiations on
such zones easier’ (idem).

A revised AQF can contribute to these relationshopsit can seek to
substitute itself for them. The issue of trust apdlifications has not been
sufficiently explored in the literature and YoungdaAllais (2009) emphasize
that the issue of trust cannot be evaded. Levetseamfit and student transfer are
higher when there is trust between institutionsl{ipsKPA 2006a). Such trust is
based on confidence in teaching, learning procesg#abi and assessment and
not independently of these. Consequently, it da@smake sense to talk of credit
transfer and articulation between sectors in ouembased systems
independently of ‘inputs’ when the trust neededgtablish such arrangements is
based precisely on those inputs. Minimal levelsreflit transfer may take place
based purely on outcomes and result in credit ieargreements that have been
‘bolted on’ to qualifications, but it is unlikelptresult in coherent and supported
pathways developed holistically within complemepntaprogrammes that
maximize credit and support student learning.

A loose framework that is owned and distributecbtigh the sectors in
which the purpose is to act as an enabling framlkewsomore likely to achieve
these outcomes than a strong, regulatory framevaripedagogic reasons and
because such a framework cannot win the suppdrittheeds from all sectors of
education as has been demonstrated in New Zealahdsauth Africa (Tuck
2007; Young and Allais 2009). It could also provile basis of moving towards
a more consistent approach in the purpose andenafwqualifications across the
sectors so that they are not so differentiated g overcome the tension
between difference and similarity. In this waygcdtuld provide the basis for a
conversation about the way in which qualificatiomediate access to the
knowledge and skills needed for citizenship andigpation in society more
broadly, as well as for work.
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Appendix: Key dates and events in Australia

Date

What happened

1965

Colleges of Advanced Education (CAESs) established as a separate higher education
sector (Martin 1964).

Sectoral funding and policies henceforth determined on the basis that the
Commonwealth had responsibility for higher education (particularly funding), while
the State Governments had responsibility for everything else. Sectoral policies
designed to avoid ‘cost-shifting’ from one level of government to the other, thus
entrenching sectoral differences.

1974

Report of the ‘Kangan Committee’ led to the recognition of TAFE (Technical and
Further Education) by the Commonwealth as a national tertiary education sector. Its
funding and administration was still primarily a responsibility of State Governments,
although Commonwealth funding for TAFE starts to increase. The Kangan
Committee ‘provided the philosophical and policy basis for the development of a
distinctive identity for the technical and further education system in Australia’
(Anderson 1998, p. 3). The Kangan Committee (1974, p. xxvi) defined TAFE broadly
to include vocational preparation, and education that led to the development of the
person ‘as a member of society, including the development of non vocational and
social skills that affect personality’.

1977

Commonwealth Tertiary Education Commission (CTEC) established which brought
the Universities Council, the Advanced Education Council and the Technical and
Further Education Council (TAPEC) together as sub-councils under the CTEC
umbrella (Goozee 2001).

1975-82

Period of growth for TAFE as Kangan Committee recommendations were
implemented, along with greater investment in capital and recurrent funding. TAFE’s
‘golden age’ (idem, p. 38).

Late 1970s &
early 1980s

Labour market programmes established which aimed to reduce the unemployment
rate for 15-19 year olds (idem, p. 53).

Mid-1980s

Departments of Prime Minister and Cabinet, Treasury, Finance, Industry Technology
and Commerce, and Science start to take an interest in tertiary education and in
aligning higher education and TAFE with the economy and employment outcomes.

1987

Australia Reconstructed published. It was a joint publication of the Australian Council
for Trade Unions (ACTU) and the Trade Development Council based on a joint
mission they had undertaken to Western Europe. Its emphasis was on skills and the
role of education in making Australia more productive and competitive internationally,
and in aligning training reform with industry restructuring. It is a key touchstone for
reforms that followed.

1988

The ‘Dawkins’ reforms commence — John Dawkins was the Labor Minister for
Employment, Education and Training. This included:

= creation of a unified university sector through merging universities and
colleges of advanced education;

=  TAFE strongly oriented to training for work and subordinated to the
economy. Dawkins issues a paper that says that TAFE needs to move from
a ‘time-served’ system to a competency-based system, and that it needs to
focus more on industry-based formal training (idem, p. 67).

1988

The Higher Education Contribution Scheme (HECS) was introduced in universities. It
is an income-contingent loan for students to pay fees (which were regulated by
government). The fees that students are required to pay are increased in ensuing
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Date

What happened

years.

1988

National Board for Employment, Education and Training (NBEET) established which
included four councils:

= The Schools Council;

=  The Higher Education Council;

=  The Employment and Skills Formation Council (ESFC);
=  The Australian Research Council.

Goozee (idem, p. 65) says ‘Although NBEET and its councils seemed to have
adequate representation from the higher education and schools sector,
representation from the TAFE sector was noticeably lacking.’

Unlike CTEC, which had statutory powers, NBEET's role was purely advisory, which
was ‘clearly an assertion of ministerial power’ (idem, p. 69).

NBEET survives until the end of 1998 when it was dismantled by the Conservative
Australian Government (NBEET was established by a Labor Government). Apart
from the AQF (which was established in 1995) there is now no body with
responsibility for advising government on cross-sectoral issues. NBEET had
produced a number of research reports on the desirability of student articulation and
credit-transfer.

1990

The National Training Board (NTB) is established with responsibility for developing
and endorsing national competency standards. At this stage, competency-based
training (CBT) is linked to industry classifications in occupations and industry awards
and industrial agreements (idem, p. 68). This link between CBT and industrial
awards and agreements was severed when the Conservative Commonwealth
Government came to power in 1996 so that it could not be used as a bargaining chip
in industrial award negotiations, although the link between occupations and CBT was
maintained.

1990-92

Commonwealth and State Governments agree to establish the ‘National

Framework for the Recognition of Training’ (NFROT). Its purpose was to provide
a national framework to accredit VET courses, determine credit-transfer between
them, and for RPL and assessment of competencies (idem, p. 81). This laid the
basis for the national recognition of VET qualifications and for CBT as the basis of
VET qualifications.

1991

The Finn report calls for higher levels of school retention, greater alignment between
education and work and key competencies (idem, p. 81).

1992

The Mayer Committee report defines ‘key competencies’ as necessary for work, but
also ‘for effective participation in further education and adult life more generally’
(cited in Goozee 2001, p. 82). These are revised in the mid-2000s in VET as
‘employability skills’ and are more tightly tied to enterprises and the workplace.

1992

The Carmichael Report recommends establishment of ‘a competency-based
Australian Vocational Certificate System’ (idem, p. 83).

1992-94

Labor Prime Minister, Paul Keating, threatens to set up his own national VET system
in parallel to the States’ VET systems if the states do not agree to a Commonwealth
takeover of funding and control of TAFE (idem, p. 84). This stance was softened, and
as a compromise, the Australian National Training Authority (ANTA) was
established in 1994. ANTA was a partnership between the Commonwealth
Government and the State and Territory Governments, and it had its own ministerial
council. It was based on the principle of ‘co-operative federalism’, which means that
all levels of government putatively co-operated with each other in setting policy for
VET. ANTA takes over responsibility for funding national Industry Training
Advisory Bodies (ITABS).
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What happened

1993

The National Competition Policy Report (the Hilmer Report) is published, which
recommends policies to create markets in all areas of public provision. Goozee
(2001, p. 91) explains: ‘Although legal advice from Commonwealth and State
Attorney-generals concluded that VET did not come within the scope of national
competition policy, it did have an impact on national and State VET policies,
particularly the putting of public funds out to tender.’ Policies that establish VET as a
market are further developed in the years that follow.

1993-95

Australian and State Government Education Ministers agree to the establishment of
the Australian Qualifications Framework (AQF), which was established in 1995.
The AQF lists all qualifications that are accredited in the senior schools, VET and
higher education sectors respectively. The AQF replaced the ‘Major National Tertiary
Course Award levels established by the Register of Australian Tertiary Education’
(idem, p. 88). When the AQF was established, there were 12 qualifications but there
are now 15 with the addition of associate degrees as higher education qualifications
in 2004 and VET graduate diplomas and certificates in 2005 (AQFAB 2007).

1996

Australian and State Education Ministers agree to establish the National Training
System which replaces NFROT. It had two main components: Training Packages,
which consisted of qualifications based on units of competency, and the Australian
Recognition Framework, which guaranteed national recognition of all competency
outcomes in training packages at all VET institutions by all other VET institutions
throughout the country, and specified the criteria VET providers were required to
meet in delivering and assessing VET qualifications. TAFE more clearly starts to
become one ‘provider’ in a broader, marketized VET system that includes private
providers.

1997

The first Training Packages are introduced and become the mandated model of
VET qualifications in Australia.

2000

The Ministerial Council for Education, Employment Training and Youth Affairs
(MCEETYA), which includes all relevant ministers from the Australian and State and
Territory Governments, endorses the MCEETYA National Protocols for Higher
Education Approval Processes. These are updated in 2006. They include
principles, criteria and processes for:

= registering non-university higher-education providers and accrediting their
courses;

= awarding self-accrediting authority to non-university higher-education
providers;

=  establishing new universities; and,

= approving overseas higher-education institutions seeking to operate in
Australia.

2000

The Australian Universities Quality Agency (AUQA) is established. Its purpose is to:
‘promote, audit, and report on quality assurance in Australian higher education’.

2001

The Australian Recognition Framework (ARF) in VET is replaced by the Australian
Quality Training Framework (AQTF), which is revised in 2005, and again in 2007.
It was introduced in part in response to concerns about quality in the apprenticeship
and traineeship systems in the States. It contained standards that VET institutions
were required to meet to become ‘Registered Training Organisations’ (RTOs), and
standards that the State Training and Accreditation Authorities were required to meet
in registering training organizations (Smith and Keating 2003, p. 48).

2003

ITABS are replaced by Industry Skills Councils  (ISCs), which have responsibility
for developing training packages.

2005

ANTA is dismantled by the Conservative Australian Government based on principles
of uncooperative federalism, and responsibilities of ANTA are administered through
the (then) Commonwealth Department of Education, Science and Training (DEST). A
new ministerial council is established to oversee national coordination of VET — the
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Date

What happened

Ministerial Council for Vocational and Technical Education (MCVTE). The
conservative government implements the National Skills Framework, which
replaces the National Training Framework, with the key elements (training packages
and the AQTF) still in place, and the national governance and administrative
arrangements are strengthened in favour of the Commonwealth and marketization
principles in VET are further developed.

2007

The conservative government is defeated in national elections after 11 years of
conservative rule and replaced by a Labor Government.

2008

The Australian Government undertakes the Review of Australian Higher Education
(the Bradley Review). Many of the recommendations are adopted, and they have far
reaching consequences for VET. They include the creation of a new ministerial
council called the Ministerial Council for Tertiary Education and Employment
(MCTEE). MCTEE replaces MCVTE. It has responsibility for all tertiary education
which includes VET, higher education, adult and community education, international
education and the AQF.

The Government will establish a new Tertiary Education Standards and Quality
Authority which will first have responsibility for higher education (by 2010) and then
for VET (by 2013).

The AQF Council is established in 2008 and a review is undertaken to develop a
more ‘robust’ AQF.

The Council of Australian Governments (COAG), which consists of the Prime
Minister and all the Premiers, who are the elected leaders of the States and
Territories, develop ‘human capital’ reforms, and in many ways supplant MCTEE as
the decision-making body for VET.

The Australian Government decides to implement a student voucher for higher
education by 2012, and is, together with the States through COAG, trying to put ‘fully
contestable market’ arrangements in place for VET. The Victorian State Government
introduces a student voucher for its higher-level VET programmes which students
can redeem at public or private VET institutions, and it plans to extend these to
lower-level VET qualifications. It is likely that most States will follow similar
arrangements over time.
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Chapter 5: The changing faces of the South African
National Qualifications Framework
- Stephanie Allais

1. Introduction

The NQF in South Africa was an attempt to addréss @ducational, social, and
economic problems caused by apartheid. While doalibns frameworks seem to be
driven by similar concerns in many countries arothrel world, the extreme inequality of
the South African education system under aparthesdwell as the extreme social and
economic inequality in South Africa, the ineffic@as of the economy inherited from
apartheid, as well as its rapid liberalization mfeeentry into the global economy, made the
NQF take on extraordinary significance in Southidsr(Allais 2007b; Mukora 2006).

It has been seen internationally as one of the ,mbstot the most, ambitious
qualifications frameworks. It aimed to replaceedisting qualifications in the country with
a set of new qualifications designed by new stmestuthis was intended to ensure the
overhaul of all learning programmes and curricédathe same time, it was hoped to lead
to new provision and new institutions, as well@asnany individuals getting qualifications
based on knowledge and skills that they already hadlesigners and supporters hoped
that by getting groups of stakeholders to create gq@alifications and unit standards (part
qualifications) consisting of learning outcomesjualifications framework could contribute
to solving educational, social, and economic pnoisle

Support for the NQF at its inception was described“extraordinary” (Manganyi
1996, p. 5). Unfortunately, despite its noble amfjuestionably worthy goals, its
implementation has been fraught with problems. @hoafter implementation got
underway, contestation and criticisms emerged {@I2003; Ensor 2003; Muller 2000;
Breier 1998). A review was commissioned in 2001h® two departments responsible for
the NQF: the Departments of Education and Labohe feport of this review refers to a
“broad malaise of discontent with SAQA and the NQRSA Departments of Education
and Labour 2002, p. 143) and highlights the frusins of many involved in
implementation, the alienation caused by the mrdiion of jargon, the perceptions of a
burgeoning bureaucracy, and general confusion. Mekyghe changes proposed by the
review were not made official, and a few yearsr|atiee Departments of Education and
Labour produced another document, with differeippsed changes. These again did not
become policy. After a long period without resadati in 2008 a new Act was passed,
which substantially changed the NQF as well asottganizations responsible for it. It is
possible that it might be about to be changed gaina before these changes have even
been implemented.

While on paper its objectives remain the same,CGh&f Executive Officer of the
South African Qualifications Authority (SAQA) state¢hat “Early ambitious views of the
NQF have been replaced by more modest views of N@Fsameworks of communication
that grow incrementally” (Isaacs 2009).

The story of how the NQF developed is complicated eontested. There are various
accounts of the complex structures which were etkathe complex relationships and
power dynamics that emerged and played out, aferélift analyses of its problems as well
as its strengths and weaknesses. It has inspireerias of PhD studies and academic
publications, as well as lengthy commentaries amalyaes. This short case study cannot
claim to capture the details and nuances of the MQFe satisfaction of a South African
audience. However, the South African NQF has befmeintial within Southern Africa and
elsewhere (Chisholm 2005), and it continues to éensas an important qualifications
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framework internationally. This study, thereforamato provide a description and analysis
of the design and implementation of the South Am&QF, discuss some of the problems
which were experienced, and briefly speculate aBoute lessons that can be learnt from
the South African experience. It is drawn primaritgm published research as well as
official documents. In a few instances | have drdmem my reflections and experiences as
a participant in the unfolding policy drama.

Structure of the chapter

The following section provides the background andtext. Section 3 theexplains
the origins of the NQF in South Africa. Sectiodidcusses thdesign and implementation
of the NQF, followed by Section 5 on the impact auwthievements. Finally, Section 6
provides analysis and lessons.

2. Background and context

By far the most important factor influencing therdmuction of the NQF in South
Africa is the legacy of apartheid, from the poifitview of education, as well as broader
social and economic questions. The apartheid legaicyportant in understanding why the
NQF took on such significance in South Africa, bigo, in understanding the persisting
problems of the South African education system. N@F was seen as part of the
transition to democracy which was formally inaugedawith 1994 elections, following
negotiations between the liberation movement aedagpartheid government. The bulk of
this section therefore explores apartheid andeigady, after a brief introduction to some
key features of South Africa as a country and itucation system. However,
notwithstanding the importance of understandingdbetext which influenced the South
African NQF, as will be seen below, the designhaf Bouth African NQF was very similar
to the New Zealand model, as well as the Nationatational Qualifications (NVQSs) in
England and Wales. In other words - although tresaes for introducing the NQF are
based in the apartheid legacy, the design was mgmduct of policy borrowing than a
locally-designed policy to respond to local coradis.

South Africa’™

Situated at the southern tip of Africa, the Repulbli South Africaborders both the
Atlantic and Indian oceans, and is bordered to rithgh by Botswana, Namibia, and
Zimbabwe, to the east by Mozambique and Swaziland,surrounds the tiny independent
Kingdom of Lesotho. South Africa is known for itssersity in cultures, languages, and
religious beliefs. Eleven official languages areogmized in its constitution, with English
being the most commonly spoken language in offiaradl commercial public life, but only
the fifth most spoken home language. The populas@stimated at about 47 million.

By UN classification, South Africa is a middle-imoe country with good resources,
well-developed infrastructure, as well as stronmafficial, legal, communications, energy,
and transport sectors. South Africa contributep@8centof sub-Saharan Africa’s Gross
Domestic Product (GDP), and its nine largest cisileme account for about 24 per cent of
Africa’s GDP. However, these statistics may be ediding. South Africa also has the

" Sources for this section are: http://www.gov.za May 2009], http://www.southafrica.info [11
June 2009], http://www.worldbank.org [18 Mar. 2008hd http://www.undp.org [6 June 2009].
Figures from 2009.

140



dubious distinction of having the highest Gini dmé&tnt in the world - in other words, the
highest levels in inequality. Deeply-entrenchedepty illiteracy, unemployment, and loss
of human dignity among the majority of the popuaticoexist with economic wealth,
scholastic achievements, and a ‘first world’ lifdston a par with the richest countries in
Europe.

Forty-five per cent of South Africans live belowetimationally-determined poverty
line. The vast majority of people are poor. Unergpient levels are extremely high
(between 25 and 45 per cent, depending on whosennof unemployment is used).
According to the United Nations Development Progrea((UNDP)'s development index,
the probability of not surviving past age 40 ispgt cent, the adult illiteracy rate is 17.6 per
cent, 12 per cent of people do not have acceskam evater, and 12 per cent of children
are underweight for their age. South Africa is ethkl21 out of 177 countries by the
UNDP Programme Human Development Index. South Afaftso has very high levels of
crime, particularly violent crime. HIV/AIDS levelre very high.

Apartheid gave rise to one of the most unequalraoidlly-segregated societies in the
world. Although the democratic government which eatm power in 1994 has overseen a
comprehensive set of legal, political, economia aacial reforms, and South Africa has a
widely-regarded progressive constitution and otlegal frameworks, the legacy of
apartheid has not been easy to deal with. Ineguedimains pervasive and persistent
because apartheid was not just a political prooéstisenfranchising the black majority,
but it also denied them access to education, asigrsatically closed off or distorted their
participation in the economy.

South Africa has many refugees from poorer neighhgucountries, including many
immigrants from the Democratic Republic of Congoaldivi, Mozambique, Zimbabwe,
and others, representing a large portion of thermél sector; although many of them are
believed to be skilled and qualified.

South Africa is a popular tourist destination, amdubstantial amount of revenue
comes from tourism. South Africa also has a stioingng sector, as well as an automotive
industry. Agriculture remains important, and cheports include maize, fruits and
vegetables, sugar, and wool. The South African iartde most actively-traded emerging
market currency in the world.

The South African education and training system

In 2007, there were 14,167,086 learners in forrdakation in South Africa, with 85
per cent being in public schools, 2.5 per centriagpe schools, 761,087 in public higher
education institutions, 320,679 in public furthedueation institutions (vocational
education), 292,734 in public adult learning cetr289,312 in public early childhood
development centres, and 102,057 in special sciiB&# Department of Education 2009).
There are also large numbers of learners in privatational institutions and workplace
training, but official records are not available.

There are 26,065 schools in South Africa, the vaajority of which are public.
Independent schools number 1,086. Officially, temarg of general education are free and
compulsory in South Africa. What free education ngem practice is that it is possible in
theory to be exempted from school fees. Nearlyseliools charge fees, with the recent
exception of some of the poorest schools beingadedl| fee-free. Many state schools
charge fees much higher than some of the cheapatg@schools, although there are also a
small number of extremely expensive elite privatho®ls. In practice, most people pay
substantial fees and expenses relative to theiniedevels.

141



Nonetheless, educational enrollments in primarycatian are universal. Ninety-eight
per cent of children complete grade 7. However, doelity of primary education is
extremely varied, with the majority of schools lkgiof poor quality, and South African
learners performing very poorly in internationakt even relative to much poorer
countries (Fleisch 2008). No qualification is cuthg issued at the end of junior secondary
school, despite the fact that this is the ended #ind compulsory education.

Large dropouts from the school system start to wecaund year 10, and increase
dramatically, so that the cohort that finishes gesecondary education is much smaller.
For example, in 2007, the latest year for whichatlied statistics are available, 1,171,323
children were enrolled in grade one. In the sanaa (i@ other words, not the same cohort,
but the numbers are nevertheless indicative), 564 students wrote the final school
examinations. Of those, 368,217 passed, in othedsyabtained a Senior Certificate,
although only 85,454 obtained the minimum requinetsi¢o be able to apply for university
entrance (RSA Department of Education 2009).

At the end of secondary education, the Nationald@e@ertificate (NSC) is issued, on
the basis of a national examination as well as allsecomponent of school-based
assessment. The certificate is issued by Umalbsi Qouncil for Quality Assurance in
General and Further Education and Training), orbtms of examinations which are set by
the Department of Education and a small IndepenBeraininations Board (which operates
mainly in independent schools).

South Africa has 23 universities, including univiées of technology (formally
technikons). Some of these are well regarded iatemmally. Most of these universities
have numerous campuses, as they are the produnemfers of the previously-divided
apartheid universities. 127,154 students obtainedrets and diplomas from higher
education institutions in 2007. Universities issbeir own qualifications. There are also
private and internationally-franchised universitiasd institutions offering post-school
certificates - 77 institutions are listed as registl by the South African Governmént.

There are 50 Further Education and Training (FE®lleges. These institutions
overlap with the last three years of schoolingt(ibasenior secondary school), but also
offer post-school level qualifications, althoughesk are generally not considered higher
education. Like the universities, these are mutirpus institutions, being the result of
mergers of the over 150 institutions that usedxisteCollege qualifications are issued by
Umalusi on the basis of examinations set by theaieyent of Education.

There are a large number of private providers ioational education. These range
from institutions offering international qualifiéahs such as City and Guilds, to large
distance education institutions, to individuals wbiber customized training. Although
efforts have been made to regulate this sectougfira fledgling accreditation system,
there are few coherent records. Umalusi lists 4eét9ealited private FET collegé%put
there are many many more institutions operatingthi@ country. Many of them are
accredited by Sectoral Education and Training Ardties (SETAS), but there are also
believed to be many which are unaccredited. Ingiits generally issue their own
qualifications, except where they are linked tceiinational franchises, or in some cases
where qualifications are issued by (currently chaggsectoral quality assurance bodies.

'S http://www.education.gov.za [10 June 2009].

"8 http://www.umalusi.org.za [10 June 2009].
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Registration and accreditation of educational instins are important issues in South
Africa, as there are many dubious providers, ahdb¥-nights” which exist only to enroll
learners and take their fees. However, as willdenselow, systems for registration and
accreditation are new, evolving, and as yet imperfe

South Africa has fairly high levels of illiteracgs well as many adults with very low
levels of education. Adult education is offeredotigh Public Adult Learning Centres
(PALCs), as well as non-governmental organizat{iiGOs).

A skills levy is supposed to encourage workplacesdnduct training or send their
staff for training, but statistics on this are m@isily accessible in terms of actual training
conducted.

Apartheid

The apartheid system in South Africa, describetttess most notorious form of racial
domination that the postwar world has known” (Themp 1990, p. 189), was officially
established in 1948. The segregationist policiethefprevious settler governments were
consolidated with greater “singlemindedness, cotersty, and ruthlessness”, as unwritten
customs were enforced by legislation (Muller 1969481). Laws were passed governing
almost every aspect of social life, ensuring thfieknt ‘racial’ groups remained separate,
and confining black people to small parts of thantoy, designated as ‘black homelands'.
Officially, these ‘homelands’ were the national hesof all black people, including those
‘resident’ in ‘white South Africa’ (ibid.; Denooma Nyeko 1984).

Education policy was central to apartheid. EducatMas used to reinforce lack of
democracy, as well as social and economic inequéit destroying and denying access to
education; by providing poor quality education tostnblack people; and by controlling the
content of syllabuses to reflect the interesthefapartheid state.

In 1953, the Government passed an Act to institafiae inferior education for black
people, which came to be referred to as ‘Bantu a&titur. Hendrik Verwoerd, the then
Minister of Native Affairs, but later Prime Ministenotoriously said, in introducing the
Act, that “there is no place for [the Bantu] in tBaropean Community above the levels of
certain forms of labour” (extract from Verwoed’'ssgh in the Senate, 7 June 1954, quoted
in (Rose and Tunmer 1975, p. 266)). This Act closgltbols providing education to black
children previously run by churches or NGOs, okttitem over as State schools, so that
they could only teach the syllabus which the Gonent deemed fit for black people,
explicitly designed for them to be, in Verwoerd'snds, ‘hewers of wood and drawers of
water’. Further education Acts introduced a higbdyrralized and authoritarian system of
control of the syllabus, the employment of teachansl the admission of learners (Lodge
1983).

The essence of apartheid education was to prowgarate education for different
race groups, to indoctrinate all children with ‘@lian nationalism’, and to provide inferior
education to black children, to prepare them faola as inferior citizens and workers
(Kallaway 1988). Separate schools and universitieise created, not only for the different
‘racial groups’, but also for different ‘ethnic’ gqups within the black community (Muller
1969). There were thus 18 separate education depats, leading to a system which was
fragmented and inefficient, as well as being cherézed by extreme inequality and
inefficiency. There was a discriminatory hieraratifyfinancing, resources, facilities, and
quality (Hartshorne 1985). The Government spenttieres more per capita on white
children’s education than on black children’s (Tipson 1990). Education was compulsory
for white children, but not for black children, fesf whom made it past primary school.
Black teachers were poorly trained, poorly paidl gaught in very inadequate schools. The
State attempted to further reduce expenditure aockbéducation by shortening the school
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day for black students to enable teachers to tdaable shifts, and under-qualified female
‘assistants’ were employed in the place of propgtlglified teachers (Lodge 1983). These
measures increased enroliments of black childreprimary schooling - more people

would get less education, and this education waigded as an important part of social
control (Hyslop 1993).

‘Bantu education’ was widely regarded as an attetopsubjugate black people
(Buckland 1981; Kallaway 1988). Syllabuses “strdssdedience, communal loyalty,
ethnic and national diversity, the acceptance dbcated social roles, piety, and
identification with rural culture” (Lodge 1983, p16). The white minority who had access
to a better education also experienced authonitisria particularly in the history syllabus,
which has been described as “designed to perpetnatdrikaner Nationalist interpretation
of South African history” (Lowry 1995, p. 106). @thsubjects were also designed to
service apartheid ideology: for example, the ggalgyasyllabus and textbooks gave official
recognition to the apartheid landscape and destrifeican agriculture as “primitive,
irrational, subsistence-oriented and based on é&wst technology” (Drummond and
Paterson 1991, p. 66). Vocational programmes wekvand of very low status, seen as a
last choice even for weaker learners, althoughirdy feobust apprenticeship programme,
available only to white men, trained artisans ip &&te enterprises (Allais 2006).

The economy which the African National Congress (ANGovernment inherited was
equally problematic. South Africa had been reldyivisolated from the global economy,
partly due to economic sanctions, and the sel&nek philosophy of the Afrikaner
nationalists. The State was widely viewed corrapthoritarian, and untransparent, as well
as inefficient, and probably bankrupt (Marais 20B@nd 2000).

Finally, for the purpose of this study it is worthting that although the South African
apartheid State was brutal in its repression ofosjjon, and organizations and people
were banned, and people were arrested and killedetheless strong and robust civil
society organizations developed in South Africae Thain one was the ANC, which was
banned, and operating from exile, with many oflésders in prison. Also important were
allies, the South African Communist Party, alsortsh and the Congress of South African
Trade Unions (COSATU). There was a strong and wibcammunity of NGOs, many of
which were involved in education in various ways] ghere were many youth, student, and
other progressive organizations, organized broadtp what was called the United
Democratic Front.

The transition to democracy

In 1994, South Africa underwent what has been destras a miracle transition.
Through constitutional negotiations, South Africarmaged to move from the iniquitous
apartheid system to a constitutional democracy witite of the most progressive
constitutions in the world. Free and democratictedes took place where many had
expected civil war.

South Africa achieved democracy and reentered lttieajeconomy in a period of a
strong neo-liberal consensus against the welfate gbesaubin 2002). Re-entrance into the
world economy meant a rapid and dramatic liberabneof the South Africa economy, led
by the new democratically elected Government, ® ghrprise and dismay of its trade
union and communist allies (idem; Bond 2000; Mar2a@)1). Various reforms were
implemented to facilitate marketization. As is tbase in many transitional countries,
therefore, the South African transition was chamaptd by a dual transition from an
authoritarian and racist system to democracy onotie hand, and from a complex but
partially-centralized and isolated economy to arithized economy on the other.
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During the early 1990s, when ‘talks about talksigd dater formal negotiations were
taking place, activists involved in education afped to develop alternative education
policies, anticipating that the new democratic goweent would inherit an education
system which was “complex and collapsed”, with thigvels of adult and matriculation
illiteracy, dysfunctional schools and universitiefiscredited curricula and illegitimate
structures of governance” (Chisholm 2003, p. 269e ANC-led liberation movement, as
it started to prepare itself to become a governmeeeded a way of overhauling the
fragmented and unequal apartheid education systacha way of ensuring that education
played a role in overhauling the economy and reducocial inequalities, but was
increasingly aware of a lack of state resourcqsutanto such a project. What was needed
was an education policy which could overhaul thartqeid education system without
increasing the size of the state, in a participatonifying, and democratic manner; which
dramatically increased the supply and quality afaadion in general, but of vocational and
technical education and training in particular; amdich could ensure that vocational
education played a role in improving the countat®nomy; and which did not cost too
much. The miracle transition needed a miracle dthutgolicy. The NQF seemed to be
that policy.

3. The NQF: Origins, influences, and purpose

The NQF became an important part of the transiiiodemocracy. It was established
as an emblem and an instrument of the single ratioigh-quality education and training
system that democratic South Africa aspired toteré@SA Departments of Education and
Labour, 2002, p. 5). The idea of an NQF became iat s convergence for different
groups, resonating with organizations across thiéiqad spectrum, and obtaining support
from educationalists in many different communitisirting with organized business and
labour, but including formal schooling, training)yda to some extent, higher education. It
seemed to articulate the concerns of a diverseerahgontemporary thinking on education
and training policy.

The idea of an NQF emerged in negotiations betvireele unions and business about
industrial training in the early 1990s, shortlygerio the transition to democracy. Its origins
lie in the unions’ concerns about the poor eduocatiwovided to black people; the
difficulties faced by black people in accessingaadion; the racist job reservation system
which denied qualifications and jobs to competdatl people; and concerns from both
industry and the apartheid state about low levélskdls in the workforce and labour
market (Allais 2003; Ensor 2003; Cooper 1998; Badien and McGrath 2005; Mukora
2006).

Industry, labour, and the apartheid State all apjteat the low levels of education and
skills of the workforce in South Africa were hamipgrthe development of the economy as
well as preventing individuals from rising to higHevels in the workforce. As in many
countries, some of the ideas which have come tqdgeularly associated with post-
Fordisni’ seemed to offer alternatives both to command ev@® and neo-liberalism,

| use the term ‘post-Fordism’ guardedly, althougis frequently invoked in education policy
discourse, because the term represents a compdediagrgent body of knowledge and analysis: in
some instances, theories about production and tndlusrganization; in others, macroeconomy,
culture, and politics. It is sometimes used desegpy, while others use it prescriptively to adate
changes they think should be made. It is oftenelihkwith arguments for flatter workplaces, which
are seen by advocates of this approach as inhgranotle democratic, and in which workers are seen
to have greater autonomy and scope for initiat#@l others seek it as part of a change in the
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based on achieving a certain type of educationtaaiding system (Desaubin 2002; Lugg
2007; Kraak 1994). The belief was that the low lefeskills in South Africa was the main
barrier to achieving a strategic edge in the glasmanomy, and a highly-skilled labour
force able of achieving flexible specialization wseen as the solution (Von Holdt 1991;
Samson 1999, Mukora 2006).

Within the labour movement, the origins of this ippl position came from the
National Union of Metalworkers of South Africa (NUBA). Desaubin (2002), Spreen
(2001) and Lugg (2007) trace the origins of NUMSASgagement with education and
training policies to specific challenges in the atetindustry in the late 1980s,
characterized by massive industrial restructuring #he introduction of new technologies.
NUMSA, engaging with counterparts in Australia, di®ped an analysis of how low levels
of skills in South Africa and the crisis-ridden edtion system were barriers to the
development of what was described as post-Fordaiygtion systems (Desaubin 2002;
Lugg 2007). Post-Fordism was understood to be determinist system approach to
increasing productivity and prosperity, whereby arenskilled labour force contributed to
‘intelligent design’, and benefited from the enguimgher wages and success of industry
(ISP 1994).

The analysis coming from Numsa was very much basedonditions in metal
industries. There was much debate within the brmold®mur movement, as very different
organizational and industrial approaches were damntitin different sectors. There was
dispute about the likelihood about South Africa ingvto post-Fordist production, as well
as the supposed benefits of such a move, as welhather South Africa had indeed ever
really had Fordist industry, and the applicabild post-Fordist ideas to other sectors
(Mukora 2006). But, the broad ideas pushed by Nugrsalually became adopted as
official policy of the labour movement.

There was general agreement that poor pay andofaci&reer opportunities for black
workers were a problem in all sectors of the econand policies aimed at breaking down
barriers to education and training, as well asitigkhe world of education and the world
of work, had broad appeal. The fact that black woskoften were denied promotion
because they lacked formal qualifications, degpitir experience and skills, created wide
support for the idea of giving people certificateased on their existing skills and
knowledge.

Ideas about competency-based education and outdumsesl education entered South
Africa in this context. Like many progressive mownts globally, Numsa picked up ideas
about competence, thinking that they would supfiwir goals by ensuring relevance and
promoting flexible specialization, which was seeantl@e route to a highly-skilled, mobile
workforce, and therefore international competitieesn (Allais 2007b, Lugg 2007). The
belief was that a clear relationship between skijitading, and wages would allow workers
to move up a career-path through the provisiomahing modules accredited by tripartite
bodies (ISP 1994, p. 67). In a complex process) mitich disagreement and debate along
the way, this idea became official policy in théeliation movement. The debates
converged on the recommendation for “...a natimoghtional qualifications system fully
integrated with formal academic qualifications” (G€ [3] 1992a, p. 41).

At the same time, the apartheid state had stdniakling along similar lines (Mukora

2006). Various commissions emphasized the failfirdh@ education and training systems
in meeting the needs of the economy, as well agnpact of technological changes, which

regulation of social conflict, with declining scopnd effectiveness of collective bargaining,
resulting in a shift from to private and individizald forms of welfare consumption.
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would further increase skills shortages. These cisgions also recommended a
competency-based modular approach to training, witbustry-based systems of
accreditation controlled by employers, and a reduote for the State (McGrath 1996).

The National Training Board (NTB) set up by the rdpeid State, which included
organized business, organized labour, and sp&adiernment departments, was where the
various groups came together, and consensus wadoged around the idea of an NQF
prior the election of the first ANC Government i®94. French (2009, p.23), in a
commentary published by SAQA, argues that “considier faith was placed in
international and local advocacy and in the pefgsaasss of arguments without evidence”.
Representatives of both business and labour bodoweas about competency-based
education from Australia and qualifications frameksofrom New Zealand. The unions
were primarily influenced by the Australian approaid competency-based education
(Cooper 1998; Samson 1999; NECC 1992b; Spreen 20@g 2007). A very influential
representative from business, from the mining fteancor, had been influenced by the
New Zealand qualifications framework, and drew dnexplicitly in the discussion
(Badroodien and McGrath 2005). The representatigen fthe Private Sector Education
Council explains that the National Vocational Qfieditions (NVQs) in the United
Kingdom, Robert Mager’s ideas about criterion refeed instruction, and the 1992 Mayer
Report on Key Competencies in Australia influenbedthinking (Vorwerk 2004). They all
agreed that formal education and training instigiin South Africa were responsible for
low levels of skills and poor productivity. In thiontext, a system which focused on
outputs was argued to meet both the economic acidlsoeeds of the country and the
development needs of the individual. They jointdached the conclusion that a national
framework of learning outcomes, compiled into dficdtions and part qualifications,
would address their various concerns (Lugg 2007e&p2001).

The idea of an NQF was proposed as a mechanismhvduold create sense and
coherence out of the fragmented education andirigagystem, but also which could drive
the creation of the desired type of education aaiting system. Thus, the NQF was seen
as the core - or the keystone, according to Fré@009), and as a central mechanism
through which education and training would be tfamsed.

A clear and distinctive conceptual model for an N@&s developed in this process,
centred on the idea of using a qualifications frawnd, consisting of levels on which
gualifications and part qualifications composedeafrning outcomes would be placed, to
drive educational reform (Allais 2007b). A smallogp of individuals, including the
representatives of labour and business who haiadtatt the idea of the NQF, developed
detailed proposals of what it would look like (Baddien and McGrath 2005; Lugg 2007).
The model that they developed became the bluefmiibe NQF that was created. The key
feature of the model was the role of learning omtes in qualifications. Learning outcomes
defined by stakeholders outside of educationaitingins and programmes were seen as
the central mechanism, which, it was claimed, waen@ble the realization of the many
desired policy goals.

The South African Qualifications Authority (SAQA) cA was passed in 1995
(Republic of South Africa Act No. 58 of 1995). Itaw the first education and training
legislation of the new Parliament elected in thetfdemocratic elections in South Africa.
This Act brought the NQF legally into being, wittAQA as the body responsible for
developing and implementing it. Implementation begaearnest in late 1997 after senior
staff appointments had been made (SAQA 1997, 1998).

As mentioned above, the South African NQF has bédaly acknowledged as one of
the most ambitious qualifications frameworks in #arld, and is marked out from others
by its “scale and ambition” and its “perceived calitly to the reconstruction of society in
the political and social context of a post-apadireigime” (Granville 2004). This has been
one of its most praised as well as most criticizsplects. Envisaged as a policy to underpin
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all other education and training policies, the N@&s designed to use qualifications to
transform South Africa’s deeply fragmented and wia¢ceducation and training system,
increase access, make education more democraticatbthe same time, ensure that

education played a role in improving the South &dri economy. Its stated objectives were
to:

create an integrated national framework for leayr@iohievements;

facilitate access to education and training;

facilitate mobility and progression within educatidraining and career paths;
enhance quality of education and training;

accelerate the redress of past unfair discrimindticeducation, training and employment
opportunities;

contribute to the full personal development of elaelnner and the social and economic
development of the nation at larfe.

But in a sense its purpose, or the hopes which wiemeed on it, were broader than
this list. It was regarded as a transformativerumsent, which would “expand the ways in
which people are able to acquire learning and fications of high quality” (RSA
Departments of Education and Labour 2002). It vealset a mechanism for the integration
of education and training, as well as for changiegceptions about the relative value of
different qualifications and different types ofileig. It was hoped that it would encourage
curriculum innovation in response to community dndustry demands (Gewer 2001,
p. 135). It was also hoped that through the NQ&:nlieg opportunities would be opened
for the disadvantaged, and learners would be ableprogress through articulated
qualification levels and coherent career paths (R&partments of Education and Labour
2002). The idea was that qualifications would tcamsl institutions - because all providers
would be offering programmes leading to the santearnes, the NQF would “remove the
obsession with institutional learning as the measifra person’s worth, because national
gualifications will be blind as to where the leagpitakes place” (HSRC 1995, p. 15).

A major part of the rationale for the NQF was titatas seen as a tool for dramatic
change, for, as Young (2005) puts it, a ‘break wilie past’ was needed. As SAQA
explains,

... the NQF is primarily about systemic change: hogystem is put in place that allows
for adaptability, flexibility, responsiveness anctauntability in setting standards; relevance,
quality, creativity and accountability in the desigand implementation of learning
programmes; ensuring that the qualifications andddrds and their delivery are of the degree
of excellence that is specified. (SAQA 2000b, p. 7)

However, a commentary on the NQF published by SAgbMnts out that “...no
structure, idea, or intention of the NQF has eveerballowed to be put to the test of
scenario planning, in that there is a toughly-imadi examination of the use of its
functionalities by actual people in actual situaso(French 2009, p. 62). As we shall see,
things did not go according to plan.

8 South African Qualifications Authority Act No. 58 1995.
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4.

The design and implementation

The design of the South African NQF, including tiges of qualifications, the
systems for the development and award of qualifinat notions of learning outcomes, and
structures and governance arrangements, have achamgetime. The account below starts
with an explanation of how the NQF was designeds Threferred to as NQF Version 1.0,
or the blueprint. In some senses, this bluepristiisseen as describing the NQF - it is the
version which is upfronted on SAQA’'s website, asdtaught in a series of modules
developed by SAQA about the NQF. However, as implaation of the NQF began, some
changes to the blueprint were made, and thesesterad to below as NQF Version 1.1.
The changes are important to understand, as theyofien not apparent in official
documents, or their significance is underplayed.

As will be discussed below, the NQF underwent atley period of policy review.
During this period, some additional changes werdeama the NQF, and these are described
below as NQF Version 1.2. Very recently, the défezes between the Departments
Education and Labour were finally resolved, at leasough for a substantially-changed
NQF to emerge, described below as Version 2.0. Mewgust when it appeared to be
over, a newly-inaugurated President reorganizedn@égbwith implications which have yet
to be fully understood. This will probably resutt further modifications to Version 2.0,
creating Version 2.1; it may, however, mean tha& NQF will again be substantially
changed, resulting in Version 3.0.

The NQF version 1.0 (the blueprint)

The original design of the South African NQF wagyvelirectly related to the
purposes for which it was created. Outcomes-basalifigations were seen as a solution to
many of the educational, social, and economic pmbl of apartheid. A national
qualifications framework that overarched all edioratand training seemed to be a
mechanism that would ensure that learning wasVvagit and of high quality, produce
learners who were competent in the workplace amdige access to those previously
excluded, recognize the learning that they had exelti informally, ensure that all
qualifications were of equal status, and ensuré @saessment was transparent and fair
(Allais 2007b).

The key design feature which linked to these puwrpowas the idea of learning
outcomes, developed separately from educationtdutisns and educational programmes,
against which learning would be delivered, assesgpaality assured, and certified. It was
thought that using learning outcomes in this wayullodemocratize education because
stakeholders would all have a say in the standgBd€A 2000a). It was believed that
knowledge could therefore be democratized and rradsparent, and would no longer be
the preserve of experts (idem). Thus, the NQF wesigded to remove the power of
defining knowledge and skills from formal institis, and to do away with educational
institutions as the source of authority on quadifions. They would no longer define the
benchmarks of what was worth knowing, nor be thly ambiters of what learners had
achieved. In other words, everyone would have aisathe outcomes of educational
process, instead of only the experts in a partidigdd. Educational institutions would, it
was argued, be free to choose their own ‘contentkimowledge’, as long as it enabled
learners to ‘acquire’ the outcomes specified (SAZDAOD). This seemed like an alternative
to the highly-authoritarian and prescriptive cuwhion approach of the apartheid
Government.

But also (and perhaps this is to some extent coictay with the desire for
democratization), this process was seen as a wansdring that industry could play a
much larger role in defining standards, and aldat ttmployers would come to see
investing in training as an important priority.
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It was further believed that the creation of indefent outcome statements would
increase provision of education, because any ‘desviwould be able to offer learning
programmes against the outcome statements; thus praviders could emerge (SAQA
20004, e). Increased provision would lead, it welielsed, to increased access.

Outcomes also seemed to be a mechanism for imgraniality - because they would
specify standards for all educational provisiond ai educational institutions would have
to meet the standards, thus ensuring that all éearwere given education of an equal
guality. The outcomes-based qualifications woul@riove the quality of education as they
would indicate to institutions the standard expgaéthem, and regulatory bodies would
be able to check up on what institutions were oftgragainst the prescribed outcomes
(SAQA 2000e). Increased supply of education woaktllto competition, also improving
quality. Further, because the competences that @mnehad achieved would be
transparently specified and available for genecaltsy, it would be straightforward to
decide which competences were applicable in otharses or programmes that a learner
wanted to undertake, and there would be minimalicion, and maximum economic
efficiency within the education system (SAQA 2000a)

At the same time, the outcomes-led qualificatioasiework model was seen as a way
of totally overhauling the apartheid education eystbecause all existing qualifications
were to be replaced by the outcomes-based quéliisa designed separately from
educational institutions. This meant that no emgsteducational provision would remain
untouched - all educational institutions would téiged to redesign their programmes on
the basis of these specified outcomes, or to dpvelew programmes to meet the
requirements of specified outcomes.

Outcomes were also seen as a way of equating hegathrough formal and non-
formal education, as well as knowledge and skidl;gd through the course of work and
the struggle against apartheid. Because outcomesddwme developed separately from
specific institutions or specific learning prograasnit was thought that they could be the
benchmarks against which all learning was measukechas been discussed above, this
was of particular concern to trade unions, who veemrgcerned that black workers’ lack of
formal qualifications was used to justify the lowgay that they were given in many
workplaces, even when they had the equivalentssiiiird 1992).

Further, it was believed that organizing all quedifions and parts of qualifications on
a hierarchy of levels would force society to vatyges of learning programmes which had
historically been of low status, which would incseaefficiency and encourage more
learners to enroll in vocational programmes (AlR097Db).

Outcomes-based qualifications were therefore ssea solution to the educational
problems and economic problems of apartheid, ard itlea of specifying learning
outcomes separately from educational institutiams grogrammes was the central feature
of the NQF which linked its objectives to its desig

Essential to this idea is the notion that outcotresed qualifications and unit
standards can provide clear and explicit statemesftscompetence: “A national
gualification will define a genuine competence afaticular level on the National
Qualifications Framework” (HSRC 1995, p. 15). SA@»Aplained that “Outcomes are the
gualities ... that are expected at the end of a poélearning. The meaning of outcomes
is similar to the concept of competence” (SAQA 2004. 6).

The South African NQF was designed as a highly-celmgnsive qualifications
framework, covering the entire education systemlldevels and in all sectors. The grid of
eight levels and 12 fields was supposed to encosngigearning that took place in South
Africa - at all levels, in all areas. The 12 fielalse show in Appendix 1 at the end of this
chapter.
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South Africa did not officially adopt functional alysis in the development of unit
standards. This could be because conventional dempebased models were seen as
narrow, and the people involved in the originaligesf the NQF were very concerned to
create a broader notion of outcomes (French 20818h, as the South African NQF was
comprehensive, aimed at covering all educatiotl &\els, it would have been impossible,
as many of the unit standards and qualificationglbped did not have a direct relationship
with specific industries. Nonetheless, detailed unemments and specifications for
qualifications and unit standards were createdyelsas manuals and guidelines for their
development, and these documents used a very siaplaroach to functional analysis
(SAQA 2000a,b,c,d,e).

Allied/supporting strategies

Two important policies were introduced which welesely related to the NQF and
had similar aims. The first was an outcomes-bas#drm of the school curriculum,
introduced initially into the primary school, witthe intention of later extension to
secondary schooling. This was referred to as Qunc 2005. The second was a National
Skills Development Strategy. The latter introdueegayroll levy for workplace training,
and set up institutions and structures to ovelsiseand its related processes. Importantly, it
set up sectoral Education and Training Authorifiedifferent sectors of the economy,
which were supposed to be important quality asserarodies for some of the NQF
qualifications.

Setting up the structures

As stated above, SAQA, the South African Qualifma$ Authority, was created
through an Act of Parliament in 1995. It was arejpehdent statutory body under the joint
oversight of the Ministries of Education and LabdBAQA saw itself as the body which
would oversee the creation of standards - learnintgomes specified in qualifications or
part qualifications called unit standards. It cegial2 National Standards Bodies (NSBs) -
stakeholder-based bodies, which were given respitibsfor overseeing qualifications and
unit standards in each of the 12 fields of the NQRder each NSB, a large number of
Standards Generating Bodies (SGBs) were createé. SBBs were comprised of
representatives of experts and interest groups 2Q00c, d). SGBs were supposed to
develop the outcomes-based qualifications andstaitdards for all education and training
in South Africa. These would then populate the eighels and 12 fields of the NQF.
Gradually, all previous qualifications would disajpp. Only the new qualifications and unit
standards would remain, with no institutional rielaships, located on a level and in a field,
designed by an SGB, and ratified, first by the stakder representatives in an NSB, and
then by stakeholder representatives in the SAQAr@dthe Authority). None of these
qualifications would have a direct relationshipato educational provider - they would all
be national qualifications.

Educational providers would be accredited by quatissurance bodies to offer
programmes leading to specific qualifications. Tjuality assurance bodies would check
up on how well they were doing this, and on whethrenot they were assessing learners
appropriately against the learning outcomes (SAQB02).

A point which was not made explicit in the earlycdmentation is which institutions
would issue certificates - would it be educatianatitutions or quality assurance bodies?

Assessment was central to the design of the NQEcause of the idea that the
outcomes are not linked to a specific programmdeafning, and that anyone can be
assessed against them. It was believed that bethe&dearning outcomes would clearly
contain the standard to be assessed against, iaidihs would have credibility, as is
explained in the following quote from an early SA@QAblication:
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Reliability is ensured in that specified standamisicomes and competences and their
accompanying criteria are the basis upon whichsassent is planned and administered. These
are a constant, regardless of who is assessingvhads being assessed. Laying down these
specifications makes it incumbent upon the assessarse them as a guide in planning,
developing and administering assessment. Becawse dhe specific, known and clearly
understood by all who are affected, they act asimabuilt mechanism against assessor
inconsistency, deviation or error. (Mokhobo-Nonev&999)

But, even though it was believed that standardsldvba specific enough to enable
fair assessment, it was still felt that there wdadda need for extra measures to ensure that
all assessors assessed appropriately. The plarthabgach individual assessor, whether
based in an educational institution or not, musteggstered as an assessor.

As will be apparent in the discussion below, thensiagly simple model became
much more complicated as it started to be putpndatice.

Getting going: The NQF 1.1.

The structures were put in place, as shown in Agiped at the end of this chapter,
which indicates the way relationships between the foleplayers and stakeholders were
supposed to work. Perhaps the most significantrtieeaat this point from the original idea
was that the SAQA Authority was constituted undher Ministers of Education and Labour,
while the original idea had been a joint Ministry.

By 1997, SAQA had created its 12 National Stand8uaf$ies, and many hundreds of
SGBs were created underneath them (French 2009}hdnfollowing years, quality
assurance bodies were put in place. However, sdntieese, constituted in 25 different
sectors of the economy, were created under theskmiof Labour through the Skills
Development Act. And two quality assurance bodiesencreated under the Minister of
Education; one for General and Further Educati@hTaaining (that is, all education below
tertiary education) and one for Higher Educatiawtigh their own Acts of Parliament. In a
significant deviation from SAQA’s intentions, theuality assurance bodies under the
Minister of Education were given legislative povterough their own Acts of Parliament,
which meant that they were not empowered to do theik by being accredited by SAQA.
The sectoral quality assurance bodies, howevererutiee Minister of Labour, had to be
accredited by SAQA in order to carry out qualitg@snce.

The eight levels of the NQF were to be describeddwgl descriptors. However,
although in 2009 many NQFs exist with level degorp in place (albeit mainly based on
Australian, Scottish, and increasingly, Europearalfoations Framework (EQF) level
descriptors), in the mid-90s in South Africa, thegere not common place. There was
much debate about whether descriptors should dd dmudeveloped up front, or if instead,
they should be developed based on an analysiseofjtlalifications developed, and the
knowledge and skills represented by them. Wherstheh African NQF was first created,
although the existing qualifications were not suggabto be driving it, as they were to be
replaced by it, they were used to give an indicabbwhat the levels ‘meant’ in terms of
the qualifications with which people were famili&o, level 1 was designated as the end of
grade 7, or the equivalent end of adult basic ethrcd_evel 4 was designated as the end of
senior secondary schooling, or the senior certéicAnd level 5 was seen as the first level
of higher education. Preliminary level descriptavere developed, but not adopted as
policy, and much debate ensued over the followiegry, particularly about which levels in
relation to the various higher education qualifimas.

The work began: Standards Generating Bodies (SGisjed to generate standards,
National Standards Bodies (NSBs) to ratify thend e SAQA Authority to register them
on the NQF. The first unit standards were registene the NQF in June 1998, and more
followed in 1999 (SAQA 1999). By 2001, SAQA repattthat 65 SGBs were registered,
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and another 100 were described as ‘operationalsti reported that 39 new qualifications
and 655 unit standards were registered on the MQdF12 Education and Training Quality
Assurance bodies (ETQAS) were accredited (SAQA R0BY March 2002, an additional
48 new SGBs were registered. Ninety-eight new §joations and 2,413 new standards
had been registered on the NQF. Thirty-one ETQALeen accredited, including all the
ETQAs that existed under the 25 SETAs. Some exangifléhe new qualifications and unit
standard titles are provided in Appendix 3 at the ef this chapter.

Registration of assessors

As discussed above, the notion of 'registered asegswas central to the original
design of the NQF, as awards of qualifications @medefore assessment was not supposed
to be linked to any particular programme of studjnetitution. SAQA initially pronounced
that anyone in South Africa who wished to asse$samer in order for a learner to be
granted a certificate had to be registered as s@sasr. An assessment unit standard was
developed and, according to SAQA's policy, in oreassess any education or training in
South Africa, an individual would have to be asedsagainst this unit standard and found
competent. SAQA gave a four-year grace period li@ to happen, ending in May 2004
(SAQA 2001).

However, a logical problem presented itself, beeaurs order to be assessed as
competent against the assessment unit standardhazhe¢o be assessed by a registered
assessor - because only a registered assessoregm®as proven to be competent in the
business of assessing, and therefore able to madieable judgement. But initially, there
were no registered assessors who could have beessasl as competent, because the
standard had only just been created. The Educali@ming, and Development Practices
Quality Assurance body, the quality assurance agamwder SAQA that had been
designated as responsible for this unit standaetefore selected a group of ‘providers’,
who were decided to be sufficiently competent toade to offer training against the
standard, and conduct assessment against it.

The decision that assessors must be registereaedmasis of having been assessed as
competent against the assessment unit standardaggeshen certain quarters, created a rush
to get registered, and correspondingly, a flurry ildome-generation for institutions
offering ‘assessor training’ against the standémdparticular, people working in private
providers, people wanting to generate an incomeutyit conducting assessment, and
people working in Further Education and Trainingll€yes, attended assessor training
courses, in order to try to qualify. However, dés@BAQA'’s official proclamation, people
working in schools and universities did rush dotis toute.

‘Legacy’ or ‘provider’ qualifications

As discussed above, the intention was for the N@Frdplace all existing
qualifications, and for all qualifications in Soulfrica to be national, not linked to specific
providers, generated through Standards GeneratmaieB (SGBs). The NQF would be a
repository of these national qualifications, whgbecified learning outcomes. However,
obviously, SAQA did not want to (and, as it turrad later, although it was not obvious at
the time, it did not have either the legal or moaaithority to) do away with all
qualifications currently on offer, when new oned dot yet exist. SAQA therefore decided
to register, on an ‘interim’ basis, all existingadjfications (SAQA 1997).

These qualifications were referred to by SAQA a&sgdcy’ qualifications, and were
seen as qualifications that would be phased owgoas as the new system of designing and
registering unit standards and outcomes-based figatibns was up and running. A
transitional period of five years (from 1 Jan. 19881 Dec. 2002) was decided on, after
which the idea was that all these ‘legacy’ quadifiens would fall away (idem).
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Thus, as the NQF started to be populated with figetiions, there were two distinct
types of qualifications. The one was those develdpe institutions, and the other, those
developed through the structures of SAQA. Thisimlision is not immediately apparent -
looking at the framework, one would simply seestidif qualifications.

Criticisms emerge

Despite the initial wide support for the broad iddaan NQF, difficulties emerged
very quickly. Criticism of the NQF and of outcomeased education started to develop as
early as 1997, where proceedings of a conferenceh®@rNQF organized by left-wing
education organizations show intense disagreenmehpeedictions of doom for the model
(Breier 1998), and the view that the NQF was attémgpto contain serious contradictions
(Muller 1998; Cooper 1998). Critics described it“asmplex and esoteric” (Breier 1998,
p. 74), and “large, unwieldy, expensive, comple’ aomewhat unstable”, as well as “out
of line with themodus operandif the formal education sector (Ensor 2003, p)334

Many people and organizations felt alienated by tdreninology and structures of
SAQA and the NQF, which were unfamiliar to the ttiadal concerns of educational
institutions (RSA Departments of Education and Lati002). Lugg (2007) documents the
increasing unease of trade unionists, who were lanabparticipate meaningfully in the
plethora of structures that had been created. A/SAQployee, Nadina Coetzee, describes
the implementation of the NQF as characterized ibyef\se debate, tension and even
resistance” (SAQA 2004a, p. 79). Jansen (20049pagyjues that

...the manageable set of good ideas soon found isejtilfed and overpowered by a
powerful bureaucratic and administrative apparatuthat the simple founding principles were
completely lost to ordinary people.

At the same time, the introduction of the outcormased curriculum, known as
Curriculum 2005, at grade one level met with enarsndifficulties (Chisholm 2003;
Taylor 2000; 2002; Taylor and Vinjevold 1999), atibre was increasing concern that
instead of addressing inequalities between blac#t former white schools, it was
increasing them (Vally and Spreen 2003).

Power relations and contradictory legislation

As mentioned above, when the NQF was first conckdfeit was assumed/hoped that
there would be a single Minister of Education an@ifing, but after the democratic
elections, separate Ministries were created forcktion and Labour respectively. This
separation, and apparently irreconcilable diffeesnbetween the two Ministries and their
respective departments, are widely seen as hawaniyilouted to the problems experienced
by the NQF (Lugg 2007; French 2009).

By 1998, there was an array of new legislationremdform education and training.
These Acts did not always reinforce each other, smmdetimes contradicted each other
(Allais 2006; French 2009). A large number of newadies were created, without clear
relationships to each other, and, more importantlighout clear specification of their
respective lines of responsibility, authority, aatountability. So, for example, legislation
gave SAQA the power to register qualifications atehdards on the NQF, as well as the
power to accredit ETQASs, meaning that, in thearghould overarch the whole education
and training system. But the National Educatioridyoict (Act No. 27 of 1997) gave the
Minister of Education power to determine a widegewof education policies, such as those
concerning curriculum frameworks, core syllabused education programmes, learning
standards, examinations, and the certification wdlifications. This Act was passed by
Parliament after the SAQA Act. As will be seen beldhe Department interpreted its
mandate as defining all aspects of qualificatiomssichool, adult education, and further
education colleges (the entire State formal edocasystem below tertiary education),
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outside of the structures and systems of SAQA. ¥Miie National Standards Bodies were
supposed to register standards across all areadutfation and training, in practice the
Department of Education developed the curriculumsghools, and public colleges

continued to offer predominantly Department of Eatian programmes - in other words,
the whole formal education system below tertiaryaadion. Higher education in general
also continued to develop its own curricula agaigstlifications regulated by the

Department of Education. Higher education instilosi continued to issue their own
qualifications.

As could be predicted looking at the diagram in &pghix 2 at the end of this chapter,
the configuration of quality assurance bodies cdusgery serious problem, as any given
vocational, technical, or professional qualificatior unit standard would fall under two
quality assurance bodies - one under the Minidtéabour, and one under the Minister of
Education. A further problem inherent in this staral arrangement was that unless an
educational provider offered only one type of léagnprogramme, it could potentially be
obliged to deal with up to 26 different quality assnce bodies. The plan was for this to be
dealt with through memoranda of understanding betwebfferent quality assurance bodies,
but this proved unworkable for the bodies themsehmarticularly because the quality
assurance bodies operated in fundamentally diffepamadigms. Umalusi, the quality
assurance body for General and Further Educatid eaining, operated primarily through
an examination system, and refused to engage witrstandards-based qualifications. As
explained in research which | conducted for Umalitsdeclared itself unable to reach
memoranda of understanding with bodies whose guaisurance mechanisms it did not
trust (Allais et al. 2007).

Parker (2001) argues that the lack of clarity alyolés and relationships, as well as
the large number of structures involved in the N@Bye absorbed large amounts of
energy.

Policy reviews

A review of the NQF was announced in 2000 by tlem thinister of Education, who
also instituted a review of the outcomes-basedaum which had been implemented in
the primary and junior secondary school systems Tas, as many commentators have
observed, an extremely short period of time foedncation policy to have a chance to be
implemented. However, as very briefly describedvabalearly, problems were emerging.
The Report produced by the international Study @mbho conducted the review, based on
extensive stakeholder discussions, refers to “widesl anxiety and dissatisfaction among
public bodies and stakeholders and in the DepatsneihEducation and Labour” (RSA
Departments of Education and Labour 2002, p. 1yelkas a “broad malaise of discontent
with SAQA and the NQF” (ibid., p. 143).

The review of the outcomes-based school curriculyoh underway quickly and
reported by 2000 (RSA Department of Education 200be Department accepted that
major changes needed to be made to the curricdaothimmediately created the structures
and processes to do so.

But the NQF was under the Minister of Labour aslaslthe Minister of Education,
and disagreement emerged about whether there sbeuld review, and what its nature
should be (Lugg 2007). After much contestation albe idea of such an early review, it
was defined as a review of ‘implementation’ - irhet words, the terms of reference
emphasized an investigation into how the NQF wasgoamplemented, and not into the
design of the NQF. The release of the report ofrtheew in 2002 was followed by a
lengthy period of confusion and inaction on beloflGovernment, widely believed to stem
from inability of the two departments to agree watich other (Lugg 2007; French 2009).
The review team had suggested that both in terrtiseaf analysis of the problems and their
ideas about what should be done about them, tharbeents of Education and Labour
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were “mirror-images” of each other (RSA DepartmeotsEducation and Labour 2002,
p. 33).

Thus, although fairly substantial changes had bemommended, there was no
official indication from the Ministers about whahanges would be made. In 2003,
following public comment, and then a lengthy peradcbfficial silence and what has been
characterized as “conflicted and secretive disousSi (Lugg 2007, p. 225), the two
departments releasedGonsultative documenaiimed to signal how the NQF should be
changed. This was followed by further public coreidn, which again proved
inconclusive. The two departments had hoped thatditcument would in some way reach
out to all the different stakeholders, and addthes different concerns. In fact, it did the
reverse, meeting with almost universal disapproafdkeit for very different reasons (Allais
2007b). The long silence of the two departmemt®r to releasing theConsultative
documentproved to be shorter than the lengthy period leinseafter the release of this
document.

The NQF 1.2. Some changes, as well as continuing with the
model during the review period

During the period of ongoing review (2000 to 2008th no resolution and no policy
pronouncements coming from its sponsoring deparsn&AQA continued to develop the
NQF largely according to its original design. Thigeated the difficult situation whereby
over a lengthy period, there was official documgatain circulation suggesting substantial
changes; there was recognition that some changeddwnoevitably happen; and yet
business continued as usual. It is difficult to wnehat else could have been done by the
officials in SAQA as well as all the other struasrrwith relationships to the NQF
(Umalusi, the Council for Higher Education, the t®eal Education and Training
Authorities (SETAS)) who operated in an uncertashiqy environment for many years, and
responded mainly to the immediate imperatives eirtbcope of operation. Thus, Standard
Generating Bodies continued to generate standgrdsity assurance bodies to accredit
providers, and SAQA to register qualifications amidt standards, and so on. As Merlyn
Mehl put it, writing in theSAQA Bulletin,

...[u]nit standards, qualifications, qualificationtseand qualifications frameworks are
more and more rapidly coming off the productiorelifMehl 2004, p. 42)

By March 2005, 696 unit standards-based qualificatiand 8,208 unit standards had
been registered on the NQF. SAQA maintained tha afésetting standards’ as a process
of determining the learning outcomes to be incluthed qualification, separately from an
institution or learning programme.

However, although hundreds of qualifications anou#iands of unit standards were
being developed, by July 2003, only 1,036 providessl been registered by the SETA
guality assurance bodies, of the approximately 2® jfroviders that, according to SAQA,
needed to be accredited, and tiny numbers of learnad been awarded qualifications
through the SETAs (SAQA 2004a). Many of the quedifions which had been developed
were not located in any quality assurance body Abgust 2005, 299 qualifications were
referred to by SAQA (officially) as ‘orphan§’.

9 Presentation by Yvonne Shapiro, Director of théidwel Learner Records Database at SAQA, at
the SAQA ETQA (Education and Training Quality Assmoece) Forum, 3 Aug. 2005.
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Some new changes to the original design of the Wéfe implemented in this period.
The most significant ones are the continued acoeptaf legacy/provider qualifications;
the disbanding of the National Standards Bodieg #tceptance that assessors in
educational institutions would in the main not legistered as assessors; and the creation
by the Department of Education of a qualificatidnamework for higher education,
including two additional levels to the NQF. Eachtluése is discussed briefly below.

Continued acceptance of legacy/provider qualificati ons

In contradiction to its earlier deadlines, the pdrfor the registration of ‘interim’
qualifications was again increased until June 2@XQA 2004b). In 2005, SAQA started
referring to ‘provider’ qualifications instead dfterim’ qualifications, suggesting a shift in
how these qualifications were thought of, and peshen acceptance that they might start to
be a permanent feature of the NQF (SAQA 2005a).

In addition, a major new provider qualification wasveloped and registered on the
NQF. One of the most important qualifications inuo Africa, the National Senior
Certificate (NSC), (the certificate signifying trend of senior secondary school, and
determining access to university) was officiallgistered on the NQF despite being based
on curricula developed by the Department of Edocatand not being based on learning
outcomes. As a commentary on the NQF publishedA®Aadmits, this qualification in
many ways operates without reference to the NQ&n@r 2009).

Rejection of the registration of assessors

The notion that anyone who wanted to conduct assagsin South Africa should be
registered as an assessor after being found cont@egainst the assessment unit standard
was rejected in the two review documents. The sttgge was that anyone who was
employed as an educator in an educational ingtituhould not have to meet this
requirement - that is, teachers and lecturers (R®partments of Education and Labour
2002; 2003). While there was no official policy poancement on this matter during the
period of uncertainty, certainly there were no masses to get accredited in universities
and schools, and it seems as if there was accepthaatthis requirement would fall away.

The Higher Education Framework and new levels

In July 2004, a framework for qualifications in hay education was released by the
Ministry of Education (RSA Ministry of Education @8). This document, entitled tiNew
academic policy for higher educatiomas the end product of a long process of conguritat
through earlier versions of the document, and eaiaet particular way of resolving the
ongoing problems with the NQF. It indicated tha ttumber of levels of the NQF would
be changed from eight to ten, in line with the msads of both the two review documents.
It contained draft level descriptors for the higlestucation levels of the NQF. It also
indicated that the Higher Education Quality CourfelEQC) would be the only quality
assurance body to operate in higher education,irardidition, that it would assume the
function of standards setting. This was a dransdiift both from the original conception of
the NQF, and from many of the proposals of @mmsultative documenbecause it made it
clear that no other bodies would issue qualificatiin higher education. In addition, the
framework of qualifications proposed was a framdwor the sense of a register of
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qualification type&®, which is very different to the original NQF mogdeVhich was to
contain all the registered, new outcomes-basedfigasibns.

Structural changes

SAQA (2005b) started implementing some changestgosystems and structures
during this time, such as disbanding the Nationah&ards Bodies (NSBs). SAQA (2005b)
created an ‘interim’ strategy for standards seftarguing that these structures could not be
recreated in the absence of direction on the fuifitbe NQF.

The number of levels of the NQF was officially ieased from eight to ten (SAQA
2006).

The NQF 2.0: Three linked frameworks

Late in 2008, a set of bills were finally draftem dreate substantial changes to the
NQF (RSA 2008a,b,c,d). The new National Qualificas Framework Act (Republic of
South Africa Act No. 67 of 2008) split the NQF irttree linked frameworks, and created
the basis for three Quality Councils for each frasmek. The remaining Acts created the
two quality councils, and amended the Skills Depaient Act in order to create the third.
The power of SAQA to set standards was removedwagdinstead located in these three
Councils, each of which seems set about doing wligk in ways which are not only
substantially different from SAQA’s outcomes-basgslifications, but also different from
each other (Umalusi 2007; RSA Department of Lab®0®8). As noted by a report
commissioned by the South African Department of duaband the GTZ (German
Technical Cooperation), SAQA now has the substiiywiaduced role of coordinating
between the three Quality Councils which now owverseree separate qualifications
frameworks (Heitmann and Mummenthey 2009). Notathig, NQF is now defined as an
entity in its own right, and not only in relation 8AQA. SAQA is now only one of four
organizations responsible for the NQF. The diagrasppendix 4, sourced from the report
published by the GT% and Department of Labour, illustrates the configon of
relationships.

One of SAQA's roles in the new NQF is to maintaisilagle set of level descriptors
for the NQF. This is supposed to ensure some coberdetween the three linked
frameworks. As briefly mentioned above, level dggors were the source of some debate
in the initial and ongoing design of the NQF, andrevnot initially created as official
policy, as some argued that they could not be deeel in a vacuum. Level descriptors for
levels 1 to 4 were created as policy after a feargeand for higher education, much later.
Much of the debate was about whether the sameigessrcould capture sufficiently the
essence of different levels in different knowledgeas. Notwithstanding these debates, it
would probably be hard to find many people in SoAfnica, whether in educational
institutions or even in the official standards isgttstructures of SAQA, who in fact have

8 Qualification types refers to, for example, ‘Adead Diploma’ or ‘Bachelor's Degree’, which

could be modified by a designator, or Advanced @iph (Drama), or Bachelor's Degree
(Linguistics). But the actual awarded qualificasomould be linked to the awarding institution, and
based on their prescriptions for subject choicad,their curriculum and assessment policies.

8. It is interesting to note, given that policy bosing as well as international technical assistance
continue to play such a dominant role in qualifimas frameworks internationally, that all the ialti
work for the Quality Council for Trades and Occupias (QCTO) has been conducted with funding
and support from the GTZ.
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used these documents. While | worked for Umaltisi,Ghief Executive Officer, backed by
her senior staff, made it clear not only that thed/not use them, but that they did not see
any meaning in them, or use for them. Standardslarals, as is discussed below, were
seen as defined by curricula and the standardxarhi@ations. While these were hotly
contested, level descriptors were not seen as lusefasolve the debates. For example, a
major debate has taken place about the breadtldepith of the senior secondary school
Physical Science curriculum, as well as the stahdathe examinations (Umalusi 2007).
Level descriptors tend to say things like ‘...brdadtual and theoretical knowledge in
broad contexts within a field of work or study’, tortalk about the level of autonomy of the
learner. None of this helps a body like Umalusijchihhas to take decisions about the
curriculum and examinations.

The new arrangement brings qualifications mucheslds institutions, and moves
away from the notion of outcomes-based qualificetias things defined and determined
outside of educational institutions. Umalusi, imgel and further education and training,
works predominantly with qualifications that are#dly specified in terms of numbers and
types of subjects, and are accompanied by a cluncwhich is developed by an
assessment body that also sets and administerdeana examination. It sees ‘standards’
as lying within a combination of the quality of tlaurriculum, the quality and standards of
the examinations used to test learners on it, hadjtiality of the educational institutions
offering it (Umalusi 2007). It is important to notieat further education here incorporates
the vocational education which happens in the Earducation and Training Colleges
(FETCs), which are currently implementing new auuld, developed by the Department of
Education.

The HEQC works with a framework of qualificationpgs, which specify the
nomenclature and relationships of the differentlioations on offer in higher education.
It is also involved in a process of creating breathpetency statements for different types
of degrees. Significantly, both these bodies arenew bodies, but are built on existing
institutions that have reputations as well as distadd relationships, modes of operation,
and systems. Both of them, as seen in the diagnakppendix 4, are constituted under the
Minister of Education. Under the HEQC, higher ediaca institutions will continue to
issue their own qualifications, and design theimogurricula. They will be subject to
emerging and still contested quality assurancequiaes, but retain their autonomy.

As stated above, legislation which enabled thetioneaof the Quality Council for
Trades and Occupations (QCTO) as a structure uhdeMinister of Labour was passed,
and while the other two Quality Councils are indegent statutory bodies, in this
legislation the QCTO was seen as a structure witierDepartment of Labour. This means
it has less legislative clout. The fact that ifis entirely new structure means that it does
not operate within established modes of operatEstablished relationships amongst
different roleplayers, or histories of traditions.

Initial documents which are publicly available seggthat in some ways it will
operate most similarly to the original design of N@®ut with substantive differences. The
proposal is that it will base its work on an Orgamy Framework for Occupations
(OF0s)* This framework will be used as a starting point the development of
occupational curricula. Each qualification on thenfework will be linked with a specific
curriculum and specific assessment specificatiditss is a major departure from the
thinking of the NQF, which thought that while outees should be specified, curricula
should be the responsibility of individual educa#b institutions. It uses the term ‘unit

8 http://www.labour.gov.za  [10 June 2009].
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standards', but these are dramatically reconcepddalWhile the original unit standards
could have any amount of credit and varied from amelit to 90 credits, it will stipulate a
minimum amount, to ensure that each representdbstastial amount of learning. Unit
standards will be directly linked to curricula, andll be divided into three categories:
knowledge, practical, and workplace standards.

What is not clear from the available official docemation, which is not yet finalized,
is what the term ‘unit standard’ means here, andtlie role of learning outcomes are, if
there are specified curriculum. It appears thait‘standard’ may be closer to what is
usually described as a ‘module’, and that learrongcomes are seen as guides for the
development of curricula, but not as defining doeats, in the same was as they were in
the original NQF. What is not clear, then, is whitammes need to be separately specified
at all, and indeed, whether they will be. Anothigmgicant difference, which brings the
QCTO model closer to the Umalusi model, is thagtiomal assessment will be specified
for each qualification. This can be seen as a imatb the extremely varied standards of
assessment that took place against the unit s@sdagistered on the NQF, as well as the
extremely labour- and cost-effective requirementsnfioderation if all assessment is site-
based and designed and conducted by individuaksaise (the problems with this idea of
guality assurance is briefly discussed furtherwilo

Also proposed is an entry assessment for all odimrzd qualifications, in which
learners have to demonstrate their competence ihametics and language. This is based
on a lack of faith in the formal education systeand weak levels of mathematics and
language ability that many learners have, despéeiny school leaving certificates.
Learners who do, and are not found competent,haille to take additional courses, and be
found competent before an occupational qualificatidll be awarded.

Two types of qualifications are proposed: Natiofiatcupational Awards, and
National Skills Certificates. There is a proposal tave only one qualification per
occupation, in a move away from the proliferatiémoalifications on the original NQF.

It seems as if, like the original NQF, it is depentdon a range of institutions that need
to be created, such as External Assessment Q&aitpers. However, there is a clear move
to institutionalize assessment, and move away ftbm notion of purely individual
assessors.

It's not over ‘til it's over: Version 2.1 or 3.0?

However, just when it looked as if the lengthy pdriof no resolution had ended,
things have changed again. A new President wasnsimtw office in May 2009, and he
announced a new Cabinet, with substantial chargresdiucation and training. Instead of a
single Minister of education, there is now a Miarstf Basic Education, and a Minister of
Higher Education and Training. Skills developmeas lbeen moved from the Ministry of
Labour to the Minister of Higher Education and firag. The entire proposed QCTO is
now no longer within the Department of Labour (iieigg still more legislative changes).
Whether this means substantial changes to versibaf2he NQF remains to be seen.

A major point of contention has been that the psegooccupational framewdtiwill
cover all ten levels on the NQF. How this will telao the Higher Education Qualifications
Framework (HEQF), and what an occupational doctona¢ans in practice, has yet to be

8 http://www.labour.gov.za [10 June 2009].
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seen. Until now, higher education has resisted e new structural configuration may
provide opportunities to address this problem.

Another point of contention has been the separatiomocational and occupational
education: what do the terms really mean, can thesdhings be separated, and how will
it work in practice? Given the intractable debdiesveen the two Ministries, it could be
suggested that this separation has had more toitthogiving each Ministry a patch in
which to play, than based on meaningful analysisvieht occupational education is, and
how it should work. The Department of Labour waeaclthat the occupational framework
excludes qualifications which lead to professioesignations and are subject to specific
legislation, and excludes qualifications which uu# work-integrated learning and are
registered on one of the other framew8tk€oncern has been expressed that the new NQF,
consisting of three linked NQFs (none of which eperaccording to the original design),
represents a step backward for the vision of istegn and parity of esteem, as the gulf
between occupational and other qualifications sedarger than ever. It is to be hoped that
the movement of the trades and occupational frameww the new Ministry of Higher
Education and Training can bring them together.

SAQA has issued a statement that all qualificatiares deemed formally registered
until 2012. It is envisaged that in this periode thew structures and systems to oversee
qualifications will start to replace the qualificats currently on the framework.

What the South Africa NQF looks like now (June 2009)

Anyone who looks at the framework on the SAQA websiill simply see a list of
many thousands of registered qualifications, an@3®unit standard$.This is a mixture
of provider qualifications and the new unit-stamtdabased qualifications which were
developed through SAQA's structures. Provider fjoations make up 7,092 of these
qualifications, and there are 787 qualificationsvadeped through SAQA'’s standards
generating processes (Isaacs 2009).

The distinction between the two types of qualifimas on the NQF is important. The
one was those developed by institutions, and timerptthose developed through the
structures of SAQA. This distinction is not immeeig apparent.This distinction is not
immediately apparent, and because this differesaei made explicit, it also creates the
impression that the NQF is something different tatit is. In this sense, though, the NQF
as captured on the SAQA website is a register afifigations. It is important to emphasize
that publicly available information creates the iegsion that the NQF largely operates
according to its original design, whereas cleaHis is not the case. For whatever reasons -
and some suggestions are made below - the iddeuofises created outside of educational
institutions setting learning outcomes as the bdsis curriculum development and
assessment simply is not the reality in South Aftaday.

In another sense, the NQF is the three linked freories. The higher education
framework is a framework of qualification types.iFls what qualifications frameworks
seem to look like in many other countries - it giveomenclature of the available
qualifications in higher education, and shows hbeytrelate to each other. The specific
qualifications offered by specific institutions fwithin these types of qualifications.

8 http://www.labour.gov.za [11 June 2009].

8 http://www.saga.org.za [4 June 2009].
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Umalusi is developing a framework of the qualifioas that it certifies. Each qualification
is linked to a specific curriculum, and is assesaetbast in part through an assessment
which is external to the individual sites (schoalsd colleges) in which teaching and
learning takes place. As has been discussed atim/érades and occupational framework
has been proposed as a framework of occupationatdswand skills awards linked to
specific curricula and assessment requirementeniains to be seen how the Ministry of
Higher Education and Training takes this forward.

5. Impact and achievements

SAQA's impact analysis

SAQA is arguably one of the few organizations ie torld that has attempted a full-
scale impact assessment of the NQF for which it igaponsible. This took the form of a
large and ambitious project which initiated by SA@A003, called th&lQF impact study
It was developed as a long-term longitudinal stwdigh a series of cycles. The first cycle
tried to establish criteria against which to meastire progress of the NQF. Seventeen
indicators were established.

The second cycle tried to establish a baselinenagaihich to measure progress. The
17 indicators were used to develop a survey questioe which was administered to a
sample of stakeholders. Interviews and focus groaptings were held. An analysis of the
gualifications and unit standards registered onNR#- was conducted, and a qualitative
analysis of qualifications in three sectors wasdombted by an external contractor. The
findings claimed some successes, some mixed s@s;eand some areas with little
evidence of impact. While Cycle Three was suppdseceport in 2007, it was delayed,
probably because of the changes which were beimdgrt@mthe NQF and because of the
realization of problems with the design of the gtud

Analyzing impact of any policy is difficult, and ithe case of NQFs it seems to be
extra difficult. Nonetheless, if a policy is to laelvocated, instituted, and supported, it
should be possible to provide some evidence ab®usefulness, and the extent to which it
is achieving or is likely to achieve its objectivéthe SAQA impact study is a brave
attempt at finding a methodology for achieving tliad it has some interesting findings.
Nonetheless, it is widely regarded as rather probte.

As Higgs and Keevy (2007) suggest, many peopleisas/ a propaganda exercise on
behalf of SAQA. They also point out, as | do elsereh(Allais 2007b) that a weakness of
the study was that it did not question the desigthe NQF, or its objectives. | have also
pointed out that when interviewing people, the Ns treated as a single entity - it did
not separate the qualifications and unit standatelsigned through the systems and
structures of SAQA from the qualifications of prdeis. More problematically, the
interviews only asked people what they thought: ttmeor not they thought the NQF had
had an impact in the areas mentioned. The findittgmefore, reflect more whether the
sample of individuals interviewed thought it wagaod idea, than whether it had actually
had an impact on those areas. For example, it doelldsked what is the value of finding
that some stakeholders perceive that the relevahgaalifications has improved, when in
fact the new qualifications taken up in such lowmbers? Or, what does it mean that
individuals interviewed feel that the NQF has hagubaitive effect on programmes, without
an analysis of the programmes which were supposéftiigted?

Various commentators (for example, Allais 2007befblzer 2005) note that the
indicators were questionable. For example, ond@ttaimed successes was the number of
gualifications that had been registered on the éwaark. But whether this was in fact really
indicative of meaningful success in meeting the N#piectives was not questioned. The
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methodology was also questioned, as it was prignédised on interviews with selected
stakeholders. Thus, even a commentary publisheBAQA refers to the impact study as
“...in effect a sustained market inquiry into pgriens of the NQF and practices that have
emerged around the NQF” (French 2009).

Achievements and non-achievements

What, then, can be said of the achievements andadoievements of the South
African NQF? French (2009) argues that even thahghNQF has not been implemented
according to the original design, and despite thayrproblems which have beset it, it has
shifted thinking about educational quality, curtion design, and assessment. Of course a
statement like this is extremely difficult to teahd it is also not clear that the consequences
of this alleged shift are desirable. It is possitiat the amount and quality of workplace
training has increased, stimulated by the traihéwy, and by the NQF. Again, though, this
has not been researched. SAQA argues that theeeséstof the NQF has increased
awareness about quality assurance in higher eduddsiaacs 2009).

The new NQF seems to have moved more to a modehwddscribes what exists, as
opposed to a model which tries to propose what ldhenist, except for trades and
occupational qualifications. This may prove in fbag term to be beneficial for South
Africans and others.

It is to be hoped that the National Learner Rec@dtbase (NLRD) will become an
important and useful database for the South Afriedncation system, although many
teething problems have been experienced. Clearlys ian area that SAQA sees as
important for its future, and on which places meafiphasis and energy.

However, even the most ardent supporters concede¢htd NQF has not achieved its
ambitious and widely-supported objectives. Why thithe case is discussed very briefly in
the following section. For now, the non-achieveradihdo not refer to them as failures, as
they do not necessarily reflect the failure of BW@F per s¢, are briefly considered.

Clearly, the Government Departments which wereaesible for the NQF have not
viewed the original model and its associated defggtures as viable, and, as has been seen
above, have dramatically changed them. Of coutss, dould always be attributed to
motives other than objective analysis of the stifehgnd weaknesses of policy (as is
discussed further below). Clearly, the institutioaarangements failed, for a range of
complicated reasons. One of the less-disputed omethie complexity of the initial
arrangements for quality assurance, and the largdars of bodies.

Certainly levels of take-up of the new qualificaisowhich were developed are still
very low. In other words, the new qualificationgttlwere created and registered on the
framework did not result in a rush of educationagoammes designed against them. So,
for example, SAQA'’s 2007/2008 Annual Report say there are 20 million qualification
awards recorded on its NLRD, and only 27,425 ok¢hare against new qualifications,
submitted by 16 Sectoral Quality Assurance bodigajnst 180 qualifications. This is out
of a total of 787 new qualifications which have meegistered on the NQF (Isaacs 2009).
This means that many hundreds of qualificationsctvhiiere developed have never been
taught, assessed against, or awdftded/hatever the reasons may be (and some are

% |n 2007, 172 unit-standards based qualificatioms 2211 unit standards had awards made against
them to a total of 37,841 and 562,174 learnersedspely (many of these will be to the same
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discussed in the next section), this can only lem s a failure of the model. In addition,
130 qualifications which were registered on the N@&re allowed to lapse after their
official term ended, signalling that no one wasiasted in offering them, and 2,013 unit
standards similarly elapsed, although some welaceg.

The Senior Certificate, awarded to successful chtds at the end of senior
secondary school, was widely criticized by univégsi and industry. Nonetheless, it
continued to be the main qualification that youngd ald South Africans tried to achieve.
Its replacement, the National Senior CertificatessQ), seems set to continue this trend.
This seems to imply that despite its problems whach undeniable, and despite the
involvement of industry representatives in the tiomaof the new qualifications, South
Africans have yet to be convinced that the propcaséernatives - enrolling in the new
NQF-developed outcomes-based qualifications - ateb

SAQA'’s research in 2005 found that the NQF had“haainimal positive impact or a
mix of positive and negative impact” with regardgortability of qualifications (SAQA
2005, p. 45), and that the NQF had not facilitatestlit accumulation and transfer (SAQA
2006). A more recent report produced for the OE@DNH that recognition of prior
learning is not widely implemented, and has tak&ce only in small pockets (Blom,
Parker, and Keevy 2007).

Education and skills levels in South Africa remaiary low, and various new
Government initiatives have been created to attampick-start skills training. Certainly
South Africa's education system remains extremeégual, and very weak in areas - South
African pupils continue to score very poorly oneimational assessment tests; way below
pupils in poorer African countries. The numbers learners enrolled in vocational
programmes at secondary level remain low compacethose in the school system.
Clearly, these problems cannot be put at the ddothe NQF. It is now widely
acknowledged that the objectives of the NQF weoeatmbitious and that at best, the NQF
could be seen as a mechanism which could contriioutiee achievement of its objectives
(RSA Departments of Education and Labour 2002, 20€8acs 2009). South Africa’s
educational problems are severe and deep-seatddhrgnattempts to improve them are
going to take a generation to show real result§emters of the NQF would argue that it
could have made much more of a contribution to tihewh it been given greater political
support, power, and resources. | have argued therse - that the NQF has in fact
obstructed the achievement of its objectives, piilgndy its unwieldy qualifications and
unit standards and the dysfunctional quality ass@amodels which emerged, but also
because of how the NQF claimed to be able to smhat least contribute to the solution of
problems, and was positioned as a system that wiriud an increase in provision and an
improvement in quality, implicitly obviating the e@ for the State to build and develop
educational institutions (Allais 2007a). The existe of the NQF also represents an
opportunity-cost in terms, and resources, energy focus were diverted away from
building institutions, particularly with regard wocational and workplace education.

learners - the figures reflect the total numbeawards, not the number of awards per learner). Data
was supplied by the SAQA NLRD.

164



6.

Analysis and lessons

How can the achievements and problems be undersiaddanalyzed, and what
lessons can be drawn from them?

Politics, power, and the economy

Qualifications clearly wield considerable power any country, and Government
attempts to use qualifications to drive educatiaméibrm reflect an attempt to shift the
priorities of that power. Clearly, deeply embedgedver relations are at stake, and may
prove difficult to dislodge or even shift. In a cission document for this project, Young
and | (Young and Allais 2009) argue that this endaethess of qualifications in
historically-embedded power is not just an arbjtraroduct of history; there are real
reasons why in most countries qualifications hawe meen separated from educational
institutions where they are achieved (whether idial universities, or government
education systems like school systems with cemtrdlcurricula) if they are to retain their
value.

Official publications of SAQA, as well as presergas and publications by its staff,
have argued that difficulties experienced in impatation are indicative primarily of
power struggles between the two sponsoring depattmand a lack of political and
financial support from these departments (for eXamgeyns and Needham 2004; SAQA
2004b; 2005a; Isaacs 2006; Keevy 2006; Isaacs 2004)

More specifically, lack of political support fronmd Department of Education has
been attributed by some commentators as one otahees of many of the difficulties
experienced in the implementation of the South o&fni NQF (e.g. French 2009). | have
argued elsewhere (2007b) that during the perioghadicy reviews, the Department of
Education made various decisions that could be asemdermining or even unraveling the
NQF, despite the lack of official pronouncementitsnfuture. It could be argued that this
started as early as 2001, when the General anddfuEtucation and Training Act (No. 58
of 2001) was passed, creating Umalusi as a quadsyrance body that did not have to be
accredited by SAQA, and did not accredit learninggpammes against NQF-registered
qualifications. Certainly, this undermined SAQA'ede! for the NQF. This does not mean,
though, that it represents malice or power polit@s behalf of the Department of
Education. | have argued, in research publishedUmalusi, that the Department of
Education insisted on a more viable and reliablpregch to quality assurance in the
institutions for which it had a direct responstilfAllais et al. 2007).

A minor, but telling, anecdote illustrates thetatle of at least some people in the
Department of Education towards SAQA: qualificaidar school teachers which had been
developed by SAQA's Standards Generating Body (SG8&jfied by the National
Standards Body (NSB), and registered by SAQA, weteapproved by the Department of
Education for programme funding in universitiesttheanted to offer them, because the
qualifications were seen to differ from officialpetmental policy (Allais 2005).

Some see the problems as a consequence of thduresreratization of the NQF by
SAQA, as well as power struggles between the twoadments (Jansen 2004; Keevy
2006). Lugg (2007) argues that the rupture witlie NQF reflects the different and
contradictory constructions of the Departments dfidation and Labour, and predicts that
while the State remains thus conflicted, the pcastiof the NQF will as well. Mukora
(2006) attributes the problems to the origins @& MQF in the dying apartheid State’s
education and industrial policies, notwithstanditeysupport from the trade unions. He
argues that the post-Fordist model on which it pasnised is not applicable to the South
African economy.
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Transparency

Various researchers have pointed out the probleimsver specification and over
elaboration that result from attempts to specifarhéng outcomes separately from
educational institutions and curricula (Wolf 199%all and Woodhouse 1999). This is
because of the assumption that learning outcomededransparent - and therefore, that
they can set a clear standard, which people waigiecurricula from, teach from, and
assesses to, in a reasonably similar manner. Fhig@ption may hold true when there are
very strong educational institutions with skilledofessionals staffing them, who have
strong networks and relationships with each otlmer vaith industry, but in such cases the
outcomes will be very general and quality will besured in other words through
professional judgement (there is still another ol which | will address below). In other
words, the standardser seare not transparent, but they specify enough ttiet can be
interpreted within specific communities or professil groups. As Guthrie points out,

... the assumption that human capabilities can beguinecally described and accurately
communicated by means of language is unfoundedatSuest, written competency standards
are rough and ready, though useful, guides, andhoeld be wary of assuming that actual
realities of what competence is are reflected éwlords used to describe them. Therefore it is
not the words that are important but what thegan and the extent to which what they mean is
widely understood This intangible nature of competence can preparticular challenges —
one of the most significant of which is its assemsinThis is because there is a tendency to
concentrate more on the tangible and the overtlesglon the underlying (but possibly more
critical) attributes of competence (Harris et &9%). (Guthrie 2009)

In the absence of standards being widely underswitbin the community of
professionals, and trusted by the broader community other words, in the absence of
teachers and assessors already having a good skndeat the standard is - outcome
statements do not help, because they are opemydifeerent interpretations. In order to
attempt to contain these differences, outcome deees make them more and more
specific - but in the process, they get narrowet aarrower, and also, longer and longer,
and consequently more difficult for curriculum dgwrs, teachers, and assessors, to work
with. And, at the same time, they never becomesparent. | have demonstrated (Allais
2007b) the extreme form which this took in the &oAfrican NQF, down to the much-
quoted learning outcome on how to wash your haddsy of the unit standards registered
on the South African NQF are extremely narrow, aadrly all of them are lengthy. This
can be seen as one explanation of the low takd-thledNQF-designed qualifications - the
sheer practical difficulty of working with such gssem.

This critique is not accepted by all. French (208@ues, for example, that while my
research demonstrates that many unit standardsbated, it ignores the good ones which
have been developed. My argument, on the other, lisutldiat the design is inherent to unit
standards. But whether or not some unit standasdeell designed, or are used in specific
contexts, it is certainly the case in South Afticat the changes to the NQF have all moved
away from the idea of outcomes specified outsideuoficula and educational institutions.
But even in countries where there are strong utgtits and groupings of professionals,
and where there are understandings of what the emmgy-standards or outcomasan
critiques have been made of standards-based mdéeisexample, Australian training
packages, widely seen as an example of a successhpetency-based training system,
have been criticized for being too detailed andietdy (Guthrie 2009).

Some researchers have gone further, and argueathmatrrow outcomes-based or
competency-based approach undermines the knowlealge of educational programmes.
Attempting to use this type of approach in geneducation leads to knowledge being
fragmented or undermined, as disciplines and krigdeareas cannot be captured in
outcome statements, and cannot be read off themaigA2007b; Taylor 2000; Muller
2004). Others have shown how craft knowledge carsitmélarly undermined by being
fragmented into learning outcomes (Gamble 2002420énd that a narrow outcomes or
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competency-based approach can lead to workersmgattirrow and limiting education
(Gamble 2005, Wheelahan 2008a).

Clearly, any educational programme contains a notiblearning outcomes, and a
notion of competence is key to many educationafjianmmes, particularly vocational and
professional qualifications, as well as workpla@ening. However, it may be that using a
notion of competence or learning outcomes in a megeative way in curriculum
development, instead of assuming that competeraede specified on their own, is more
useful. This would imply relationships with indystrat the level of curriculum
development, as well as with educational instingjioinstead of focusing on industry
involvement through standards setting.

Quality assurance

As was discussed above, there has been agreena¢rihéhquality assurance model
implied by the NQF is incredibly complex and costymalusi's research has demonstrated
serious problems with the quality assurance mdualwas adopted under the NQF (Allais
et al. 2007), showing that the problem was not jhstt there were too many quality
assurance bodies, and that their relationships et other were not clear enough. It was
also that a model of decentralized, institutiondabassessment needs to rest on very strong
institutions and a culture within which schools anat just elite schools are widely
recognized as being serious about standards. feeraities, this may prove to be viable in
South Africa, if it is accompanied by considerasigport and development to the weaker
universities which were systematically underfuntdgdhe apartheid State. It may well be
that in other countries with better developed amtarequal education systems, it is also
possible at lower levels of the education systehe @riginal model of the NQF assumed
that all assessment could be designed and condattedch individual site, even for
schools and colleges. But South African institusi@me of wildly divergent standards, and
Umalusi’'s very small survey of assessment practijpesred them to be dramatically
divergent. In other words, the outcome statementdwithstanding all their detailed
specifications, were not sufficient to ‘hold tharsdard’, to ensure that all assessment was
at the same or a similar level.

To solve or tackle the problem of low quality thgbua system of quality assurance
would have required an army of moderators, witheesive subject expertise in the
appropriate fields (the very thing which is missingsouth Africa), as well as expertise in
assessment, and thousands of similarly equippéfieverto check up on the work of each
moderator. But clearly, no country wants to spemalenon quality assurance than it spends
on provision. So South Africa seems to have attethpd tackle this problem differently -
by greater centralized curriculum prescription, arehtralized assessments which are
external to the individual sites of teaching aratiéng.

While registration and accreditation processesraportant, they proved costly, time
consuming, and ultimately ineffective, in the alz®eof more traditional quality measures
such as prescribed curricula and centrally-setsassents, outside of the university system.

A final speculation

The NQF was a creature of its time - the idea wfa$ picked up as a solution to many
complex educational problems, but perhaps it igagryto solve the wrong problems. In
South Africa, it was trying to increase access docation and training by ensuring
pathways between certificates, and that people vdve gained skills in everyday life can
get certificates for them. But South Africans caracess educational institutions because
they do not have money to pay fees; because warpldo not want to offer training to
their staff; because children head households wparents have died from AIDS-related
diseases; because children do not have enougl; toeeause there is no safe, efficient, and
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reasonably-priced public transport in South Afriead many other reasons along these
lines. When South Africans do gain access to edugatn many instances they find
schools which are ill-equipped, teachers who arerlpotrained and motivated, many
university lecturers who never publish research a@ad on (obviously with major
exceptions, as discussed in the introductory sessMhen learners leave educational
institutions, jobs are not readily available, excty a small minority of highly-skilled
professionals.

Clearly, qualifications cannot solve these problelfiany of them are problems which
the South African Government is trying to solveotigh a range of different complex
interventions. But | would argue that until thelgaealities of people’s lives improve; until
the quality of educational institutions improvesndauntil the economy starts to
significantly create jobs (and obviously these dkirare linked to each other); putting
energy and effort into a framework of qualificasodoes not seem to be an important
priority. That a qualifications framework can play significant role in solving these
problems seems, from the South African experietcée doubtful. It is to be hoped that
the new institutional configuration will allow ibtoccupy a more realistic position within
South African education policy.
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Appendices for South Africa

Appendix I: Levels and fields of the original South Africa NQF

Fields
Levels 1 2 3 4 5 6 7 8 9 10 11 12
8 Agriculture  Culture Business, Communica- Education, Manufactur- Human Law, Military  Health Physical, Services  Physical
4 and Nature and Arts  Commerce tion Studies Training ing, and Social Science and  Science Mathema- Planning and
6 Conserva- and and and Engineering  Studies Security and Social tical, Construction
S) tion Manage- Language Develop- and Services Computer
4 ment Studies ment Technology and Life
3 Sciences
2
1
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Appendix 2: Original structures and processes designed for standards setting, quality assurance,

and provision

Ministers of Education
and Labour

Minister of Labour Minister of Education

A 4

SAQA

Quality assurance bodies were to
check that the learners which the

The SAQA Authority was to
‘register’ unit standards and
qualifications, thereby making
them officially part of the NQF.

The original idea was that SAQA
would accredit the quality

assurance bodies—the ‘guardian ~\

of the guardians’.

|

The NQF

XN O | W NP

A 4

learners).

providers have taught and assessed
have in fact obtained the stipulated
outcomes (through a sample of

\

A 4

National Standards Bodies
were to ratify the unit
standards and qualifications,
to ensure that the interests of
different constituencies are
addressed.

Quality Assurance
(occupational)

25 Education and
Training Quality
Assurance
Authorities were to
accredit institutions
to offer
qualifications and
programmes within
their sectors of the

v

economy.

A\ 4

Quality
Assurance

(General,
vocational,
higher)

The Higher
Education Quality
Council and the
Council for Quality
Assurance in
General and
Further Education
and Training were
to accredit
institutions to offer
a qualification or
unit standard in
higher education
or general and
further education
respectively.

A 4

Standards Generating
Bodies were to design unit
standards and qualifications
composed of outcome
statements.

Providers could then design and offer a learning programme
against these unit standards or qualifications, or conduct
assessment against these standards. But in order to do so,
they were to apply and obtain ‘accreditation’ from a quality
assurance body.

Assessors could assess against these standards. But in order
to do so, they were to be registered by a quality assurance
body. It was not clear what the awarding body would be.
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Appendix 3: Qualifications and Unit Standards developed through the South African NQF?#’

Examples of new qualifications, levels 2 to 5

Examples of level 2 qualifications

National Certificate: Retail Shop Floor Practices
Certificate: Reception Operations and Services

National Certificate in Steel Tube and Pipe Manufacturing (Seamless Hot-Finished or Welded or
Cold-Formed)

National Certificate: Air-conditioning, Refrigeration and Ventilation (also at level 3)
National Certificate: Bread and Flour Confectionary Baking

National Certificate: Contact Centre Support

National Certificate: Macadamia production and de-husking

National Certificate: Victim Empowerment and Support

Examples of level 3 qualifications

National Certificate in Quality Checking of Tyres and Tyre Components

National Certificate: Beauty Technology

National Certificate: Cigarette Filter Rod Production

National Certificate: Construction Painting

National Certificate: Fast Food Services

National Certificate: Fast Food Services

National Certificate: Food and Beverage Processing: Oil and Fat Based Product Processing
National Certificate: Jewellery Manufacture in a Mass Production Environment

National Certificate: Seed Processing and Packaging

Examples of level 4 qualifications

National Certificate: Community-Based Language Practice
Further Education and Training Certificate: Manufacturing and Assembly Operations Supervision
Further Education and Training Certificate: Craft Enterprise

National Certificate: Food and Beverage Manufacturing Technology: Spray Dried Food Product
Technologist

Further Education and Training Certificate: Real Estate
Further Education and Training Certificate: Pipeline Operations
Further Education and Training Certificate: Victim Empowerment Co-ordination

Further Education and Training Certificate: Community Facilitation in Society and Environment
Interactions

Examples of level 5 qualifications

National Certificate: Resolving of Crime
National Diploma: Animal Production
National Certificate: Emergency Services Operations

National Certificate: Maintenance of High-speed Production Processes (Fast-moving Consumer
Goods)

National Diploma: Footwear Technology
Nation al Certificate: Information Technology: Systems Support

87 http://www.saga.org.za [11 Oct. 2009].
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Examples of level 1 unit standards

Sweep floors (four credits)
Services: Personal Care

Apply basic fire fighting techniques (three credits )
Services: Transport, Operations and Logistics

Collect a representative groundnut sample (two cred its)
Agriculture and Nature Conservation: Secondary Agriculture

Recognize emergency on the farm (seven credits)
Agriculture and Nature Conservation: Primary Agriculture

Show, explain, discuss and analyse the relationship between society and natural
environment (four credits)
Human and Social Studies: People/Human-Centred Development

Assist a frail care patient to relieve him/herself using a bedpan (two credits)
Services: Cleaning, Domestic, Hiring, Property and Rescue Services

Apply accurate information about HIV & AIDS to ever  yday life (two credits)
Health Sciences and Social Sciences: Promotive Health and Development Services

Examples of level 2 unit standards

Collect bulk milk from the farm by means of a milk tanker (eight credits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Drive a tractor (ten credits)
Agriculture and Nature Conservation: Primary Agriculture
Switch a high voltage inline switch on and off (tw o credits)
Manufacturing, Engineering and Technology: Fabrication and Extraction
Demonstrate an understanding of climate and weather in the context of renewable
energy (six credits)
Physical Planning and Construction: Electrical Infrastructure and Construction
Apply the basic skills of customer service (two cre dits)
Business, Commerce and Management Studies: Finance, Economics and Accounting
Pack customer purchases at point of sales (three cr  edits)
Services: Wholesale and Retail
Prepare, cook and assemble hot filled baked potatoe s (one credit)
Services: Hospitality, Tourism, Travel, Gaming and Leisure
Clean carpets using the dry powder method (six cred its)
Services: Cleaning, Domestic, Hiring, Property and Rescue Services

Examples of level 3 unit standards

Cover rich fruit cake for final decoration (three c redits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Foundry: Manufacture three dimensional regular shap ed wooden pattern equipment
(40 credits)
Manufacturing, Engineering and Technology: Engineering and Related Design
Describe ideologies in community contexts (ten cred its)
Education, Training and Development: Adult Learning
Demonstrate a basic understanding of the causes of falls of ground (two credits)
Manufacturing, Engineering and Technology: Fabrication and Extraction
Demonstrate basic knowledge of computers (six credi ts)
Physical, Mathematical, Computer and Life Sciences: Information Technology and Computer
Sciences
Respond to hazardous conditions or emergencies (ten credits)
Manufacturing, Engineering and Technology: Engineering and Related Design
Handle and use a shotgun (two credits)
Law, Military Science and Security: Safety and Society

178



Examples of level 4 unit standards

Manufacture a green Mozzarella type cheese from coa  gulated milk (30 credits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Install an ATM (Automated Teller Machine) (five cre  dits)
Business, Commerce and Management Studies: Finance, Economics and Accounting
Manage venomous animals (eight credits)
Agriculture and Nature Conservation: Nature Conservation
Demonstrate a fundamental understanding of history, geography, politics and economics
as relevant to the South African intelligence conte  xt (four credits)
Law, Military Science and Security: Sovereignty of the State
Instil in myself a personal marketing culture (four credits)
Business, Commerce and Management Studies: Marketing
Commission Very Complex Customer Equipment (tencre  dits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Use knowledge of self to make a life decision inth e creative world (five credits)
Culture and Arts: Visual Arts
Apply biblical models of transformation to perceive d needs of the community (four credits)
Human and Social Sciences: Religious and Ethical Foundations of Society

Examples of level 5 unit standards

Capture quality sound with a boom microphone (five credits)
Communication Studies and Language: Communication Studies

Prepare, cook and serve food in the restaurant (six credits)
Services: Hospitality, Tourism, Travel, Gaming and Leisure

Apply fundamental concepts, theories and related va  lues of a selected subject
area (15 credits)
Law, Military Science and Security: Justice in Society

Demonstrate knowledge of Eastern Africa, Indian Oce  an Islands and the maldives [sic] as
travel destinations (eight credits)
Services: Hospitality, Tourism, Travel, Gaming and Leisure

Establish order in the arts and culture learning en vironment (five credits)
Culture and Arts: Performing Arts

Apply the Arbitration Act in dispute resolution (fo ur credits)
Business, Commerce and Management Studies: Human Resources

Examples of level 6 unit standards

Mature and store green beer (10 credits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Design a computer application for a single-user per ~ sonal computer for programming with
a 4GL (12 credits)
Physical, Mathematical, Computer and Life Sciences: Information Technology and Computer
Sciences
Study and live holistic Christian Spirituality (12 credits)
Human and Social Studies, Religious and Ethical Foundations of Society
Explain and apply the principles of conceptual thin king (10 credits)
Business, Commerce and Management Studies: Marketing

Arrange dance productions (15 credits)
Culture and Arts: Performing Arts

Examples of level 7 unit standards

Analyse global economic structures (10 credits)
Law, Military Science and Security: Sovereignty of the State

Draft amendments to banking legislation (37 credits )
Business, Commerce and Management Studies: Finance, Economics, and Accounting

Assess marketability of scripts (10 credits)
Communication Studies and Language: Communication Studies
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Apply the practical aspects of trial advocacy (29 credits)
Law, Military Science and Security: Justice in Society

Examples of unit standards worth only 1 credit each

Maintain basic water quality
Level one, Agriculture and Nature Conservation: Primary Agriculture
Operate a mechanical core drill
Level two, Physical Planning and Construction: Building Construction
Maintain effective working relationships with other members of staff
Level three, Business, Commerce and Management Studies: Procurement
Support and guide the learner
Level four, Services: Hospitality, Tourism, Travel, Gaming and Leisure
Describe the Regulatory Nuclear Safety requirements as applied in nuclear power
generating plant
Level five, Manufacturing, Engineering and Technology: Manufacturing and Assembly
Apply relevant Gender Law
Level seven, Law, Military Science and Security: Justice in Society

Examples of unit standards worth large amounts of ¢ redit

Administer payment of the proceeds of a mortgage lo an in a banking environment: (level
four, 59 credits)
Business, Commerce and Management Studies: Finance, Economics and Accounting
Crosswork fancy shape diamond gemstones: (level 4, 87 credits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Track animals and identify spoor using difficult sp oor (level 6, 60 credits)
Services: Hospitality, Tourism, Travel, Gaming and Leisure
Enhance and develop techniques to cut patterns and designs for footwear ranges (level
five, 110 credits)
Manufacturing, Engineering and Technology: Manufacturing and Assembly
Produce and present an estimative intelligence prod uct (level 7, 60 credits)
Law, Military Science and Security: Sovereignty of the State
Plan and conduct a guided mountaineering experience (level 7, 60 credits)
Services: Hospitality, Tourism, Travel, Gaming and Leisure
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Appendix 4: Proposed new arrangements for the South African NQF, adapted from Heitmann and Mummenthey (2009)
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Chapter 6: Lessons from the first qualifications
frameworks

If policy-makers are to learn from policy experieadn other countries, as opposed to
attempting to recreate each other’s policies thinopglicy borrowing, what can be learnt
from these five studies? There are no simple arssteecomplicated educational questions.
Nonetheless, this chapter tries to extract a fepontant trends and threads that can be seen
in the five studies, and to present some lessolichvdan be learnt from them.

Perhaps the two central messages which must beasimpl is that there is no single
right model of NQFs, and that NQFs do not providécktfix or simple solutions to the
complex problems facing countries in relation taaaion and employment. The five case
studies in this working paper do not provide simghswers for policy-makers looking for
‘best practice’, ‘the best model’, or ‘the rightplementation process’.

Despite these differences, the qualifications fraorks in the study had broadly
similar aims. However, their design, implementatimmocesses, and achievements were
very different.

1. Aims, design features, and implementation

Some key findings

= The five NQFs included in this working paper had roughly similar aims, but very different
designs and were implemented through very different processes.

= All the frameworks have changed over time, been subject to reviews and criticisms, and
been part of an evolving policy process.

=  The frameworks based on a ‘strong outcomes’ model in which a clear separation was
attempted between qualifications expressed as outcomes on the one hand, and educational
programmes on the other hand, encountered the most problems.

= The New Zealand and South African NQFs were substantially revised in the decade after
they were introduced, and the NVQs in England, Wales, and Northern Ireland have been
modified many times since their original introduction.

= The two frameworks which are the least prescriptive in defining outcomes have encountered
the least resistance from stakeholders.

The official aims of the five qualifications framevks are not very explicit about one
of the main roles claimed for qualifications franwels: that they can increase
communication between education and training orotte hand and the workplace on the
other, although this was a concern which underpirateof them. The Scottish framework,
in its aims and objectives, refers to improving camication between the education
system and the general public, and improving thiélsslevels of the workforce. The
Australian Qualifications Framework (AQF) has arjechive to “help with developing
flexible pathways which assist people to move gabitween education and training
sectors and the labour market by providing the sh&si recognition of prior learning,
including credit transfer and work and life expage. Interestingly, as discussed below, the
Scottish framework has been the one in which un#its involved in education (including
individual universities, as well as bodies représgnuniversities, schools, and colleges)
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have played the strongest role, and employer- dustiy-led standards processes have
played the smallest rofé. In England, Wales, and Northern Ireland, as wsllNew
Zealand, and South Africa, qualifications framekgowere explicitly a part of increasing
employers’ voices in education and training, algifoun South Africa other stakeholders
were also emphasized.

The NVQs in England, Wales, and Northern Irelamdugh, like the Competency-
Based Training System (CBT) in Australia, were mexglicitly based on the claim that
the specification of competencies by industry repntatives will ensure not only that
employers more easily understand what it is thadliied learners can do, but that
educational programmes delivered against theséfigpdions will be appropriate to the
needs of the workplace. They aimed to detach thebmes of qualifications from how they
were achieved, in part to break what was seen@swader monopoly on qualifications,
and create an ‘open market’ of vocational educatimvision. As Michael Young points
out in Chapter 1, this notion of qualifications waimiwere independent from any specific
learning programme or institution has proved emudlyi popular with policy-makers, and
provided the basis for many models of NQFs arohedaorld, and two in this study - New
Zealand and South Africa.

A point worth emphasizing from Chapter 1 is thae tNVQs were originally
envisaged as a limited policy mechanism: to intcedqualifications that could be used to
accredit and certify the skills acquired by yourepple on work experience programmes
such as Youth Training. The initial idea was notdsign qualifications leading to or
accrediting new college-based provision. They weteoduced as a response to two
problems: there were no existing qualificationd thare suitable for those attending Youth
Training schemes, and, more broadly, there wasrgkdésatisfaction with the existing
system of vocational qualifications, and with tee/Inumbers of the workforce who had
gualifications relative to counterparts in contitetrEurope. The Government wanted to
make a break with two elements of existing quadifitns design: time serving, which was
seen as too controlled by the unions; and the lmydldbasis for teaching and assessment,
which was seen as too controlled by educationéituions. The idea was extended in New
Zealand and South Africa, and seen as a way oewiclyj broader educational, social, and
economic aims.

The NQFs in New Zealand and South Africa tried $e the logic of the NVQs to
reform the whole education and training systenthim sense that they tried to break the
relationship between institutions and qualificasidoy specifying learning outcomes for all
types of learning, at all levels, and all qualifioas in all educational sectors. It was
believed that by so doing, the broader purposeth@fNQFs (better access, improved
labour market outcomes, quality, and so on) cowddabhieved. In New Zealand, an
emphasis was explicitly on marketization and efficly: creating a system whereby more
players could emerge in the training market. In tBoAfrica, the emphasis was on
democratization, redress, and equity, but relying what was essentially the same
mechanism.

What the three models shared was an emphasis dificqi@ns defined in terms of
competencies or learning outcomes and independespecific learning programmes,
syllabuses, or educational institutions. The emighadéth the NVQs was on employers
specifying the competence statements, while in ISoAfrica the idea was broader:

8 Employers have played a larger role in respeqiasficular sub-frameworks, especially Scottish
Vocational Qualifications (SQVs), but the role afifgoyers in this respect has been similar to that
of English employers in the NVQs, with similar pteims with 'employer engagement'.
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stakeholder-based groups were created to do thisSjimilarly, in New Zealand, National
Standard Bodies were created to develop unit stdadahich were to be the basis of all
qualifications.

As has been seen in the preceding chapters, ihrakk cases a similar trajectory of
implementation occurred. In England, Wales, andiidon Ireland, NVQs were taken up in
a few niche areas, but were heavily criticized éyearchers, educational institutions, and
even some employers, and have been the subjecicoéssive changes and reviews ever
since. In a few niche occupational areas, they baem accepted; the reasons for this in the
case of two of these sectors are discussed in @hapin New Zealand and South Africa,
individual components of qualifications (known asitustandards) were also created. In
New Zealand, unit standards-based qualificationseviltroduced into the school system,
but in the main they proved to be unworkable, palérly in more academic areas, and
were largely replaced. Higher education in New Zedl felt that the new approach to
designing qualifications was inappropriate, anddieéw from the process. In South Africa,
education institutions (universities and privatelleges) submitted their existing
qualifications to be registered on the frameworkwhat was supposed to be an interim
measure, until the new qualifications created by MQF Standard Setting Bodies were
available to be used. School and college qualifioat were reformed, but not in
accordance with the NQF, and both have a curricuteement which is essentially a
syllabus, as well as external examinations, andangrally managed by the Department of
Education. Most of the new qualifications were mewsed, and those linked to specific
providers (either specific universities and college to the Department of Education)
continue to be offered.

In both New Zealand and South Africa, criticismstolgems, and general
dissatisfaction led to reviews and substantial ghario the NQFs. The New Zealand NQF
now forms a small subsection of a broader New ZehlRegister of Quality Assured
Qualifications, which is a list of all nationallgecognized qualifications in the country. The
unit standards-based qualifications are used, Wy for some, not all, vocational
education. In South Africa, the NQF was recentlit $pto three sub-frameworks, each of
which looks set to operate in very different wayshte original design.

In all three countries, the attempt to create djoations with no links to syllabuses or
educational institutions and processes cannot Ik teahave been successful. In each
country, the most used qualifications are linkedinstitutions in the case of higher
education, or to curriculum statements, and songregeof external assessment in the
school and college systems. In England, Wales,Nuorthern Ireland, as well as in New
Zealand, the outcomes-based qualifications contitoude used by some occupational
sectors, in the latter case increasingly in contmnawith institution-based qualifications.
In South Africa, the unit standards-model has beegely abandoned, although the new
sub-framework for Trades and Occupations still ssese of the language of the NQF, and
a small number of unit standards and unit-standbedsed qualifications are still being
used.

The Australian Qualifications Framework (AQF) isrywalifferent. Unlike the other
four, and most NQFs that have been developed substy, the AQF does not consist of a
grid of levels with level descriptors (this, thoughset to change), but rather simply shows
the 15 available types of qualifications in Ausaaland how they relate to each other.
There is a broad outline of the ‘characteristicgeafning outcomes’ for each qualification,
but the nature of each qualification and the predgswhich it is accredited differs for each
sector. Standardized rankings or equivalences leetwaalifications are explicitly not part
of the AQF, as in each sector, as they are sebriag based on different types of learning
reflecting the distinctive educational respondit@$ of each. The qualifications are not
directly linked to institutions, as they are quahtion types (such as, diplomas, or bachelor
degrees). In this sense, the AQF in its currentihfes like a more explicit version of a
traditional qualifications system. Where the AQIFS lsame commonalities with the NVQs
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and with the original New Zealand and South Afrideameworks is in the processes and
systems for managing the vocational education ficetions and in the design of what are
known as ‘training packages’ which are the basicahpetency-based training (CBT)
gualifications for the vocational education andhireg (VET) sector.

The NQF in Scotland, the Scottish Credit and Qigalifons Framework (SCQF), is
different again. Chapter 2 tells the story of anFN@eveloped over a very long period of
time, during which a series of reforms were intrcetliincrementally for different parts of
the system and different levels. The reforms airaednaking the qualifications more
flexible, improving links with the labour marketaimproving the relationships between
gualifications at different levels and for diffetesectors. The framework was only
introduced after over 15 years of reform of quedifions in the various sectors. These
reforms led to the development of three separammdworks, which were finally brought
together, with other qualifications, into a sinflamework. The most powerful groupings
in this process were the ‘owners’ of the two maspartant sub-frameworks: the Scottish
Qualifications Authority (SQA), which is responsiflor school and college qualifications,
and higher education bodies with responsibility fioe higher education qualifications.
(The SQA is itself the product of the earlier refigt) These bodies have driven the process
of creating the national framework.

The aims of the SCQF need to be understood asitgileh the aims of previous
reforms. These included making delivery more fleibimproving labour market
outcomes, progression pathways and credit trangfidtin as well as between sectors,
devolving responsibility for curriculum content, opnoting parity of esteem between
vocational and academic education, and increasaming opportunities.

It is important to note that the Scottish framewditk not seek to remove control over
education and training from professional educaamic trainers, as was the intention of the
other frameworks, and as many documents advocatmgeworks argue should happen.
As Chapter 2 makes clear, institutions directlyolred in education (the bodies discussed
above) dominated the development of the SCQF-.

2. Successes and failures

Some key findings

= The frameworks have had some successes in achieving their goals, but in many cases have
experienced considerable difficulties.

= The Scottish Credit and Qualifications Framework (SCQF) has been the most supported by
its stakeholders, and is seen as having contributed to other policies in achieving its goals.

= The New Zealand NQF, the South African NQF, and the NVQs in England and Wales
substantially failed to achieve their aims, or led to unexpected negative consequences.

= |nnone of the five countries is there much evidence of improved labour market outcomes or
of greater parity of esteem between academic and vocational learning.

Successes

The Scottish Credit and Qualifications Framewor® (%) is widely recognized as the
most successful framework of the five examples ntepoon in this study, and its successes
are important, as is shown in Chapter 2. It shdaddpointed out, though, that they are
modest compared with some of the goals which cmmtaim to achieve through
qualifications frameworks. The study also points thiat none of the successes has really
been quantified. Nonetheless, they include thefdlg:
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= jtis associated witlpositive developments in access, progressiontrandfer; has
contributed to a more transparent and flexibleesystand, significantly, has retained
support of all sectors of education and training;

= it has introduced a common national ‘language'ujgp®rt access, transfer, and
progression, possibly strengthening existing areamegnts or making them easier to use;

= it has been used to some extent in the recogrofigmior learning;

= Careers Scotland has to some extent used the SC&Ipport its work. Employers and
professional bodies have used the framework fauieent as well as planning and
organizing training provision, but so far, totatiaity has been small, and tended to arise
out of specific needs. Similar use has been madtdrofdult education and other niche
areas; and

= it provides a context for policy development andang qualification reform.

Although many of its successes are at least pgrigddributable to prior reforms, it
was only when the different frameworks were broudbgether within a single
comprehensive framework that the range of curnesegs of the framework become
available. And the SCQF’s successes have been astuament rather than a driver of
change - a tool to be used or not depending ormr pthilcies and incentives.

The Australian study similarly suggests that bmggidifferent education systems
together in a single framework can improve pathwagsveen systems, and highlight
where the problems with pathways are. In additibe,Australian NQF:

= has played an important role in building a natiormdational education system with
strong industry links;

= can also be seen as having controlled the prdiiéeraf different qualifications, which
would have added greater complexity to sectoralipian and created difficulties for
businesses, parents, and students in understaquiiifications; and

= has contributed to providing national consistemcYET and higher education
qualifications.

In New Zealand, the accreditation system createdugh the outcomes-based
qualification model was seen as successful in tesfrieading to the emergence of new
providers.

Mixed or qualified successes

Creating new qualifications based on learning au&® or competence statements,
and populating qualifications frameworks with thegealifications, is claimed as an
achievement in official documentation cited in soafighe studies. However, whether or
not this is an achievement is questionable. ThetSadrican NQF, the NVQ model in
England and Wales, as well as the original New a@hNQF, the South African NQF, and
the Australian Competency-Based Training (CBT) esystfor vocational education, all
have many qualifications (in instances the majoatyqualifications) which have never
been taken up by any providers or assessors, amlirenerely ‘on the framework’, or, as
in the Australian case, accredited against thedvaonk.

In England, Wales and Northern Ireland, the NVQ eladn be seen as successful in
some ‘niche’ areas, although they did not becom®del for all vocational qualifications,
as originally envisaged. Two of these ‘niche’ are@se discussed in detail in Chapter 2. It
is important to note that the chapter shows hothéntwo successes described, one relied
on learning opportunities beyond those specified\MQs and the other is attributed to
lack of compliance with the NVQ model, as opposedeing evidence of the model’s
success.
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Qualifications frameworks can be seen as playimgestacilitating role in improving
pathways, although they do not replace institutmmstitution partnerships and multi-
institutional arrangements. In Scotland, the framwitself has not created new pathways
between the three main sub-frameworks; it has mepebvided a tool for doing so.
Chapter 2 argues that different dimensions of figixy - such as flexible delivery and
flexible learning pathways - were in tension witlick other and that gains in terms of
parity of esteem of different qualifications haveeh limited. The Australian framework
has to a limited extent provided the basis foratjak between sectors and has been used to
underpin credit transfer agreements and pathwdys pE€rception in government is that this
has not gone far enough. There are still diffiegtiwith progression between some
gualifications. The South African NQF is said byrsoof the commentators referenced in
the study to have achieved ‘shifts in attitudes’.

Labour market outcomes

Do employers value the new qualifications? Do leesmet jobs? Is their performance
better? Governments want to induce employers/inglistinvest in education and training,
and to lead it (to make sure it addresses theidg)esnd assume that these two things will
reinforce each other. Qualifications frameworksd guarticularly, outcomes-based or
competence-based training (CBT) models, are seenvasy of doing this. What can be
learnt from the present five case studies? Thigeiss considered at some length, as it is of
particular interest to the ILO. However, the lessare not straightforward, as the countries
themselves did not have clear evaluation criten it is very difficult to separate causal
factors. Some small successes can be seen.

In all countries there is some evidence of incréaiseolvement of employers in
defining qualifications and identifying valuabledwledge and skills. However, there is no
indication of whether or not employers then use tanst the new NQF qualifications more
than the old ones, and some indications that tiayod, except in very specific fields. In all
countries, participation of employers is mixed,hwitore success in some areas than others.

Government in England, Wales, and Northern Irelaoded that because employers
‘owned’ the new qualifications, they would take pessibility for using them to assess
their employees, and would use them in recruitmemd placement of employees. In
practice, many employers did not want to get ingdlvand in many industries, continued
to rely on more traditional qualifications.

It seems from these studies as if employers do bedtave as policy-makers
desire/assume they will. For example, by 2002 iwwNealand, 45 per cent of employees
were not covered by an Industry Training OrganoratiThis was either because many
employers did not believe that the Industry Tragni@rganization met their needs, or
because they relied on the university system talagg qualifications (i.e. employers had
faith in the formal education system, and not tee qualifications, despite them being so-
called “industry-led”). In many instances, industvgs reluctant to be involved in training
which could lead to demands for higher wages. Tha Mealand study points out that
many firms do not seem to see improving the sKillheir lower-level workers as part of
their competitive strategy and that many areasheflabour market do not require such
workers to have high levels of skills; this is pably an issue which applies to all five
countries.

There is some evidence that even where industry fdiag a strong role, industry-led
systems have mixed reactions from industry (whs;lof course, very heterogenous in all
countries). For example, the case study on AuatiGtes research suggesting that while
those employers who use the vocational educationt@mning (VET) system report that
they are satisfied with the results, some employpasticularly in small- and medium-
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enterprises, find the system too complex. It isgested that they do not all value formal
qualifications in the same way as the VET sectasdo

For example, the Australian study quotes reseanchwisg that employers do not
value qualifications in the same way that the VETtsr does, and indicates that developers
are “not in touch with the need of industry”.

Only in England and South Africa were Ministries bhbour/Department of
Employment directly responsible (jointly with theistry of Education in South Africa)
for the NQF. This has now changed in South Afrimag the NQF is entirely under the
Minister of Higher Education and Skills. In Austeabnd Scotland there is some role for
government bodies concerned with employrifefithe Scottish Government has seen the
NQF as an instrument for focusing attention ondemand and utilization of skills rather
than supply.

There are no specific data in any of the counttlet show that qualifications
frameworks have improved the match of supply andnatel between educational
institutions and the labour market, or that quedifions frameworks have raised the
qualifications levels of the workforce, or led tamm appropriate skills and knowledge
being obtained by learners. The Australian studygestions that tighter regulation of
occupations would have a greater role in the form@ome limited (small scale)
achievements in certification of prior or experiahtearning could be seen as contributing
to the latter.

This does not mean that there are no successas mogress at all. But where there
have been gains, the extent to which they have aeleieved by NQFs is questionable. For
example, in Scotland vocational qualifications weatgned more closely with labour
market needs through prior reforms, and collegese ha tradition of access and
responsiveness to employer and individual needs$, eaurses varying in length, mode of
delivery, content, and level. This is despite thet that promoting employer engagement in
education, training, and skills development remairchallenge. Chapter 1 argues that the
NVQ ‘successes’ have been based in one instanstramg human resource development
policies in the workplace which included many tmagn opportunities based on good
relationships with local education institutionsdan the other instance, strong professional
bodies which influence qualification design and mt&in examinations based assessment.

The SCQF is used extensively in some occupationdlpaofessional areas such as
health service and banking, for example to givergxten from qualification requirements.
There is some use of the framework by employerspaofissional bodies for recruitment,
and to plan and organize training provision. Howetleese developments have not been
quantified.

Problems and failures

The NVQs in England and Wales are widely seen pohlematic model, and have
been changed many times since their introductiore 6f the consequences of the NVQ
model in England, Wales, and Northern Ireland wapdrpetuate and even accentuate a

8 The Australian Qualifications Framework (AQF) camender the purview of the Australian
Department of Education, Employment and Workplaetations (DEEWR), but it is located within
a component of the Department responsible for dhrca
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view of vocational qualifications as inherently énbr to those obtained at school or
university.

The South African NQF can be seen as the framewtikh encountered the most
difficulties. There are very few concrete achievatag¢o show. Many qualifications were
created, but very few used. Providers in the maintinued offering old qualifications
which were institutionally based (particularly agler education level), or defined through
Department of Education-linked syllabuses, withetibound requirements, and externally-
set examinations. The framework was entirely chdngad all the associated mechanisms
for determining standards and monitoring and maiirtg quality have also been changed.

The New Zealand framework was also totally chandad, the original model
survived as part of a broader register of qualifices, which is a list of all nationally-
recognized qualifications in the country. An Indystraining Act links industry-based
training and assessment to the standards andigatdihs of the NQF.

Leesa Wheelahan argues in Chapter 4 on Austradifittte AQF can be seen as
entrenching sectoral divides, because VET qualiioa are output driven, based on
Competency-Based Training (CBT), whereas highecation qualifications are based on
academic requirements established through shamerstandings of syllabuses, processes
of learning, assessment, and outcomes.

Understanding the successes and failures

Some key findings

= Qualifications touch on many power relations in society, and qualifications frameworks are
likely to result in contestation.

= |ncremental implementation seems to have the highest chance of success.

= There are very different ways of designing and implementing qualifications frameworks, and
different ways of thinking about qualifications frameworks. NQFs which look similar on paper
can be very different in practice.

= The case studies raise serious concerns about the international trend towards learning
outcomes-led policies.

= Qualifications frameworks are not static, and there is no single model.

Some patterns can be seen in the development ifiveh countries, and also some
exceptions. It may be significant to note the obsiothat the first five NQFs, and the
models of NQFs which have spread to many other tdesn emanate from five English-
speaking Commonwealth countries which influencethezther and which have education
systems with a partly shared history.

All five case studies highlight that qualificationzarticularly those which relate to
university entrance or entrance to professionshaie-stakes issues which touch on many
power relations in society, and that introducingaldications frameworks therefore
inevitably results in conflicts and disagreemelits perhaps partly because of this that the
incremental approach in the development of thetSboframework was successful - key
educational role-players were in most instances kapboard and felt that they were in
charge of processes. The strengths of the Scattigtel are that it built on other reforms;
that it was driven by key stakeholders from withle education system, and especially
from higher education; and that it was seen ashableg instrument which could be used
by bodies involved in change, but not as an agechange in its own right. This was aided
by the fact that Scotland is a small country and dasmall and relatively homogenous
policy community. It is interesting to note thaistieducation-led, incremental model claims
more successes in being used for employment pwspibss the three outcomes-based
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models which attempted to use industry-specifiaddards; only in Australia is there some
evidence of success of the strongly employer-ledetw

In England, Wales, and Northern Ireland, as wellAastralia, New Zealand, and
South Africa, governments tried to use outcomesthagialifications frameworks to shift
what was seen as ‘provider culture’ or a ‘providaptured’ system, to a ‘user-led’
marketized system. This was based on commitmentsetsliberal market policies and
principles. In South Africa, this was not alwayspapent as the neo-liberal goals of the
NQF were to some extent masked by the strong diseoof redress, equality, and
democratization. In England, Wales, and Northeetahid, on the other hand, the neo-
liberal goals were more explicit, as government \dasctly trying to undermine trade
unions - Young argues in Chapter 2 that this washisis for opposition to time-linked
apprenticeships, which were seen as union-controligovernments wanted increased
provision, as well as competitiveness and effigienthrough what is essentially a
marketization mechanism. In Australia, unions wekey part of the process that led to the
establishment of the qualifications framework, lesen here policy aimed to explicitly
develop a market in education, and ‘industry-ledmpetency-based qualifications that
were independent of educational providers in vocati education and training. Here
Scotland is the outlier - although it has not bé&ee from neo-liberal influence, it has a
stronger tradition of free public provision of edtion.

In other ways, South Africa is the outlier; it letonly developing country among the
five ‘early starters’. It has by far the weakesbmamy, lowest industrial base, weakest
education system, and lowest skills levels. In Hgisse, the difficulties encountered by the
South African NQF could perhaps be seen as indeitgiven the extreme challenges it
faced, and the very high expectations placed on it.

The studies all emphasize that institutions in eamimtry have a logic of their own,
which the NQF may come into conflict with. For tlaisd other reasons, ‘policy breadth’ -
having other policies which also attempt to leadh® aims of the NQF, and support or
enable the NQF to play its role and achieve itssaiiis important.

Assessment and certification are important drivéfreducation systems, and NQFs
need to be developed bearing this in mind. The in@dein the South African NQF and
NVQs) of individual assessors and verifiers turpatito be complicated and unwieldy, and
was not successful in guaranteeing reliability guodlity. In many instances, examinations
have been returned to. In New Zealand, variouslenabwere raised with standards-based
assessment, as parents were worried that it wawerl standards by reducing student
motivation to achieve, and examinations were redhiced.

The role of stakeholders is a tricky notion andcewfinasks more overtly-political
priorities. One of the things shown clearly by S8epttish and South African studies is that
bodies set up to administer and develop a qudiifica framework, or sub-framework,
become stakeholders in their own right - with tbecanpanying vested interests and so on.

Outcomes and competencies

Claims about the role of learning outcomes in mfag qualifications and thereby
education systems are at the heart of NQFs. Iséful; therefore, to reflect on what light
the five studies shed on this matter, and how ttey explain the relative successes and
failures of the frameworks in question.

Firstly, it is important to point out that all gifadations are in some sense concerned
with outcomes - because they represent, as Youmgspout in Chapter 1, a statement
about what the holder knows and can do, and areutcome oflearning Educational
‘outcomes’ - such as, how many people have qudliiiebecome engineers in a particular
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year in a particular country, or what the graduatar throughput rate of a particular
institution is, or what levels of mathematical apilare obtained by school students - are
obviously of concern to all governments. Howevblere is considerable slippage in policy
documentation from this broad notion of outcomethtomuch more specific uses, which
can be seen in some of the studies in this wongager. This issue is discussed extensively
in the partner to this publication, Employment WogkPaper No. 44Researching NQFs:
Some conceptual issu@slais et al. 2009).

As was discussed above, three of the frameworkldrcurrent studies attempted to
completely separate qualifications from educationsfitutions and processes through the
specification of learning outcomes in the qualificas. It was hoped that by so doing, a
clear notion of what the bearer of the qualificatwas qualified to do would be apparent to
all. The case studies raise serious concerns dhsuapproach, and should be carefully
read by policy-makers wanting to take countries mi@imilar roads. A few points are
briefly mentioned here.

One of the problems worth emphasizing is that wioeicome or competence
statements are separated from learning programmsyllabuses, they tend to proliferate
over-specified, detailed, unwieldy, narrow docursemhich are supposed to be the basis
for assessment. This often results in them notgoased at all, and where they are used,
leads to narrow forms of assessment leading tarfeaed learning experiences. This is
linked to the low take-up of such qualificationsgeneral and particularly at higher levels,
and is demonstrated in the studies on the NVQsellsaw the South African NQF, and to a
limited extent by the New Zealand study.

In the four countries which have adopted a stramgames-led or competency-based
approach (including VET in Australia), serious iguies exist and have continued to be
made of the systems. Young, in Chapter 1, pointsaokey critique made in the United
Kingdom: that assessment is always about makirggentes on the basis of performance.
Even assessment in workplaces does not show hawea gandidate will perform when
the assessor is not present, or in a slightly wiffesituation, or even, simply in a repeat of
the same task. In an outcomes-based frameworkssmssehave to draw inferences about
the underlying competence of the candidate, basetheir performance. It is never a
straightforward matter setting an assessment taigludging a candidate on one. There may
be situations in which assessment which concestrate knowledge and understanding
may provide better grounds for inferring competeti@an a specific number of observable
performances, and implies that this is more likedybe the case the higher up the
gualification ladder one proceeds. Young also asgiat, in direct contradiction to the
claims often made by advocates of qualificatiormsnieworks, knowledge of the learning
process which leads to an outcome may in manyrinetabe essential in order to make a
reliable judgement about an observed performance.

The English, New Zealand and South Africa NVQs mfited to take the model
further than the Australian VET model - to genenadl higher (university-based) education
in the first two counties, and to professional fications in the third case. In each of these
countries, this did not work, and the studies pievinteresting arguments about why this
was the case. However, the NVQ experience showeblgms even when this approach
was confined to vocational education, and in thel Gigstem in Australia, reviews have
argued that the training packages are too detaiedlengthy, and are not user friendly to
educators. In South Africa, the model has not drdgn changed for general and higher
education, but also for what is referred to asdasaahd occupational education.

The Scottish framework uses the notion of outcoinea different way, more as a
language with which to find common ground betweettars. Outcomes are not seen as a
mechanism to sever the links between institutiond qualifications, but as a way of
creating better understandings of the aims of gt programmes. A question this
raises, though, is which was more important: thécaue written on paper, or the
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processes, discussions, agreements, and undergignaihich ended in the outcomes?
What is the value of the written outcomes if theg aeparated from these processes,
discussions, agreements and understandings? Wmildutcomes mean the same thing to
people outside of Scotland?

Pathways: Losses and gains

Qualifications frameworks are introduced with tlie &f increasing parity of esteem
between vocational and academic education, as agellmproving pathways between
education and training sectors, and between educatd the labour market. Some issues
are worth raising in this regard from the five case

The studies (particularly the chapters on Austradiad Scotland) show that
relationships and arrangements between institutiamsvell as trust established over time,
are crucial to ensure movement of students betwdaoational institutions, whether within
a single educational sector (for example from oighdr-education institution to another)
or from one sector to another (for example from VET higher education). While
qualifications frameworks may play some role invydong a common language and
formalizing these relationships, they cannot replatationships of trust.

There seems to be some acceptance that the CBTI mrodestrong outcomes-based
model will not work in schooling and higher eduoatiln New Zealand and South Africa,
where it was attempted, Ministries/Departments ofludation have reverted to
syllabus/curriculum-type models. But, as Wheelalpanints out in Chapter 4, if this
approach is used in VET and not the rest of théesysthat introduces a new division
between schooling and VET and between VET and higtiecation, and as Young argues,
in Chapter 1 in relation to NVQs, can accentuate tbw esteem of vocational
qualifications.

This reinforces the argument made in some of thdiest that the various aims of
qualifications frameworks are in tension with easther. Improving pathways between
VET and higher education may be in conflict withpioving pathways between education
and training systems and the labour market. In|&edt as Higher National Diplomas
(HNDs) became more accepted as a route to a debesestarted to lose their character as
an exit qualification leading into employment. Thisa tension that many countries have to
face. Improving progression from VET to higher eatian is a major way of improving the
esteem with which it is held in society, and thelihood that learners will enroll for VET
programmes in countries where it is not well regdrdThis is a feature of all countries,
even those with highly-respected systems of vonatieducation; however, it is likely to
be particularly true in developing countries athie case of South Africa.

Students, parents, and employers are always likelsalue university qualifications,
and therefore by extension qualifications which patentially lead to university. And as
discussed at length above, employers do not alaegm to value the qualifications which
emanate from industry-led qualifications processes.

Institutional contexts seem important. In Southidsfy for example, a very small
percentage of the population enrolls in vocatigmalgrammes. Colleges are seen as the
option of last resort, and in many instances atensdl regarded institutions. In Scotland,
on the other hand, nearly a quarter of school Isagater a full-time course at a college,
and others study part time at a college. The 4Bget are multi-purpose institutions
providing vocational and general opportunities;ythgave a tradition of access and
responsiveness to employers’ and individuals’ neadd their courses vary in length and
mode of delivery. Focusing government resourcebuwlding quality, vibrant institutions
may be more important than creating qualificatitlameworks. It is interesting to note in
this light that some of the reforms which underpithirthe development of the Scottish
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framework ensured a very strong central role fog #tate in relation to vocational
education. This can be contrasted with the modétiwdvas attempted in South Africa, and
which Chapter 5 argues may be inappropriate, ealhedn a country with a weak

education system.

What is an NQF?

Finally, it is worth reiterating a point about gifiahtions frameworks that the current
studies demonstrate: there is no single ‘thingt lsarepresented by the term ‘national
gualifications framework’. This is important for lpry-makers and governments feeling
under pressure to develop an NQF, or attemptimpwelop an NQF.

The term “NQF” can be used to refer to a regisfealloqualifications available in a
certain country (sector), or of all qualificatioméhich are officially recognized in that
country (sector). This notion of an NQF can be seemhe New Zealand Register of
Quality Assured Qualifications. Although it is nbbw the South African NQF was
designed, in practice this NQF also ended up ageter of qualifications. It means an
NQF is likely to include a very large number of hifigations (11,856 in South Africa).

On the other hand, the term NQF can be used to tefa set of qualification types,
demonstrating the pathways between them. ThusAtstralian qualifications framework
contains 15 types of qualifications which are d#fgiated by the sector that accredits
them.

An NQF can be seen as a set of level descriptorenable qualifications to be
assigned to a level, and thereby rated against gtradifications. However, in practice, the
allocation of qualifications to a level tends to &echored on the main publicly-known
gualifications in the country, or achieved throutdgtailed credit rating processes which
include analyses of content and volume of learoingpecific qualifications.

An NQF can also be seen as a set of level desiptogenerate qualifications. The
South African NQF was supposed to work in this walghough in practice the level
descriptors were developed after the new qualiticatwere developed.

It is important to point out that not all qualifieans frameworks are conceived of with
levels and level descriptors. The Australian framewexplicitly does not, and therefore is
closer to what is seen as a traditional qualifaai system (although this is likely to
change).

Scotland and South Africa perhaps represent ompgsiles of types of NQFs
developed in very different types of society. Tleot8sh framework is the result of a long
series of educational reforms which built frameveoik different sectors, as well as
building relationships between key role players.e TBouth African framework was
designed as a policy to transform the whole edowasind training system, and it was
hoped that after its introduction, new qualificasowould be developed which would
improve quality through clear statements of sta#slacontained in the qualification
outcomes, increase provision, provide a basis faality assurance, improve access,
provide a clear basis for the recognition of ptearning, and so on. The second chapter of
the companion publication to this one (Allais et 2009), Employment Working Paper
No. 44 Researching NQFs: Some conceptual isspasyides an approach to developing a
typology of NQFs.

It is hoped that together, the two publicationseéhenade for interesting reading, and

have added new knowledge and insights for peoplecezoed with understanding,
researching, developing, or implementing NQFs.
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