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ABSTRACT

*

This thesis has set out to theorize the need for change towards a qualifications framework for
the Organization of the Eastern Caribbean States (OECS) based on a qualitative case study of
the unique experience of the New Zealand Qualifications Authority (NZQA). The main role
of the qualifications systems of the OECS is that of sifting, sorting and selecting its citizens
into the ‘best’ and the ‘rest’ for life chances. To fulfil this summative role, it marginalizes and
condemns a large proportion of learners to relative failure, as is substantiated in the less than
5 per cent of the 18 to 30 age group enrolled in higher education.

Driven by the exigencies of a global world such as the discourse of managerialism, the OECS’
quest for international competitiveness and economic advantage based on a qualified and
skilled workforce makes a compelling case for this research on changing its qualifications
system. Notably, however, qualifications are seen as a means to an end and not an end in
themselves; and undoubtedly it is the learning that creates the distinction and not the
qualifications (Smithers, 1997). Hence, assuring the quality of learning and assessment is part
of the role of qualifications frameworks.

Arguing therefore that underlying the need for change and the nature of the change in
qualifications systems are two loose groupings of discourses, namely managerialism and
education theory of learning and assessment, this thesis undertakes a theoretical exploration
of these two discourses. It is demonstrated that both discourses were influential in driving
the need for change and the establishment of the NZQA; and that both discourses have
tendencies to inform change in the qualifications system of the OECS. Case study findings
affirm too, that although the discourses are surgically separated at the theoretical level, they
are inextricably linked at the implementation level; and that neither the discourse of
managerialism nor the discourse of education theory of learning and assessment in isolation
provides a blueprint for informing change and the nature of the change in qualifications
systems. Any attempt to sever the two discourses in the analysis of qualifications
frameworks therefore tends to weaken explanations of the role of qualifications frameworks.
The dominant discourse which drives the need for change and the nature of the change,
however, is that of managerialism derived mainly from scientific management and economic
models. The discourse of learning and assessment, as an education discourse, has receded
into the background. Consequently, the need for a better balance, between the discourses of
managerialism and education theory of learning and assessment than presently exists is
suggested.

An empirical outcome is derived through a qualitative case study of the successes and
challenges of the NZQA in translating its legislative mandate into practice. Within the
epistemology of the social construction of reality and the qualitative interpretive paradigm,
grounded theory methodology is used to derive discursive themes. Key themes of the two
discourses and the extent to which they manifest in the establishment and the nature of
change in the case of the NZQA are investigated. Views of OECS participants regarding the
influences and deterrents to change (in the OECS) were also sought to elucidate the
theorizing. Multiple methods of document analysis, attachment and the interview were
employed to elicit meanings, and crystallize evidence. Altogether 38 participants selected
through network (snowballing) sampling provided data for the study.

In theory, the NZQA has fulfilled its legislative mandate. At the implementation level,
findings revealed that the NZQA in itself is a learning organization, which is evolving in its
role. Changes have had to be made and continue to be made to meet the complexity of the
certainty of change, which also encompasses the demands of varied stakeholders - chief
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among whom are educationists. The NZQA has made changes. These changes point to a
unified system within which there is a ‘dual structure’ - a national qualifications framework
(with eight levels) alongside a Register of Quality Assured Qualifications (with ten levels) -
each with different building blocks, namely standards (unit and achievement), and outcomes,
respectively.

There are lessons to be drawn from the NZQA experience. In establishing the need for
change in the OECS qualifications system, it can be concluded that the reasons for change in
the qualifications system of the OECS, a developing sub-region with a population of 500 000,
are not very different from the reasons why New Zealand, a developed country with a
population of about four million, pursued this end. The New Zealand experience is widely
applicable to the OECS, and there are critical aspects from the New Zealand experience which
can be adapted to suit any change towards an OECS qualifications framework. Drawing from
the experience of the NZQA, and the drivers and deterrents identified in the context of the
OECS, an all-inclusive framework appears to offer the best solution for the OECS. While
modifications and adaptations are necessary as a consequence of eccentricities of context, one
coordinating council with different departments with precise roles is a theoretical and
practical strategy for interfacing the discourses of managerialism and education theory of
learning and assessment; and for addressing theoretical issues such as the principles of
difference in epistemologies of knowledge. An all-inclusive framework, which takes into
consideration vertical and lateral learning, appears to provide the only solution to
momentarily avoid potential pitfalls, while allowing for regulation, monitoring, flexibility,
portability of qualifications, accreditation and international benchmarking. It has been clearly
demonstrated, however, that each assessment approach has its advantages. Therefore, the
OECS should utilize a mix of assessment approaches (internal/external; criterion/norm; unit
and achievement standards) depending on the purpose of assessment, instead of applying a
carte blanche approach to all learning and assessment.

Two of the key deterrents in the OECS context were seen as being the lack of political will
and resources. As regards qualifications frameworks in general, the major dilemma tends to
be the need for levels and comparability of different fields of learning, and the implications of
theory such as the epistemologies of knowledge and the arbitrariness in deciding on levels,
credits, equivalencies and comparability. These issues have not been identified as being
dominant in the critiques of the NZQA (with the exception of NZVCC, 1994). Rather,
interview data in the New Zealand context pointed to difficulty by educators in making the
paradigm shift to considering demands of the discourse of Managerialism. Also from
participants’ viewpoints, it was believed that tensions arose because a seamless framework
appeared to challenge non-egalitarian principles through the democratization of
qualifications, widening access, enhancing participation and providing recognition
(certification) for all learning. It was a question of only the ‘right’ people (doctors, nurses,
pilots, for example) should be recognized for their achievements.

This research provides a platform for change in the OECS qualifications system. Future areas
of research identified include the need for an investigation into the cost (social and economic)
of the present OECS qualifications system. Research is needed into the ‘right’ mix of
assessment approaches (norm/criterion; internal/external; unit standards/achievement
standards, for example) in awarding qualifications. Also, in a germane sense of quality, how
can qualifications be developed to reflect the changing trends in societies and the new
developments in learning and assessment such as Information Communications Technologies
and non-site based learning? How can qualifications be indicators of learning to learn,
dispositions towards learning and the recognition of collaborative or shared learning? All
these developments and trends present new challenges to the traditional conceptualizations
of reliability and validity of assessment or what Black (1998) refers to as having “confidence
in the results” (p. 37). Such issues are still left unresolved in the development of
qualifications frameworks. Research on these issues is needed so as to inform the operational
principles of qualifications frameworks such as the way in which qualifications are valued
and awarded.
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Then I gathered for myself staves and posts and tie-beams, and handles for
each of the tools I knew how to use, and building-timbers and beams and as
much as I could carry of the most beautiful woods for each of the structures I
knew how to build. I did not come home with a single load without wishing
to bring the whole forest with me, if I could have carried it all away; in every
tree 1 saw something that I needed at home. Wherefore I advise each of those
who is able, and has many wagons, to direct himself to the same forest where I
cut these posts; let him fetch more there for himself, and load his wagons with
Jair branches so that he can weave many a neat wall and construct many an
excellent building, and build a fair town with them, and dwell there
pleasantly and at ease ... as I have yet not done. ..

King Alfred’s Vision of the House of Learning
http:/ /www.regia.org/life/houses.htm
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Chapter One

*

THE BIG PICTURE
INTRODUCTION AND OVERVIEW

1.1 Purpose, Rationale, and Significance

The purpose of this research is threefold. First, it aims to theorize the need for change in
the qualifications system of the Organization of Eastern Caribbean States (OECS)
towards an OECS qualifications framework. Theorizing, in this sense, means,
“conceiving and formulating ideas (concepts) into a logical, systematic, and explanatory
scheme” (Strauss & Corbin, 1998, p. 21). The primary role of the present British system,
inherited as a result of colonialism, is premised on the ‘sifting” and ‘sorting’ of citizens
for life chances; which has signalled the need for theorizing a new framework. What key
factors and arguments drive or deter the need for change in the qualifications systems of
the OECS?

Second, this research seeks to undertake a qualitative case study of one such body,
namely the New Zealand Qualifications Authority (NZQA). The NZQA has embarked
on major and unique restructuring of qualifications in New Zealand. The NZQA is
evolving in its role, and therefore this research represents ‘a snapshot in time’. How
might this experience of the New Zealand Qualifications Authority (NZQA) be used to
theorize the need for change towards an OECS qualifications framework? Taking into
account the distinctiveness of the socio-political contexts and unparalleled levels of
economic development of New Zealand and the OECS, further data collected in the
OECS (on the key factors and arguments that drive or deter the need for change in the
qualifications systems of the OECS) maximizes the use of the NZQA case study findings.

Third, and at a more theoretical level, this research sets out to explore the central
argument which underpins the first two folds of the purpose of this research. This central

argument advances the notion that the need for change in national qualifications systems
1
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and the nature of the change are informed by a constellation of discourses. These
discourses are rationalized herein as falling into two loose groupings, namely
managerialism and education theory of learning and assessment — between which there

is tension.

Yet, to consider the discourses of managerialism and education theory of learning and
assessment as part of the orientation of qualifications frameworks in this research, it
must be recognized that they are incomplete in meaning outside of the level of practice;
that is, at the level of implementation. At the level of policy implementation, Harrison
(2004) posits that there are two possible sources of tension on policy issues. One is on the
ends of policy; the other is on the appropriate means to achieve the ends and
consequences of the policy. What is not offered in Harrison’s (2004) postulate are two
main observations: Firstly, it is observed that the two sources of tension that he identifies
are not always discrete; and secondly, it is observed that the theoretical underpinnings
which inform the ends and the appropriate means to achieve the ends and consequences
of the policy are also a site of tension. In this vein, this research argues for the theoretical
underpinnings which inform the policy to be considered in juxtaposition with what
happens at the level of practice; that is, at the level of implementation. Tying policy
implementation to a general understanding of the theoretical underpinnings of the policy
enables a more adequate consideration of the tensions and complexities at the level of

practice.

On account of this assumed nexus of the theory and the practice in this thesis, this
research sets out to explore the central argument that the need for change in
qualifications systems and the nature of the change are informed by two loose groupings
of discourses, namely managerialism and education theory of learning and assessment
between which there is notable tension. It is further contended that while these
discourses might appear to be theoretically contesting, they are not necessarily divergent
in the real world. In any national context in the establishment of qualifications!?
frameworks, it is a question of more of one or less of the other - a relative positioning of
the discourses. In this research, the need for a better balance than presently exists is

suggested.

! A qualification, in this research, is taken to mean an award which recognises that learning has taken place
within a time frame, and standards, competencies, knowledge and skills have been attained. It is common
practice in the literature to use the term awards, certificates and credentials interchangeably with
qualifications (UNESCO, n.d). The same is true in this research.
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Discourses in this thesis are thought of as systems of ideas through which “authorities of
various sorts have sought to shape, normalize and instrumentalize the conduct, thought,
decisions, and aspirations of others ... to achieve the objectives they consider desirable”
Miller & Rose, 1990, p. 8). This notion of discourse stems from the work of Michel
Foucault, a French philosopher. Foucault’s constant endeavour was to show how
‘systems of ideas’ become systems of power at particular points in our histories (Gibson,
1986; Olssen, Codd & O’Neill, 2004; Torrance, 2000). These ideas, according to Foucault
(1977), become discourses which construct and regulate human beings, subjecting them
to control. Foucault (1977) suggests that such systems of ideas - discourses - “are always
inextricably related and that there are always sociological implications” (Olssen et al.,
2004; p. 22). As a result, they become “sites of contest, and the dominant discourses
governing ... organization[s] and practice of social institutions are under constant
challenge” (Weedon, 1987, p. 109).

Foucault used examples such as “the examination” and its resulting qualifications to
illustrate that, institutions in societies are produced as part of discourse (Foucault, 1977).
According to Foucault (1977), “the examination ... is a normalizing gaze, a surveillance
that makes it possible to qualify, [emphasis added by researcher] to classify and to
discipline. It establishes over individuals a visibility through which one differentiates
them and judges them” (p. 184). In this “slender technique” of the examination (Foucault,
1977, p. 185), Foucault (1977) argues, disciplinary power becomes “an ‘integrated’ system,
linked from inside to the economy and to the aims of the mechanisms in which it is
practiced ... its functioning is that of a network of relations from top to bottom but also to
a certain extent from bottom to top and laterally” (p. 176). As a consequence, the
examination is “no longer a monument for future memory, but a document [a certificate]

for possible use” (Foucault, 1977, p. 191).

In this research, the attempt to understand the discourses of managerialism and
education theory of learning and assessment, and how they bring institutions such as the
NZQA and the OECS qualifications systems into being, is to consider such “ways of
constituting knowledge, together with the social practices, forms of subjectivity and
power relations, which inhere in such knowledges and relations between them”
(Weedon, 1987, p. 108). It is an attempt to understand how the NZQA and the OECS
qualifications systems are defined in their particular contexts, their macro- and

microstructures of power, their social conditions, and the ‘realities” that underlie their
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need, their roles, and their effects on such social structures and practices (Olssen et al.,
2004). The consideration of the discourses of managerialism and education theory of
learning and assessment and how they inform the orientations of qualifications
frameworks in this thesis therefore becomes part of a more general treatise of a wider

social, economic and political context.

Within this wider policy context, the purpose of this research resonates with internal as
well as external political, economic and social trends, which seem to represent an
international convergence and conformity towards reforming public sectors (particularly
in Anglophone countries); irrespective of their national ideologies, politics, or power
relations (Fitzsimons, 1999a, 1999b, 2000; Levin, 2001; Young, 2003a). Observers have
claimed that “prolonged economic crises in western capitalism, a crisis fundamentally
triggered by falling rates of profit, and hence declining capital accumulation” (Lauder,
1990, p. 3), have given rise to a trend in most countries whereby the quality of education
and training has come under scrutiny. Under the aegis of wider public sector reform,
education reform (in New Zealand, in particular) has been associated with the
introduction of the ‘contestable’ discourse of managerialism to shape its practices (Apple,
2004; Codd, 1999; Easton, 2003; Fitzsimons, 1999a). Within this policy context, there is a
generalised government concern to promote quality, accountability, outcomes-oriented
approaches, and efficiency in all social fields including education (Apple, 2004;
Fitzsimons, 1999a). The meaning of ‘quality’ in education is evolving as a result
(Woodhouse, 1997). Woodhouse (2004) explains that the notion of quality “is still
developing and changing rapidly as the 21st century begins. The 1990s were
foreshadowed in 1991 as the decade of quality ... and the 2000s as the decade of
international quality” (p. 77). The issue has engaged interchanges among many agencies,
governments, higher education initiatives and regional and global organizations since
the 1980s (see Basu & Wright, 2003; Beckford, 2002; Brennan, 1997; Cribbin, 2002c;
Fitzsimons & Roberts, 1999; Harvey, 1995; Harvey & Green, 1993; Harvey & Newton,
2004; Ratcliff, 2003; Stella, 2004; Strydom & Strydom, 2004; Strydom, Zulu & Murray,
2004; Woodhouse, 1997, 1998, 1999, 2003, 2004).

As a key mechanism in the quality assurance process, governments have alighted upon
change in qualifications systems (Blackmur, 2004; Richardson, 1999; Young, 2003a, 2003b).
There is the major assumption that change in qualifications systems towards national

qualifications frameworks (NQFs), “represents the key vehicle” (Young, 2003b, p. 5) for
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realizing quality in relation to the shifting internal and external economic and social
imperatives. Increasingly, there is the belief within countries that, “a society that sets
store by rigorous and respected qualifications is one committed to [lifelong] learning, to
developing talents of all its citizens and to playing a leading role in the global economy”
(Department for Education and Employment (DfEE), 1997, p- 2 in Spours, 2000, p. 113).
The NZQA'’s operation of the National Qualifications Framework (NQF) as a quality
assurance tool, for example, was considered by the Organization for Economic
Cooperation and Development (OECD) (1993) as being directly associated with the
economic policies of the Government of New Zealand. In this respect, Marginson (1993)
explains that, “the development of contemporary economies depends crucially on the
knowledge, skills and attitudes of their work forces - in short on their human capital” (p.
20). Fitzsimons (1999b) extends her explanation in arguing that “the indicators of skills
are qualifications, which according to human capital theory are signifiers of national
wealth and can be evaluated through their credit values” (p. 141). Change in
qualification systems towards the development of qualifications frameworks is viewed as
a way of promoting vertical and horizontal learning to increase the knowledge and
technological and skills base of the workforce (see Ensor, 2003; Fitzsimons, 1999a;
Hodgson, 2000; Leong & Wong, 2004; Lester, 1995; Young, 2003a, 2003b).

Notably, however, “qualifications, like dollars and cents, are a currency - a means to an
end; not the end itself”, and that ideally, “the knowledge, understanding, and skills make
the difference, not the qualifications” (Smithers, 1997, p. 80). To borrow from Smithers
(1997), it is “a moot point whether qualifications [and qualifications frameworks] are the
best way of promoting learning — they can take the eye off the ball of the curriculum and
training - but, if it is accepted that they are an important influence, the dilemma has to be
faced” (p. 1). In this wider social, economic and political context, this research contends
that the inherited linear-track British qualifications structure of the OECS wields a
significant influence; and has therefore been identified in this thesis as a problem to be

researched.

In the OECS, qualifications have acquired a legitimacy which makes them invaluable
both as rhetorical devices and as means of managing the aspirations of individuals and
societies (Broadfoot, 2001). In the OECS, unless learners gain qualifications first, they are
perpetually debarred from life chances (Furedi, 2001). Qualifications are regarded as “a

visible sign of achievement and a passport to progression” (UK, Department for
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Education and Employment (DfEE), in Spours, 2000, p. 113). They are at the epicentre of
the education system. Moreover, they lie at the heart of the link between the education
system and economic demand and social demand; and between livelihood givers and

livelihood seekers (Eckstein & Noah, 1992; Little, 2000).

The wider policy context depicted previously, the changing global economic contexts, the
rampant effects of economic world orders (neoliberalization, globalization,
managerialism, for example) on smaller states; and the changing context of
regionalization (OECS, CARICOM, a Caribbean Single Market and Economy (CSME)
and OECS Single Market and Economy) add to the significance of this research. The
effects of economic world orders have been copiously contested in the literature (see
Angus, 2004; Apple, 2000; Bhagwati, 2004; Bloom, 2004; Dale & Robertson, 1997; Hallak,
2000; Kelsey, 2004; Olssen et al., 2004; Oplatka, 2004; Ritzer, 2004; Spring, 2004; Suarez-
Orozco & Qin-Hilliard, 2004, for discussions on globalization and education). In this
broader socio-economic sagacity, Petras (1997) writes that at “the extreme, socio-
economic measures associated with neoliberalism, the vast numbers affected, and the
depths of decline in living standards cut across classes, genders, races, class segments,
and geographical regions” (p. 80). Kelsey (2002), in particular, argues that “there is no
level playing field: the wealthier the player, the more potentially powerful they are”
(p-16). Above all, Hartley (2003) underscores the reality that choice is at least enhanced

for those who can afford it.

The location of the OECS, its population, the size of its landmass, the insignificance of its
intemél market and the fact that it is a “price taker rather than a price maker” lead to a
vulnerability in the new economic order (Dale & Robertson 1997, p. 209). As a result of
this reality, the significance of this research can also be viewed as deriving from a fear of
isolation, economic deprivation, increasing educational exports (Peace Lenn, 1994) or as
an attempt to “forestall such exclusion” from the trepidation of the volatility of
individuals and small nations of the OECS being “left out” (Dale & Robertson, 1997, p.
211).

Debates such as the extent of clarity of the conception of globalization and
regionalization for improving education, and its full impact on (non)qualification holders
are for another thesis; but to the extent that the typology of the “players’ within the global

economy includes “those who globalize, those who are globalized and those who are left



Chapter One: Introduction and Overview 7

out” (Hallak, 2000, p. 25), the shortfalls of the present qualifications system of the OECS
are brought into sharp focus. As capital, goods and ideas become more global, and as
knowledge,  skills, and services become commodities, the awards
(certificates/qualifications) which are indicative of educational attainment become
indispensable for individual and national economic competitiveness (see Olssen et al.,
2004, Wolf, 1996a, 1996b, 2002). Yet, the parity of esteem of the OECS linear
qualifications system is that of sifting, and sorting through the recognition of primarily
‘academic’ achievement. To fulfil its summative role, exclusion of the majority of OECS
learners is imminent, as to date the OECS qualifications system is premised on “the belief
that only a proportion of people [are] capable of higher learning, and [its role is] to sift
and reward those who [are]” (Barrowman, 1996, p. 20). It condemns a large proportion
of the human resource of the OECS to relative failure, as is substantiated by the less than

five per cent of the 18 to 30 age group enrolled in higher education (Beckles, 2004).

My contention in this thesis is that failure to reform the present qualifications system to
one which recognizes a wide spectrum of learning, and one that provides for progression
in learning “either vertically to more complex and demanding activities or laterally to
new and different areas of learning” (Broadfoot, 1996b, p. 196), will daunt many
individual and economic visions. The narrow qualifications system of the OECS is itself
a major barrier to widening participation and lifelong learning at the end of, and beyond,
post-compulsory education and training (15+) (Hodgson, 2000). On this basis, this thesis
signals the need for theorizing a new framework for the qualification system of the OECS.
In theorizing the need for change towards an OECS qualifications framework, this thesis
also attempts to assess the key factors and arguments that drive or deter the need for

change in the qualifications systems of the OECS.

This research is appropriate, considering that the British continue to research and
revolutionize the very model that was exported to the OECS (see James, 2000; Jessup,
1991; Lester, 1995; Priestly, 1996; Spours, 2000; The Working Group Report on 14-19
Reform, 2004). Spours (2000) specifies the varied stages of revolution of the British
system, beginning in the late eighties:

The review of Vocational Qualifications (...1986) led to the formation of a
National Vocational Qualifications Framework (NVQF). The NVQF, based
on National Vocational Qualifications (NVQ) levels, units and outcomes,
aimed to support the introduction of NVQs and to convert all existing
vocational qualifications into this competence-based model. During this
phase of NQF, academic qualifications such as the GCSE and A levels were
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part of a separate reform process... A second phase of the NQF began [in]
1991 ...., [with the proposal] that there should be a qualifications framework
based on A levels, GNVQs and NVQs. The main motivation for its formation
was to find a place for the newly created General National Vocational
Qualifications (GNVQs) in order to stimulate post-16 participation, while
preserving the role of selective A levels ... the triple-track qualification
system marked an advance on the previous vocational phase because it
sought to embrace different types of qualifications .... By the mid-1990s three
qualifications reviews ... signalled an attempt to make the triple track
qualifications system more flexible and more aligned so as to reduce poor
successful completion rates in advanced level qualifications (Spours, pp.
114-115).

In more recent times, a complete overhaul of curriculum and qualifications for the 14-19
year olds has been recommended for the British (Working Group on 14-19 Reform, 2004).
In its over-two-hundred-page report, the Working Group on the 14-19- Reform posited:

Overall we need a 14-19 framework which is transparent and easily
understood, and which recognizes and values achievement at a number of
levels and types appropriate to each learner; where those who need it are
given headroom because achievement has no ceiling; where everybody can
progress to valued qualifications, all of which offer further progression; and
where all are able to tailor their educational career path to their needs and
aspirations while developing the attributes and skills to succeed as
individuals and learners. Above all we need a framework where every
learner matters (p. 13).

The goal, according to the Working Group on 14-19 Reform (2004), is to “make the
system more transparent and easier to understand by rationalising 14-19 curriculum and
qualifications within a diploma framework, where progression routes and the value of

qualifications are clear” (p. 3).

In the case of the OECS, however, there is a dearth of research on the need for change in
the inherited British qualifications structure. Bray & Steward (1998) provide descriptive
analyses of a few Caribbean (Bahamas, Guyana and Trinidad & Tobago) examination
systems; but not of the OECS. Besides, the writers did not present any research based
implications of such systems. Given the legitimate concern by governments of the
Caribbean region to strengthen their research capacities (Holmes, 2001) and their
ratification of an accreditation policy for the region in 1989 (Poyotte, 2001), this research
contends that the present qualification system in the OECS, inherited from the British, is
a problem to be faced. Granted, in the Caribbean region, the British O and A levels have
been Caribbeanized and are the responsibility of the region’s Caribbean Examination

Council (CXC). Arguably, however, the inherited roles and placement of the Caribbean
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Secondary Education Certificate (CSEC) and Caribbean Advanced Proficiency

Examination (CAPE) remain unabated.

On an international scale, this research is also appropriate, owing to Young’s (2003a)
observation that despite the importance of qualifications frameworks:

this is not a topic that has the highest profile for either academic researchers
or policy makers, whose major concerns have tended to be with the more
politically sensitive (and high status) issues of schools and universities. In
the one case where a vocational framework has been the subject of serious
debate - the British NVQs - the critiques have focused on the particular form
of the NVQs, not the idea of a single framework. As a result the idea of a
single framework, which was first proposed by UK policymakers in the mid-
1990s, has created little interest ( p. 224).

According to Young (2003a):

The case of New Zealand ... and in the case of NVQs in the UK and the
South African NQF involved the development of a completely new
terminology that included such terms as level descriptors and range
statements, which had no simple relationship with any previous
qualifications. This terminology, common to New Zealand and South Africa,
does not refer to any specific learning or qualifications; as a result it remains
a mystery to many people. It is not surprising that those who are not familiar
with the new language do not feel able to engage in debate, let alone try to
theorize the phenomenon of NQFs (p. 224).

Research in this area, therefore, both at the regional and international levels, is necessary

and timely in contributing towards this apparent knowledge gap.

In my quest for answers to theorize the need for change in the qualifications system of
the OECS, I am aware that there is no “correct model” (Green, 1994, p. 176); and that by
the end of 2004, there were several established systems (Blackmur, 2004). Within the
wider Caribbean Community (CARICOM), for example, separate and distinct from the
academic qualifications, vocational qualifications frameworks have been established in
Jamaica (The Jamaica National Vocational Qualifications framework, NVQ-]), and in
Trinidad and Tobago (The Trinidad and Tobago National Vocational Qualifications
Framework, TTNVQ) (International Labour Organization (ILO), 2002). Outside the
region, established frameworks include The Australian Qualifications Framework, The
National Qualifications Framework of Ireland, The South African Qualifications
Authority, The Quality Assurance Agency (QAA) for the Higher Education in the United
Kingdom, The Framework for Higher Education Qualifications in England, Wales and
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Northern Ireland, and The Scottish Qualifications Framework (Blackmur, 2004; Ensor,
2003; Young, 2003a, 2003b).

But, a distinctive case for study in relation to the OECS is that of New Zealand and the
New Zealand Qualifications Authority (NZQA). The NZQA (2004a), is a Crown Agency
(non-government department), established under the New Zealand Education
Amendment Act 1990 (see Appendix A for statutory provisions of the Education Act, as
they relate to NZQA). This legislation gives responsibility for the management of
qualifications in secondary schools and in post-secondary education and training to the
NZQA as a regulated legal body. Until March 2001, the National Qualifications
Framework (NQF) was an eight-level unified structure, and the base for coordinating
and integrating a coherent, flexible, post-compulsory education and training sector
(NZQA, 2004a). The intent and elements of the framework are further explained by
Roberts (1997):

The building blocks in the [framework are] ‘units of learning’ (later to
become known as ‘unit standards’), each categorized according to their level
of difficulty and placed on a single, harmonized qualifications framework ...
There would be no distinction between academic and vocational training in
the post-secondary educational arena: all qualifications would become part
of a ‘seamless web’ of courses, programmes, certificates and degrees
(Roberts, 1997, p. 165)

In 2001, however, the NQF was expanded to ten levels. The ten-level framework is
named the Register of Quality Assured Qualifications (NZQA, 2001b). The main aim of
the Register of Quality Assured Qualifications is to ensure that “quality assurance of
qualifications is consistently applied; people can compare qualifications; people can
make informed choices about which qualification pathway they will pursue” (NZQA,
August 2001, p. 2). This new shift allows for a mix of unit standards, achievement

standards and, in some cases, a broader outcomes-based approach.

Irrefutably, by the end of the twentieth century, New Zealand had gone further than any
other country in an attempt to restructure its qualifications system. Hodgetts (1998)
argues that “nowhere else in the world [had] such an all-embracing qualifications
watchdog been set up” (p. 10). The move, it is said, “in many ways, was a gigantic leap
of faith” (Smithers, 1997, p. 10). It has been contended that “New Zealand’s boldness -
or perhaps its foolhardiness — has meant that it has become the world’s test-bed for this
type of qualification system” (Smithers, 1997, p. 2). Arguably, this makes New Zealand
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an apposite case to be studied in relation to the OECS and to inform the theorizing in this
research. How might the experience of the New Zealand Qualifications Authority
(NZQA) be used to theorize the need for change towards an OECS qualifications

framework?

1.2 Central Argument

The central argument of this research advances the notion that the need for change and
the nature of the change in qualifications systems are informed by a constellation of
discourses. These discourses are rationalized herein as falling into two loose groupings;
namely, managerialism and education theory of learning and assessment — between

which there is notable tension.

Of the two groupings, one is derived from the scientific management models drawn
mainly from the language of technology and economics (Apple, 2004; Codd, 1995, 1997b,
2003; Fitzsimons, 1999a; Maharey, 2004; Minto, 2004; Robertson, 1999). In this research,
neo-liberalism, managerialism, the New Right, New Public Management, Public Choice
Theory, The New Economics of Organizations and Human Capital Theory are all
considered part of this loose grouping of the discourse of managerialism (Boston et al.,
1996). Codd (1999) argues that the primary objective of this discourse is that of achieving
a total rationalization of agencies of the State, including educational institutions, to bring
them in line with the policy prescriptions of the Free Market Economics and Corporate
Managerialism. In this discourse of managerialism, “dominant norms” (Apple, 2004, p.

27) include ‘quantifiable outcomes’, ‘standards’, ‘accountability’, and ‘quality assurance’.

Within this perspective, education is seen as a commodity to be bought and sold; the
learner for instance, is viewed as a customer or consumer. In its Briefing Papers for the
Incoming Government, the NZQA (1993d) identifies five groups of customers. They are (i)
government, (ii) industry and professions, (iii) learners, (iv) societies including Iwi2, and
(v) teachers, researchers: the academic community (NZQA, 1993d). The NZQA (1993d)
explains:

Learners are the most direct customers in that they both purchase and
consume the service. But they are also a product of the service - or at least
their skills, knowledge attitudes and values are. Government is a purchaser
and sometimes owner of the service, and also (as a larger employer and the
agent for the public good) a purchaser of the product. In order to distinguish

2 . P
Maori communities
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learners as primary customers from other customers it may be better to view
learners as customer-consumers; and all other customers as customer-
stakeholders. The teaching and research community is provides [sic] the
service and is therefore in a more complex position than other groups, but it
remains a customer to the extent it uses pre-requisite learning. As providers,
teachers and researchers are also obvious stakeholders (p. 12).

This elucidation by the NZQA points to Apple’s (2004) metaphor of the world as a vast
supermarket, in which education is seemingly viewed “as simply one or more products
like bread, cars and television” (p. 27). In this thesis, it is assuming that qualifications are
the voices of the learning and assessment process. Therefore, in reality, the initial
indicators and marketed ‘commodity’ of this acquisition of the requisite skills and
dispositions are the qualifications (certificates). From this perspective of the discourse of
managerialism, qualifications frameworks focus on the specification of knowledge and

skills in a Taylorist detail that enables each component to be ‘measurable’ and certifiable.

Internationally, therefore, governments have alighted upon assessment; in particular
standards based assessment as a key mechanism in both the learning and accountability
processes (Bell & Cowie, 2001b; Broadfoot, 1996a, 1996b; Torrance, 1997). Although
country profiles vary (Crooks, 2003), and throughout this research generalizations are
made with caution (Crooks, 1999), in many countries including New Zealand,
assessment is used not just to provide neutral indicators of performance or for learner
transformation, but also in the hope of upgrading the entire education system -
curriculum, teaching and academic performance and awards granted (Resnick & Resnick,
1992, p. 56). Resnick & Resnick (1992) posit that in imposing public accountability
programmes, of which assessment is chief, it is the intention of State Education
Departments and legislatures to influence what is taught and the standards of
performance, and by extension what knowledge is recognized and valued by means of

certification.

The two loose groupings of the discourses of managerialism and education theory of
learning and assessment are therefore seen as theoretically contesting because the
discourse of education theory believes in a contrary proposition to that of managerialism
(Apple, 2004). Traditionally, the major emphasis of the discourse of education theory has
been in developing minds and characters (Eckstein & Noah 1992; Richmond, 1971), and
not on education as a commodity to be bought or sold. The discourse of learning and

assessment is viewed as part of this broader humanistic-liberal education tradition,
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which has a tendency to view education as a civilizing force in society, and integral to the
holistic development of the person (Aloni, 2001). Woodhouse (1998) observes that “the
increasing reference to students and others as ‘customers’ of educational institutions can
lead to short-term results, and [focus] on today’s customers, whereas ... education must
include more distant goals and its customers include future generations as yet unborn”
(p. 270). The writer points out that “increasing ‘packaging’ of information into small
segments (often merely ‘sound bites’) can lead us to forget that education means
changing people and that changing people takes time” (p. 270). Thus, it can be forgotten
that education can help create the future (Woodhouse, 1998). In this regard, tension
arises as educationists believe that the discourse of managerialism tends to ignore that
the main role of education entails:

The general cultivation and empowerment of human beings, in manners that
are intellectually and morally appropriate, towards the best and highest life of
which they are capable, in three fundamental domains of life; as individuals,
actualizing their potentialities and tendencies; as members of society,
becoming involved and responsible citizens; and as human beings, enriching
and perfecting themselves through active engagement with the collective
achievements of human culture (Aloni, 2001, p. 28).

Within this loose grouping of the discourse of education theory of learning and
assessment, there is the recognition that learning and certification are not always
synonymous. As regards NQFs, the discourse of education theory of learning and
assessment emphasizes assessment both for, and of, learning (Crooks, 1988, 2001, 2003);
rather than on assessment defined by rigorous standards for accountability and

certification.

From the preceding discussion, theoretical tension between the two loose groupings of
discourses regarding national qualifications frameworks are encapsulated in what Codd,
McAlpine and Poskitt (1995) describe as:

A kind of ‘Janus-policy’ shaped by conflicting political imperatives. Some
elements of the policy clearly point towards summative forms of assessment
that would increase accountability, improve standards and be used for school
comparisons and national monitoring. = This would be called the
‘marketization imperative’. Other elements, however, point just as clearly
towards formative or diagnostic forms of assessment that would improve the
quality of teaching, guide the learning process, and cater for the needs of
individual students (pp. 33-34).

While the discourses are seen as contesting by writers such as Codd, McAlpine and

Poskitt (1995), Crooks (2003) specifically posits that there is “little point in accountability
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processes if they do not have formative effects alongside their summative purposes” (p.

17).

It is argued in this research, therefore, that while the two loose groupings of the
discourses of managerialism and education theory may appear to be contesting in their
theoretical orientations, they are not necessarily divergent at the level of policy
implementation; that is, at the level of practice. From the perspective of the discourse of
managerialism, the world is seen as “intensely competitive economically, and students -
as the future workers - must be given the requisite skills and dispositions to compete
efficiently and effectively” (Apple, 2004, p. 27). Given the “increasing mobility of
students, institutions, graduates and employers across national boundaries ... [and]
possibilities, difficulties and drawbacks of mutual recognition” (Woodhouse, 2004, p. 86),
Broadfoot’s (2001) argument holds that if nothing else is certain in this rapidly changing
world, the importance of the quality of learning and assessment is universally
acknowledged.  In this regard, from an education discourse perspective, Weeden,
Winter & Broadfoot (2002) postulate that “assessment is probably the most profound
influence on what gets learned, when learning occurs and who does the learning” (p.
151). Also, Clarke (1992) asserts that “irrespective of the purposes we might have for
assessment, it is through our assessment that we communicate most clearly to students
which activities and learning outcomes we value” (p.1). We communicate most clearly
what knowledge is recognized and valued by means of certification.
Certificates/qualifications therefore become the voices of the learning and assessment
process. Any attempt, therefore, to sever the two discourses in the analysis of
qualifications frameworks tends to weaken explanations of the role of qualifications
frameworks. In relation to NQFs, the need for a better balance between the discourses

than presently exists is suggested.

1.3 Theoretical Framework

This research is supported by a system of concepts, assumptions, expectations, beliefs
and theories referred to as the theoretical framework (Robson 2002; Holliday, 2002). In
framing the theoretical framework for this thesis, it was evident that the qualifications
systems and frameworks are not based on any one overarching theory. Roberts (1997),
for instance, warns that it is not easy to untangle the various threads in the debates over
the NZQA. Theoretically, many forces (social, economic, and political among them)

converged to set in motion an extraordinary wave of reform in New Zealand, from



UNIVERSITY OF WAIKATG
LIBRARY

Chapter One: Introduction and Overview 15

which the NZQA evolved (Boston, 1991; Boston et al., 1991, 1996; Dale & Robertson, 1997;
Fiske & Ladd, 2000; McCulloch, 1990, 1996; McGee, Moltzen, Oliver & Mitchell, 1993;
Roberts, 1997; Robertson, 1999; Scott, 2001; Snook, 1996, 1997; Snook, Adams, Adams,
Clark, Codd, Collins, Harker, O'Neill & Pearce; 1999). Some of the ‘various threads’ are
exemplified in the following excerpt:

Establishing a new qualifications system was part of the government’s
response to concerns about the education and training environment,
including a lack of industry training, insufficient training options and career
flexibility (particularly for young people), poor information flows and a lack
of labour flexibility. The new system was intended to encourage the
development of a broader range of vocational qualifications, reduce artificial
distinctions between vocational and academic training, and contribute to a
situation where industry provided more guidance as to the types of skills
and attributes it sought. Inherent in the policy was a desire to move away
from a ‘time-served’ system to one which recognized competencies (Mersi
and Smith, 1962:2, released under the Official Information Act in Roberts,
1997, p. 166).

Also, as has been indicated:

Some elements of the policy clearly point towards summative forms of
assessment that would increase accountability, improve standards and be
used for school comparisons and national monitoring ... Other elements,
however, point just as clearly towards formative or diagnostic forms of
assessment that would improve the quality of teaching, guide the learning
process, and cater for the needs of individual students (Codd, McAlpine &
Poskitt, 1995, pp. 33-34).

Owing to these ‘various threads’ (Roberts, 1997), a post-modern approach is adopted for
theorizing in this research project (Giroux, 1995). Conceptually, this research pulls
together “various disparate currents” in the literature and uses theoretical ideologies and
intersecting epistemologies that are scattered in an unsystematic way in diverse subject
matters (Beckett & Hager, 2002, p. 7). Use is made of various social fields such as
managerialism (human capital theory, quality assurance, accountability), and education
theory of learning (cognitivism, behaviourism, constructivism) and assessment
(summative, formative, continuous summative, criterion referenced, norm referenced).
This approach is supported by Robson (2002), for example, who argues that theoretical
frameworks may come in many different forms. He explains that they may range from
elaborate or multivariate conceptualizations and models to simple relationships. They

can be partially fragmented or philosophically harmonized. He argues that it may not
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even be feasible “to make a symbiotic connection between the research topic and existing

theory in many real world studies” (Robson, 2002, p- 62).

The theoretical framework adopted in this thesis makes explicit the ontological and
epistemological assumptions of the research, and provides a foundation on which to
construct and defend its central tenet (Partington, 2002). As has been argued, tying the
need for change and the nature of the change in qualifications systems at the level of
practice to the general understanding of the epistemological assumptions enables a more
adequate consideration of the tensions and complexities that surround qualifications,

qualifications and qualifications systems.

1.4 The Proposed Research

The purpose of this research is that of theorizing the need for change towards an OECS
qualifications framework, based on a qualitative case study of the NZQA. The central
argument advances the notion that the need for change and the nature of the change in
qualifications systems are informed by a constellation of discourses which are
rationalized into two loose groupings of managerialism and education theory - between
which there is notable tension. The following steps were formulated to steer the

research process:

(@) Analyze the key arguments that influenced the institutionalization of the
NZQA with which the OECS can identify;

(ii) Examine the policies and operational principles of the New Zealand
Qualifications Authority (NZQA) in relation to its qualifications role in post-
compulsory education in New Zealand;

(iii)  Analyze the successes and the challenges of the NZQA’s experience in
translating its legislative mandate, on its qualifications role in post-
compulsory education in New Zealand, into practice;

(iv) Assess the key factors and arguments which drive/influence or have the
potential to deter/impede the reform of a qualifications system in the OECS.

These steps are utilized to answer the prime research question: How might the experience of
the New Zealand Qualifications Authority (NZQA) be used to theorize the need for change

towards an OECS qualifications framework?
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1.5 Structure of the Thesis

The nine chapters of this thesis reflect a nexus between theory and practice. Wherever
applicable, key findings, theories, and matters that inform the research are dealt with at
their points of relevance in this thesis. This first chapter has presented the big picture of
this research. It has established the purpose of this research, developed the central
argument and presented other strands of theoretical underpinnings that may have an
impact on this research. Given the varying stages of economic and social development,
and the varying political priorities of the OECS and New Zealand a contextual analysis
in the second chapter provides the background of the research interest in both the OECS
and the New Zealand contexts. A review of research studies conducted on the NZQA

forms part of this contextual analysis.

Chapters Three and Four develop the theoretical framework that makes explicit the
ontological and epistemological assumptions of this research. Chapter Three begins with
a review of qualifications. This is followed by a conceptual analysis of qualifications
frameworks and an analysis of the major theoretical strands in the discourse of
managerialism that underpin this research. Key themes that are given attention include
the local and global factors that influence the establishment of qualifications frameworks;
the theoretical underpinnings of the NZQA in the context of wider public sector reforms
in New Zealand and the concepts of quality, quality assurance and accountability. Based
on the themes reviewed, this third chapter concludes with a synthesis of possible sources
of tension between the two loose groupings of the discourses (of managerialism and
education theory of learning and assessment) as advanced in the central argument of this
research. In Chapter Four, the education discourses are reviewed - the literatures on
matters of learning (cognitivism, behaviourism, constructivism) and assessment
(summative, formative, continuous summative, criterion referenced, norm referenced)

that have implications for awarding qualifications are reviewed.

In Chapter Five, literatures that inform the research methodology are evaluated. The
‘eclectic’ framework selected (Burns, 2000) draws on the purpose of educational research,
the epistemology of the construction of social reality, the interpretive qualitative research
paradigm, and case study and grounded theory methodologies. Grounded theory and
case study methodologies allow for the use of multiple sources of data in combination.
Accordingly, interview, attachment, questionnaire, and document analysis are utilized in

the study.  One thematic concern of this chapter is that of reflexivity. Reflexivity
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describes my position as a researcher in this thesis. My professional background as an
educator, although bracketed (Merriam, 2002), will show that I am not a passive
spectator who is disengaged from the research. The epistemology of social construction
of reality and the qualitative interpretive paradigm, however, allowed for me to explore
and undertake “an analysis of knowledge in everyday life that generates a theory of
society as a dialectical process between objective and subjective reality” (Radnor, 2001,

p-11).

Guided by the methodological framework, Chapters Six, Seven and Eight are dedicated
to the presentation, interpretation and application of findings. In Chapters Six and Seven,
case study findings on NZQA are presented. In Chapter Eight, case study findings
examine the key factors and arguments that drive or deter the need for change in the
OECS qualifications systems from the viewpoints of OECS participants. In Chapter Nine,
the concluding chapter, the findings are discussed. Limitations are delineated and
theorizing is grounded in the lessons drawn from the findings. Implications for future

research are also considered in this last chapter.

As a whole, this thesis contributes a piece in the jigsaw puzzle (Bell, supervision notes,
2004) on qualifications frameworks. Theoretically, it amplifies the silent diversity and
complexity that surround qualifications, qualifications frameworks and qualifications
systems. From a practical perspective (that is, policy learning and borrowing), it provides
research-based insights of an ‘inside view’ of the NZQA’s experience from the
perspective of NZQA'’s employees. This view contributes much to an understanding of
how the policy proposals have manifested at level of practice; that is, at the level of
policy implementation. This research also provides a platform for change in the OECS
qualifications system.



Chapter Two
*

LOCATING THE RESEARCH INTEREST
IN CONTEXT

2.1 Introduction

The purpose of this research is that of theorizing the need for change towards an OECS
qualifications framework, based on a qualitative case study of the NZQA. The central
argument advances the notion that a constellation of discourses informs the need for
change and the nature of the change in qualifications systems. In this research, these
discourses are thought of as falling into two loose groupings, namely managerialism and
education theory of learning and assessment — between which there is notable tension. It
is contended, however, that while these discourses are theoretically contesting, they are
not necessarily divergent. This second chapter continues to pursue this purpose, and to

explore and build on this central argument.

As a preface, the introductory chapter has set out some of the international trends and
developed the central argument that underpins this research. Given the unique socio-
political contexts of the OECS and New Zealand, this chapter locates the research interest
in these contexts. It is argued that qualifications systems are eccentric systems that vary
from context to context. As such, they are influenced by the context in which they
originate and the context in which they reside. Viewed in this light, New Zealand and
the OECS are two regions that are not directly comparable in economic, political,
education and social systems. Therefore, rather than attempt to analyze context from
those premises, themes and issues on qualifications and their qualifications systems
which have arisen in their idiosyncratic circumstances are given attention in this chapter.
As has been contended in Chapter One, the lessons for the OECS in this thesis are driven
by the impetus that there is a unique experience in the New Zealand context, rather than

parallels in their education systems, economics and politics.

19
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This chapter begins with a depiction of the socio-political milieu of the OECS. This is
followed by an analysis of the local, regional and international convergence of some
themes raised in this research. A thorough deliberation of the research interest is
undertaken, before a case is made for studying New Zealand and the NZQA in relation
to the OECS. A brief account of the origin of the New Zealand model precedes a review
-of major findings of some studies that have been conducted on the NZQA. It is the
interrelatedness of all these aspects that encapsulates context and gives added meaning

to the central tenet of this research.

2.2 The Context of the OECS

Politically, and geographically as the map in Figure 2.1 illustrates, countries of the OECS

are a part of the Caribbean region.

Figure 2.1
Map of Central America and the Caribbean*

Caribseek.com, 2004
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In this region, there are striking parallels in the physical landscape, political,
demographic, cultural and economic features of individual countries (Jules & Panneflek,
2000). In particular, the countries share an idiosyncratic history that was moulded by
three institutions, namely: colonialism, plantation society, and slavery (Beckford, 2001;
Clarke, 2001). In an attempt to describe the region’s historical (colonial) experiences,
Cross (1979) points out that “there can be few regions on earth that have been subject to
the vagaries and vicissitudes of European fortunes, conflicts and ambitions [and that] the

societies of the present day intimately mirror this history” (p. 3).

This Caribbean ‘ecology’ has prompted analyses from varied theoretical perspectives by
both Caribbean and non-Caribbean scholars (see for example, Ashcroft, Griffiths & Tiffin,
1995; Bakewell, 1997; Barrow & Reddock, 2001; Beckford, 2001; Beckles & Shepherd, 1996;
Bendure & Friary, 1998; Brathwaite, 2001; Campbell, 1996; Collinson, 1996; Gaspar &
Geggus, 1997; Holmes, 2001; Nurse, 2001; Smith, 2001). In their analyses, these scholars
have accentuated, with contrasting emphases, the influence of the shackles of slavery,
plantation economy, self-liberated freedom, and imported officialdoms on race, social
mobility, labour, social stratification; and on bureaucracies such as education (Barrow &
Reddock, 2001; Beckford, 2001; Beckles & Shepherd, 1996; Braithwaite, 2001; Craton, 1996;
Green, 1996; Marshall, 1996; Smith, 2001). Their analyses converge in their attempts to
form linkages among the history, sociology, culture, education, and politics of Caribbean
civilisation, and to define who are we are as a people (Bacchus, 1996; Beckford, 2001;
Beckles & Shepherd, 1996; Braithwaite, 2001; Nurse, 2001; Wallace, 1996; Williams, 1996).

While all the theoretical perspectives of scholars are plausible, this research concurs with
Gonsalves’ (2001a) assertion that, as a people, the existential condition of the OECS is
“not easily definable” (Gonsalves (2001a, p. 2) into neat distinct models. Gonsalves
(2001a) captures the distinctiveness of the Caribbean spirit in his experiential assertion
that Caribbean people are a special civilization:

We are predominantly an island civilisation occupying a particular
geographic space and possessed of a shared history of European conquest,
settlement, exploitation, colonialism and empire. ~We have come to
independent nationhood with a core of shared political values adopted and
adapted from Western Europe. We share European languages spoken and
written with distinct Caribbean nuances, flair and usages. Our seascape and
landscape embrace peoples drawn from diverse cultures and lands.
Metaphorically we are the songs of the Caribs, the Arawaks, and the
Amerindians; we are the rhythm of Africa; the melody of Europe; the chords
of Asia; and the home grown lyrics of the Caribbean itself. We in the
Caribbean possess a permanence of being which goes beyond energy, will



Chapter Two: Locating the Research Interest in Context 22

and creative power; this permanence of being is reflected in part, in that
existential condition, not easily definable, but which we know is real, which
existential condition is the living soul and spirit of our Caribbean civilisation
(Gonsalves, 2001a, p. 2).

The preceding profiles of the Caribbean region (particularly by Cross, 1979; and
Gonsalves, 2001a) demonstrate that countries of the Caribbean region are not simply
scaled-down versions of larger states, but instead have a collective ecology of their own
(Bray & Packer, 1993). What is not captured in this excerpt of Gonsalves’ (2001a) speech,
however, is the perceptible result of immense dependence on external intellectual and
economic sources; insularity, and political and social divisiveness in constituent nations,
all of which have had major implications for Caribbean integration and collaborative
initiatives. Nevertheless, it is a region with common political, social and education

systems, fashioned mainly on European (British) models (Craton, 1996).

The Caribbean Community (CARICOM), and the Organization of Eastern Caribbean
States (OECS) are two of the post-colonial institutions established in the region to jointly
face and combat the handicaps of small market size, economic fragmentation, external
dependence and political and social imperatives. These organizations are central in this
research, given their collective authority to address ongoing local, and regional
transformations and adjustment vis-a-vis global trends. As will be shown later, these are
the existing policy frameworks that ratified the resolution which further roused my

interest in this research project.

CARICOM is a regional political union and a single market that transcends the barriers
of nationalism and sovereignty of fourteen Caribbean countries!. It was formed in 1973,
when the prospect of Britain joining the EEC in 1970 alerted the islands to their
vulnerability to possible disruptions to their preferential trading ties with Britain (Axline,
1996). Population figures in CARICOM range from as low as an approximate of four
thousand (Montserrat), to the highest approximate of two million (Jamaica) persons.
Some historic joint initiatives, especially in the field of education include the University
of the West Indies and the Caribbean Examinations Council (CXC), established since
1961 and 1979 respectively (OECS, 1990). Other noteworthy developments are the
Caribbean Court of Justice (CC]) to replace the British Privy Council, the OECS Supreme

""These countries are Jamaica, Trinidad & Tobago, Guyana, Barbados, Haiti, Antigua, Barbuda,
Dominica, Grenada, Montserrat, St. Kitts & Nevis, St. Lucia, and St. Vincent & the Grenadines.
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Court, the Caribbean Development Bank, and Caribbean Single Market and Economy
(CSME) by 2005.

The scope of this thesis, however, falls within the policy parameters of the sub-regional
policy making body, namely the Organization of Eastern Caribbean States (OECS).
Historically, the OECS was established out of CARICOM (see Table 8.2 in Chapter Eight
for OECS countries, populations and sizes of land masses). In 1981, eight years after the
formation of CARICOM, nine Eastern Caribbean States of CARICOM formed the OECS
as an associate entity within CARICOM. It was established after studies indicated that
“most of the benefits derived from integration were flowing to the larger islands at the
expense of the smaller” (Axline, 1996, p. 483). Like that of the wider regional body of
CARICOM, the main objective of the OECS is to assist its members to respond to multi-
faceted challenges by identifying scope for joint co-ordinated action towards education,
economic and social advancement, co-operation in economic and foreign policy,
developmental strategies and defense matters (OECS, 1999). The Organization of Eastern
Caribbean States Reform Unit (OERU) was established as a fully staffed, full-time
organization to facilitate and co-ordinate joint implementation of education policies and
practice (OERU, 2003). A model education bill to serve as a legal framework for
education in the OECS and a harmonized Language Arts and Mathematics primary

curriculum are some of the on-going initiatives of the OERU.

Gonsalves (2001b) claims that in the earlier years the countries of the OECS and
CARICOM were poorer than now; we were less educated than now; we were less
technologically advanced than now; [and] we were less politically sophisticated than
now” (p. 1). The Caribbean region, however, is now facing the most challenging
economic and social times and circumstances in their social and political histories
(Anthony, 2003; Girvan, 2002; Louisy, 2003). On the global front, the events of 11
September 2001 (9/11) which underscored the “era of global interdependence and
interconnectivity” (Olssen et al, 2004, p.1), have exacerbated CARICOM’s exigent
economic situation (Anthony, 2003; Louisy, 2003). Equally, the ‘one size fits all’ creed of
globalization and its neoliberal principles that, justly or unjustly, pervade countries of
insignificant populations, fragmented landmasses and limited material resources, has
had its economic and social impact. This creed has made CARICOM and the OECS part
of major international protocols - the outcomes of which no country can ignore (Skilbeck,

Cornell, Lowe, & Tait, 1994). One of the advocacies of these protocols is that of the
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movement of knowledge, skills and services. It is perhaps from this perspective that the
Council of the Commonwealth Societies promotes in 2005 an age-old theme - “education
- creating opportunity, realizing potential” (Government Information Service (GIS), 14
March, 2005). The World Bank (1999) promotes also:

Education has become more important than ever before in influencing

how well individuals, communities, and nations fare ... Education will

determine who has the key to the treasures the world can furnish (1999,

p-1).
Olssen et al. (2004) concur that “education policy in the 21st century is the key to global
security, sustainability and survival” (p. 1). Internationally, according to Fischman &
Gvirtz (2002), such discourses have hyped “a strong educational tone, stressing the
importance of higher levels of educational efficiency and quality ... in the delivery of
education (p. 501).

The fifteenth annual conference of the Steering Committee of Ministers of Education of
CARICOM in 1988 represented a hallmark in the history of the Union, when the
Ministers of Education moved from passive acceptance to a formal acknowledgement of
the disquiet alluded to by Fischman & Gvirtz (2002) & Olssen et al. (2004). Following on
from international trends, investment in the development of its human capital,
principally through education and training, continues to be a major feature on the
agendas of Caribbean governments (OECS, 2002). This concern reflects an unprecedented
shift from the political and economic trade preoccupation of the Union to the field of
Education; but more significantly, this concern extends the dominant issue of ‘quantity”’
in education to include ‘quality’ of educational achievement. By way of example, some
of these concerns were ratified in a resolution on a policy for a common approach for the
accreditation of qualifications in the region. Towards this end, the Steering Committee of
Ministers of Education (SCME) of CARICOM in 1988 initiated a study of equivalence of
academic credentials, which was extended in 1990 to include all countries in the region
(see Association of Caribbean Tertiary Institutions (ACTI), 2000; Ashton, 1996; Craft, 1994;
Holmes, 2003; Poyotte, 2001).

More than a decade later, the resolution on the common approach to accreditation of
qualifications and institutions negotiated at the CARICOM Ministers of Education
meeting had not come to fruition, but according to Craft (1994), “there is consensus that
once established it will have significant impact on Caribbean education” (p. 21). As of
2000, the notion of quality in education and accreditation of qualifications in the region
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was seen as a necessity by the Caribbean region (see ACTI, 2000; Payne, n.d; Poyotte,
2001). Individual countries in the wider region and the sub-region (OECS) have begun to
conceptualize strategies and methods by which a common approach can be implemented
to attain this policy objective. This research project pursues a broader theoretical and

practical dimension of this regional concern.

2.3 Local, Regional and International Convergence

CARICOM's and the OECS's shift to consider the quality of education and accreditation
of qualifications shows convergence in some aspects, with global and international
rhetoric, policy, practices and trends, in the wider economic spheres of several countries
(developing and developed). CARICOM'’s 1988 concern, for example, preceded the
affirmations made at the 1990 World Conference on Education for All (WCEFA) in
Jomtien, Thailand, which Little & Wolf (1996) argued went beyond earlier declarations
by emphasizing the achievement of valued outcomes, rather than mere access to

education, larger enrolments and increased participation rates.

Quality was one of the legacies of the 1990’s (Harvey, 1995; Harvey & Green, 1993;
Newton, 2000), and the theme has continuéd into the 21st Century (see Castle & Kelley,
2004; Craft, 2004; Dixon & Scott, 2003; Hinaga, 2004; Temple & Billing, 2003; Vroeijenstijn,
2004; Watty, 2003; Woodhouse, 2004). There are now over 120 agencies around the world,
which review the quality of education in their respective countries (Shah, 1997; Stella,
2004; Strydom et al., 2004; Woodhouse, 2004).

As has been contended, the establishment of national qualifications frameworks (NQFs)
is a common strategy adopted by countries (see Allais, 2003; Bouder, 2003; Granville,
2003; Holmes, 2003; Keating, 2003). Progress made in the establishment of NQFs is
observable in Scotland (see Blackmur, 2004); in Ireland (Granville, 2003; Raffle, 2003); in
Australia (Keating, 2003); in South Africa (Allais, 2003; Blackmur, 2004; Ensor, 2003;
Young, 2003a, 2003b); in Namibia (see Blackmur, 2004); in France (Bouder, 2003) and in
New Zealand (Philips, 2003). In recent times, in the British context, Working Group on
14-19 Reform (October, 2004) made major recommendations for:

¢ A common format for all 14-19 learning programmes which combine the
knowledge and skills everybody needs for participation in a full adult life with
disciplines chosen by the learner to meet her/his own interests, aptitudes and
ambitions; and

* A unified framework of diplomas which: provide a ready-made, easy to
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understand guarantee of the level and breadth of attainment achieved by each
young person, whatever the nature of his or her programme; offer clear and
transparent pathways through the 14-19 phase and progression into further and
higher learning, training and employment; are valued by employers and Higher
Education; and motivate young people to stay on in learning after the age of 16
(Working Group on 14-19 Reform, October, 2004, p-3).

New Zealand, however, following from the Scottish, has already ventured in this

direction (Barker, 1994; Lee & Lee, 2000b; Phillips, 2003).

These international developments are relevant in this research, as they are likely to have
an impact on qualifications systems worldwide (see Angus, 2004; Ball, 1990, for example).
Following on from these trends, at the CARICOM level, some national initiatives have
been pursued in the area of technical and vocational education and training (TVET). In
Belize and Guyana, national accreditation systems have been established. Holmes (2003)
describes the experiences of Jamaica, Barbados, Trinidad and Tobago, Belize, Guyana
and St. Lucia. At the tertiary level, Jamaica was first in its establishment of a National
Training Agency in the Commonwealth Caribbean, using a five-level framework based
on the UK’s National Vocational Qualification framework (Holmes, 2003; International
Labour Organization, 2002). Barbados and Trinidad followed also, with minor
alterations reflecting their national contexts (Holmes, 2003). According to Holmes (2003),
the process of developing competency-based qualifications is industry-driven in each of
these and in each case training agencies were established to serve as regulatory and co-
ordinating bodies on technical and vocational education and training (TVET) issues (see
also ILO, 2002). In most of the other countries in the Caribbean region, plans for
establishing national accreditation councils are under way (see Poyotte, 2002, for
instance). Sangster & Bethel have proposed a qualifications model for the Caribbean
region (see Appendix B). The OERU has been engaged in rigorous efforts to present a
qualifications framework that addresses the issue of TVET in the OECS (Payne, n.d).

These individual initiatives in CARICOM may be analysed from two perspectives. On
the one hand, they may be interpreted as recognition of the need for change in the
qualifications system of the wider region and the OECS. Such individual initiatives can
also be seen as an attempt to reappraise national qualifications systems to keep abreast
with developments in the international/global context (Skilbeck, et al., 1994). On the
other hand, however, these country initiatives can also be seen as individualistic,
duplicative and isolated, particularly in light of the Caribbean Single Market and
Economy in 2005, the movement of labour, services and skills of CARICOM nationals,
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and CARICOM'’s commission of a common accreditation policy and body. Arguably,
also, cases of the Jamaica National Vocational Qualifications Framework and the
Trinidad and Tobago Vocational Qualifications Framework (modelled after the NVQs
and GNVQs) are not regarded as ‘mainstream’, and seemingly inadvertently perpetuate
a divide between TVET and the academics (a divide acquired from the historical
experience of the Caribbean). The variations in models and the lack of regional co-

ordination therefore point to some implications for a joint regional initiative.

The issue of quality as it relates to qualifications frameworks has also gained momentum
in the sphere of the policies of international organizations. The Global Alliance for
Transnational Education, the International Network of Quality Assurance Agencies in
Higher Education (INQAAHE) (see Woodhouse, 1999, 2004), the Association of
Commonwealth Examination Accreditation Bodies (ACEAB), the ILO, the EU, the
UNESCO, the OECD, and World Bank are international institutions and organizations
that have expressed concerns about quality assurance in education through the
qualifications granted. The Global Forum on International Quality Assurance was
established by UNESCO “to link existing frameworks dealing with international issues of
quality assurance, accreditation and the recognition of qualifications and provide a
platform for dialogue between them” (Woodhouse, 2004, p. 81). Woodhouse (2004) also
posits that the International Standards Organization (ISO) is attempting “to establish a
new standard ISO/IEC 17024, which sets requirements for bodies operating certification
systems of persons” (Woodhouse 2004, p. 81).

Notably, although barely sampled, these regional and international examples show
convergence in an aspect of policy implementation that pays attention to qualifications
and qualifications systems as being significant in the discussion on quality and quality
assurance (Stella, 2004; Strydom & Strydom, 2004; Strydom et al., 2004; Woodhouse, 2004).
Some of the international examples also demonstrate that increasingly networks are
formed that cut across the jurisdiction of agencies and national borders (UNESCO, 2002;
Woodhouse, 2004). An analysis of several examples of initiatives (Jamaica, Trinidad and
Tobago, Namibia, South Africa, Scotland, New Zealand, United Kingdom) also reveals
differences in scope (Blackmur, 2004; Green, 1994; Holmes, 2003), methodological
procedures, and in the status of operations of the initiatives (Blackmur, 2004; Green, 1994;
Holmes, 2000; Scheele, 2004; Stella, 2004; Woodhouse, 2004).
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From the foregoing discussion, it stands to reason that there are diverse and complex
issues (meanings, methods, reasons, purposes) that surround qualifications and
qualifications frameworks (Blackmur, 2004; World Bank 2002); and that while
propositions for qualifications frameworks as an element of quality assurance may
receive assent in principle at the national and organizational levels, their practical
consequences at the international level are seemingly unclear (Skilbeck, et al., 1994). The
position taken in this research, however, is that this lack of clarity is not at all daunting,
because such international discourses usually precede and predict national and regional

educational policy (Fischer, 2003; Hajer & Wagenaar, 2003; Howlett & Ramesh, 2003).

Lim (1999) argues that trends in quality assurance are adopted in developing countries
because “it is simply the fashionable thing to do”; but as has been argued in Chapter One,
the consideration of these developments and debates in the OECS is an exigency, and not
just @ la mode. As new ideas, developments, and recessions move quickly around the
globe, particularly as a result of the inevitability of “global interdependence and
interconnectivity” (Olssen et al., 2004, p.1), their impacts are felt by the OECS because of
trade, strategic location, international and regional protocols. Arguably, in the OECS,
these new developments and trends in the global context are enlightening as they
promulgate a reappraisal of micro and macro powers, and the social structures and

practices (such as the OECS qualification system) at the local levels.

This case study of the NZQA provides an opportunity for re-appraisal. In effect, Angus
(2004) argues that countries emulate each other as they concentrate on similar problems
in their explorations of solutions to ameliorate their national situations and
circumstances. As a result, there has been a “distinctive movement of ideas, policies, and
practices that has emerged among countries” from the last quarter of the twentieth
century (Skilbeck et al., 1994, p.2). The practice has been described and explained using
concepts such as policy borrowing, policy learning, travelling policies and migrating
policy metaphors, among others (see Angus, 2004; Ball, 1998; Dale, 1999; Edwards et al.,
1999). Angus (2004) explains that the practice is evidenced in the adoption of policies on
accountability, decentralization, curriculum development, autonomy of schools and
school effectiveness. In the establishment of qualifications frameworks, countries such as
United States, Scotland, Australia, South Africa, and New Zealand have imported,
borrowed and adapted ideas from each other (Philips, 1998, 2003; Young, 2003a). In
some ways, this research utilizes this strategy by case studying the NZQA as a means of
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drawing lessons from the successes and challenges of their experience. It is
acknowledged, however, that the idea of policy borrowing and learning is symbolic
rather than materialistic (acquisitive) (see Vidovich & Slee, 2001). Governments make

decisions depending on their resources and needs at the time (Vidovich & Slee, 2001).

2.4 Research Interest in the OECS Context

Allied to CARICOM's commission and trends which show international convergence as
exemplified from the preceding discussions, the purpose of this research, which is that of
theorizing the need for change towards an OECS qualifications framework based on a
case study of the NZQA, was prompted by the dearth of research on the qualifications
systems in the OECS. To date, the overriding purpose of the OECS qualification system
(inherited from the British) has been to sift, sort and select students for further education
or to certify them for entry into white collar and blue-collar jobs. To fulfil its summative
functions, the qualifications system in the OECS seems to be one of exclusion. It
condemns a large proportion of its citizens to relative failure because of its parity of

esteem - the recognition of primarily ‘academic’ achievement.

The OECS qualification system resembles what was perceived to be the case in the New
Zealand context - “the belief that only a proportion of people [are] capable of higher
learning, and the role of [a qualification system is] to sift and reward those who [are]”
(Barrowman, 1996, p. 20). The OECS system is driven by success in summative
assessment, which mainly takes the form of external examinations. As Table 2.1 and
Figure 2.2 illustrate, access to higher education in the OECS scaffolds from the Common

Entrance Examination or placements tests (or 11+ examination), to date.
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Table 2.1: Ages and Modes of Selection to or
Placement in Secondary School in QECS Countries

Question Pass/ Teacher
Country Mode of Age Purpose Types Place- Re- | Involvement
Selection/ Range ment sits
Placement Rate
Placement in M<C, Item Writing
Anguilla Test of 11-12 | Bands Extended 100% No | Marking
Standards Response,
Standardized
Reading Test
Common 10.5- Selectionto 5 | M-C, 55% Yes | Item Writing
Antigua/ Entrance 12,5 year Extended (+25%) Marking
Barbuda Exam secondary Response
Placement in M-C, >92% Yes | Item Writing
British Standard 5 | 11-14 | streams/ Extended Marking
Virgin (Grade 6 types of Response
Islands (BVI) Exam) secondary
schools
Dominica Common 10-13 Selection to 5 M-C, 61% Yes | Item Writing
Entrance year Extended Marking
Exam secondary Response
Grenada Common 11-13+ | Selectionto5 | M-C, 40% Yes | Item Writing
Entrance year Extended Marking
Exam secondary Response
Item Writing
Montserrat Test of 11.5- Placement in MC, 100% No | Marking
Standards 12.5 Streams Extended
& Response
Performanc
e at Grades
5 &6
Test of M-C, 100% Yes | Item Writing
St Kitts/ Standards 11-12 Placementin | Extended Marking
Nevis & streams Response
Performanc
e at Grades
5&6
Common <13 Selectonto5 | M-C, 55% Yes | Item Writing
St Lucia Entrance year Extended Marking
Exam secondary Response
St Vincent& | Common 10.5- Selection to 5 M-C, 50% Yes | Item Writing
The Entrance 135 year Extended (+25%) Marking
Grenadines Exam secondary Response

(Adapted from Harehood, 2002)

Table 2.1 and Figure 2.2 illustrate that access to life chances begins with transition from
primary school to secondary school. Transition from primary to secondary school in
Anguilla, British Virgin Islands, Montserrat and St Kitts/Nevis is through Grade 6 Tests
of Standards, administered for the purpose of placing students in ‘bands’ or ‘streams’

(Harewood, 2002). In the five other countries of the OECS, the Common Entrance
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Examination or eleven plus examination (inherited from the British), sat by pupils in the
age range from 10 - 13 years, is the chief mode of assessment that determines who is
selected and assigned to secondary school. Read in ascending order, Figure 2.2 gives an

indication of the progression of learners within the education system.

As a result of the limited places available at secondary schools, less than sixty per cent of
the students are assigned to secondary schools in some five countries in any one year (see
Table 2.1). As implied in Figure 2.2 above, the success at examinations and subsequently
the attainment of awards serve as evidence of success and/or inclination for vertical

progression in the education system.

The process of sifting and sorting begins with the Common Entrance Examination (for
ages 11-13) for entry into secondary school. At the end of the five-year secondary school
programme, the Caribbean secondary school examinations are written. A Caribbean

secondary examination certificate (CSEC) popularly known as the CXC (because it is
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administered by the Caribbean Examinations Council - CXC) is awarded. Few students

also sit the international O levels (GCSEs).

The CSEC General Proficiency and Technical levels (grades I and II prior to 1998; and
grades I to III thereafter) tend to be equivalent to GCSE levels (grades A-C). General
passes in five subjects including English A and Mathematics are accepted as basic
requirements for entry into the world of work, in both the public service and private
sectors, as well as for entry into further education (see Bray & Steward (1998), for further
descriptions of examination systems in small states). Passes at the same level are
accepted for further education (such as Teachers’ Training Colleges), and also as a
minimum requirement for entry into sixth form classes to prepare for the GCE A level
and Caribbean Advanced Proficiency Examinations (CAPE). The GCE A level and CAPE
(at least three passes) are the matriculation requirements of international and regional
universities (such as the West Indies (UWI), University of Guyana, University of
Technology, and St George’s University). Depending on the competition and faculties,
regional universities and other tertiary level institutions also accept general proficiency
grades of the CSEC or O levels as part or whole fulfilment of entry requirements. Few
students make private arrangements to sit the North American Scholastic Aptitude Test

(SAT) or a similar examination for entry into North American and British universities.

Figure 2.2 above paints a clear picture of the widening gap perpetuated by the linear
qualifications system. The widening gap in the attainment of qualifications, for learners
in the OECS, is further evidenced by the data in Table 2.2.

Table22

The Widening Gap to Attaining Qualifications in the OECS
Enter other tertiary institutions 5%
Pass A [GCE Cambridge] levels 1%
Take A levels 4%
Enter post primary/secondary 43%
Complete primary 97%
Enter primary 100%
*)compounded average of WB statistics

(World Bank 1992, p. 45)
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Table 2.2, when read in ascending order, traces a cohort of students, from the primary
intake to the tertiary level, in OECS countries. ~ The table (2.2) chronicles a story that
while there is universal primary education, there is an alarmingly widening gap from
primary to secondary and even more so to graduation at the secondary level (OECS, 1994,
2002). According to the data in the table, as many as 80% of the age group 15 to 18 years
of age are pushed out of the education system without attaining a recognizable and
acceptable qualification (OECS, 1994, 2002). One major implication is that the OECS
suffers from a substantial proportion of school leavers who have not achieved any form

of qualification (OECS, 1994). In Table 2.3 which follows, combined longitudinal data for
all the countries of the OECS from 1991 to 2002, provides further verification.

Table 2.3: Longitudinal Data
Tracing the Number of Learners from the 1991/92 Primary Cohort in the OECS
Who Obtained Qualifications at the End of Secondary School in 2002

Primary Secondary Number Writing Number
(1991-1992) (1997) CSEC attaining 4+
Numbers 14,928 8,988 8,269 3,794
% Cohort 100.0 60.0 55.4 254

Adapted from OECS Policy Document for TVET, OECS, 1995, p.15,
Cited in Payne, nd, p.3

The analysed flow of students in Table 2.3 illustrates that of the 8,269 students who
qualified to take the coveted CSEC (CXC) examinations, 25.4% received 4 or more CSEC
(CXC) subjects at Grades I and II general proficiency. Unvoiced in many economic and
social circles is the destiny of the remaining 4,475 students who were in the race to
achieve that qualifying goal. This occurrence calls for a reiteration of the question: What
is the fate of the vast majority of the 14,928 OECS primary entrants after about 12 years of
private and public expenditure in the education system? (OECS, 1994) This group

represents a vital part of the human resource of the OECS.

By end of 2004, the situation remained impervious. Professor Hilary Beckles, Principal
and Pro Vice-chancellor of the University of the West Indies, heralded the predicament at
a ceremony held on 18th June 2004 to mark the 23rd OECS anniversary celebration. He
lamented that the “18 to 30 age group enrolled in higher education in the OECS
amounted to less than five percent - a crisis situation as far as the OECS is concerned”

(Beckles, June, 2004).
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Other embedded subtleties in the present structure of the qualifications systems of the
OECS (as exemplified in Figure 2.2) include the lack of alternatives, coherence and
interconnectedness or broadened pathways for learners (Barker, 1995). For the majority
of students (as indicated in Tables 2.1, 2.2, 2.3 and Figure 2.2), there is hardly a horizontal
option for those who complete the secondary school programme but have been
unsuccessful at secondary school certificate examinations.  There are no regional
provisions to facilitate options for qualifications, other than qualifications emanating
from the secondary school curriculum. There is no regional or sub-regional arrangement
to certify the knowledge and skills of learners who may pursue fields of study other than
the CSEC subjects offered by the Caribbean Examinations Council (CXC). There is a
dearth in the recognition of the great majority of technical and vocational skills acquired
outside of formal institutions. This situation affects the 15+ age cohort (an average of
about 50% of whom never proceed to secondary school or institutions of higher or
further learning). Also, there are few sub-regional and regional systematic arrangements
for transferring skills, prior learning, and non-traditional qualifications among learning

environments.

The deficiency in recognizing all types of learning systematically as a region or sub-
region has forced each ‘dot size’ nation in the OECS (as indicated in Figure 2.1) to devise
and implement its own quality initiatives and qualification systems or to administer
foreign examinations:

Within the Caribbean, there is diversity of tertiary institutions which award
a wide range of qualifications - certificates, diplomas, associate degrees,
and higher degrees. In addition to the local delivery and certification of
programs, the institutions also deliver local regional certification; such as
CXC programs with extra-regional certification such as Cambridge and
London GCE A levels and a variety of external qualifications under the
rubric of technical and vocational education (Association of Caribbean
Tertiary Institutions (ACTI), 2000, p. 57).

The above myriad of systems in the OECS implies a pot-pouri of standards, varied
administrative bodies, inconsistencies with equivalence and varied nomenclature for
each national certificate or qualification provided by the different institutions and the
different countries of the region. Also, within these variants, there are the embedded
subtleties, such as barriers to the attainment of all types of qualifications (academic or
otherwise, site-based or non-site based), the lack of coherence and interconnectedness
and a severe lack of alternative options for learners (Barker, 1995). Beyond their

geographical boundaries, transferability of qualifications or parts of qualifications (with



Chapter Two: Locating the Research Interest in Context 35

the exception of the ‘known’ qualifications such as CXCs (CSEC and CAPE), GCSEs, GCE
A levels, University qualifications) is subjected to idiosyncratic analyses because they
have no reference point (Ashton, 1996; Barker, 1995). The interpretation relies heavily on
the idiosyncratic judgement of countries or individual institutions, employees or

employers (Ashton, 1996).

Arguably, this narrow pathway leads to exclusion, particularly for learners who may
wish to undertake further learning routes that are non-academic or unconventional (non-
institutionalized) (Barker, 1995). Learners of the OECS who are not able to make it
through this vertical or ladder pathway by succeeding summative assessments (mainly
external examinations) are simply deemed ‘failures’. As is supported by Tables 2.1 and
2.2, far too many of our Caribbean learners fall in this ‘doomed’ category - a complete
waste of human resource. This constricted vertical or ladder system of recognition also
contributes to limitations in the number of credentialed citizens in the OECS. It is
therefore not surprising that the OECS policy document on TVET quotes a Caribbean
Development Bank (CDB) (1994 draft) policy paper that observes acute shortages of
technical manpower. The present qualifications system, however, does very little to

alleviate this issue of the acute shortages of technical manpower.

This failure to recognize all types of learning may also have serious social, political and
economic implications. For example, this research concurs with the viewpoint of
Donahue (2000) that “failure, futility and irrelevance are soul-destroying for anyone with
the slightest self-regard” (p. 14). It has been observed elsewhere that “where significant
numbers of people are shut out ... their potential contribution is lost; the price of that
exclusion is suffered most keenly by the individual and her/his family, but the wider
community also pays a price” (James, 2000a, p. 135). For the individual nations of the
OECS, for the OECS and for CARICOM, this situation calls into question:

What is the wastage factor we can afford? ... It is a strong statement because
it hurts. Have you ever thought about wasting people ... and I believe he
says it quite deliberately ... I think it is an OECD term surely to condemn
someone to wastage ... every individual in a society needs to contribute to
that society and if we say we are going to condemn you to wastage, what’s
the possible contribution in future? ... so there is need to have another way of
success that is not a second class success either (Senior New Zealand Public
Servant?, 2003).

? Name withheld in the interest of confidentiality.
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In the case of the OECS, the observations made thus far keep signalling the need for
change in the OECS and CARICOM. Given that New Zealand has pursued innovative

qualifications reform to address similar issues, it is argued that New Zealand becomes an

apposite case to study in relation to the OECS.

2.5 Building a Case for Studying the NZQA

The previous section has attempted to delineate the observations particularly in the
OECS context that led to my research interest. In this section, a case is made for studying
New Zealand and the NZQA in relation to the OECS.

New Zealand, or Aotearoa which is the Maori name for New Zealand, is a developed
country. It is located 2,000 kilometres (960 miles) southeast of Australia in the South
Pacific Ocean. The country’s total landmass is 269,000 square kilometers (at least ten
times that of the OECS). It is a unitary state with a population of approximately 4 million
people (New Zealand, 2005), as compared with “the OECS with a population of just over
500, 000 at home with probably thrice that figure overseas” (Gonsalves, 2001b, p. 2).
New Zealand is often referred to as a bicultural state with European ethnicity, called
Pakeha, and the Maori - the Tangata Whenua (translated as people of the land) or the
indigenous people - who occupied the land before the Europeans arrived in 1840 (Diorori,
1991). Increasingly, however, the New Zealand society is being considered multicultural
because “about three-quarters of the population are of European origin, predominantly
from the British Isles, with the indigenous Maori making up about 15%, people from
other Pacific islands about 6% and people of Asian origin about 4%"” (Crooks, 2002, p.
237).

The choice of New Zealand’s experience as a case study arises out of other main
considerations. Although the countries in the OECS do not qualify as developed
countries, there are lessons which can be drawn from developed countries such as New
Zealand. New Zealand shares characteristics with the Caribbean region, such as a
colonial history, a British political model that can be characterised as a democratic society
based on parliamentary sovereignty (Theodoulou 2002); an education system that was
inherited through colonialization by the British; a small sized population; and cultural
diversity (Crooks, 2002), as has been indicated by Gonsalves (2001a) in relation to the
OECS. In New Zealand, as well as in the OECS, the institutional structures, for example

the public service, the police force, and the education systems are modelled
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predominantly after those of the British. New Zealand is classified by the United
Nations (2004) Human Development Index among the top 20 countries in the realm of
commitment to knowledge. The choice of New Zealand also arose from an opportunity
to be an outsider researcher on the inside; as a student of the University of Waikato in

Hamilton, New Zealand.

There are also striking parallels in the three most common patterns for schooling in New
Zealand and the OECS. School attendance is compulsory in New Zealand from ages 6-
16. In the case of the OECS, ages range from 5-16. There are variations in the
arrangements in the OECS context (OECS, 2002), but any one of these patterns in the
New Zealand context is observable in the OECS context:

“Approximately 6 years in primary school, 2 years in intermediate school and up
to five years in secondary school;

Approximately eight years in primary school and up to 5 years in secondary
school;

Approximately 6 years in primary school and up to 7 years in a secondary school
that includes 7 and 8, as well as Years 9-13”(Crooks, 2003, pp. 237- 238).

One major difference between New Zealand and the OECS is in the transition from
primary to secondary school. Transition from primary to secondary school in New
Zealand is uncontrolled. The selection method of transition from primary to secondary

school in the OECS was explained in the previous section.

The secondary education certificate has been administered at two proficiency levels
(Basic and General) since 1979 as a replacement for the GCSEs in the Caribbean. The
CXC is presently promoting the Caribbean Advanced Proficiency Examination (CAPE) to
replace the Cambridge and London A Level examinations (Forms 6 and 7). The
placement and role of these Caribbean examinations within the vertical qualifications
structure remains the same with the GSCE. In New Zealand, the NCEA (National
Certificate of Educational Achievement) was introduced for years 11 to 13 (Forms 5 to 7

under the old system) of secondary schools over the period 2002 to 2004.

Post-compulsory education and training in New Zealand, as well as in the OECS, is used
to describe tertiary education including all aspects of technical and vocational education
and training (TVET). This level of education can be pursued at polytechnics, institutes of
technology, and at some government training establishments, wananga (tertiary learning

institutions in New Zealand only), colleges of education, high schools and universities,
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private training establishments and in the workplace. In the OECS, higher or full degree-
level education is offered mainly at universities, but CXC has planned on offering the
Associate Degree by 2006. As in New Zealand, however, this level of education can also
be pursued through correspondence courses, e-learning, part-time study, community

colleges, private training establishments, polytechnics and other education providers.

In both the OECS and New Zealand regions, the policy making bodies on education are
the Ministries of Education. Under their present legislations in both contexts, the
Ministries of Education have the aegis for developing and setting national curriculum
objectives including national curricula for schools. New Zealand and the countries of
the OECS have national curricula. In New Zealand, boards of trustees act as school
governors, and each school develops comprehensive programmes of work. In the case of

the OECS, the different countries exhibit varied local arrangements (OECS, 2002).

Figures 2.3 and 2.4 depict a representation of the structure of the education system in the
OECS and the structure of education in New Zealand respectively.

Figure2.3

Representational Education Structure of the OECS
(From http:/ /www.gov.slu.com)
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Figure 24
Education Structure of New Zealand
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The New Zealand experience was also selected to be case studied because the OECS is
faced with some of the major challenges that New Zealand appears to have experienced.
For instance, writers have shown that in New Zealand the 1990s was a period of major
economic restructuring or structural adjustment3 (Codd, 1990, 1995, 1999; Grace, 1990,
1999; Kelsey, 1995, 2003, 2004; McKenzie, 1999a, 1999b; McKenzie, Lee & Lee, 1996).
Codd (1990) points to an internal situation in New Zealand of contemporary social
theory of “legitimation crisis”4; a situation which he argues came about as a result of “the

total failure of interventionist policies to produce any signs of economic growth” (p. 192).

The present qualification system of the OECS can also be compared to a previous
situation in New Zealand that writers in New Zealand described as “The Anglo-Saxon
disease” (Barrowman, 1996, p. 20), in that only a few students were considered capable of
academic achievement. It was postulated that the reform of their qualification system
would serve to eradicate this perceived ailment and “that all learning and achievement
should be recognized” (Barrowman, 1996, p.20). This was thought to be a critical move in

the development of the human resource capacity of New Zealand.

In a bid for answers, New Zealand pursued other alternatives through a series of internal
investigations and studies of international models. After a decade of debate (Barker,
1995), the New Zealand Qualifications Authority (NZQA) and the qualifications policy
were introduced in the Education Amendment Act 1990. Further legitimacy for this
research is therefore founded in the legal regulation of the NZQA, as reflected in the

formal legislated charter.

Moreover, it not implausible to draw inferences from the successes and challenges of the
NZQA, since there are many benefits that can be derived from this case study of the New
Zealand model (Howlett & Ramesh, 2003). In her book, Policy and Politics in Six Nations,
Theodoulou (2002) explains:

3 Structural adjustment according to Skilbeck ef af, (1994) means “in effect the reform of the socio-economic
structures which inhibit or reduce the capacity of countries to pursue longer-term development goals and to relate to
one another in mutually beneficial ways in the international environment of trade and exchange. Education and
training are central to any programme of structural adjustment for the very obvious, if sometimes neglected, reason
that it is upon the educated and trained capacity of the actors - the people - that the ability to restructure and gain
benefits depends” (p. 8).

4 Codd (1990) points out that “in contemporary social theory legitimation crisis is defined as the tendency of state

institutions to lose popular support and sometimes to provoke widespread opposition and resistance” (p. 192),
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The main benefit of studying policy comparatively is through assessing
one’s situation against another, one’s own situation can be better
understood, including constraints and possible options that might be
available ... Many would argue that it is good to learn from the
experiences (negative or positive) of others ... comparison of different
nations’ adopted policies allows us to identify the conditions under which
certain policies fail or succeed. Comparative public policy has practical
benefits. It allows us to see why a particular policy may work in one
nation and why not in another or the conditions that are necessary for
policy success ... this does not mean we ignore that nations may differ
from each other, but we should be able to judge which policies are
adaptable from setting to setting (p .4).

Today, the growing interdependence of nations often forces upon us a
comparative framework. Certain problems cross over physical borders, so
how one nation deals with a “shared” problem provides examples to
other nations when it comes time for them to adopt strategies to deal with
the same problem. Next, studying policy comparatively also helps us
understand how similar institutions and political processes operate in
different settings (p. 4.)

In this regard, Philips (1998) and Piercy (1999) argue that the NZQA itself was a

phenomenon strongly influenced by overseas policies in the mid-1980s.

In addition to these factors, for the most part, the research interest in New Zealand was
influenced by the fact that at the time this study was conducted, New Zealand had
trodden a path more ambitious than that of any other country (Barker, 1995; Hodgetts,
1998; Smithers, 1997). New Zealand has been described as the vanguard of reforming
qualifications systems into a unitary framework “as a way of developing a common
language to describe learning and achievement in order to assure quality” in education
(Holmes, 2003, p. 12). Therefore, one of the assumptions of this research project is
guided by the phenomenological assumption that “there is an experience to be shared”
(Merriam, 2002, p.7); and that the experience of other countries is accepted as valuable
sources of knowledge, once the differentiation in the social, political, economic and

historical practices among countries are critically accepted (Theodoulou, 2002).

2.6 Nature and Origin of the New Zealand Model

The New Zealand model is an outcomes based approach, which for almost a decade
was marketed mainly as a unit standards based approach (Barker, 1994; NZQA, 1991a,
1991b, 1993a, 1993b). As of 2001, the model encompasses the standards (units and
achievement) based, and outcomes based approaches (see NZQA 2001a, 2004a, 2004b). It

has been observed that in the New Zealand context, the terms are used synonymously
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with “criterion-referencing, competency based, standards based - each implying slight
differences in emphasis but all embodying the same idea” (Smithers, 1997, p. 2). In the
main, performance is compared with criteria (criterion referenced), and not on the
performance of others (norm referenced). A criterion referenced model credits learners
for what they can do, in contrast with the practices adopted by the traditional norm
referenced models, of crediting learners with what they can do relative to their peers

(McKenzie, 1996b; Ministry of Education, 1989; 1997; Priestly, 1996, 1997).

This “yardstick approach to assessment, which goes under a number of names”
(Smithers, 1997, p. 2) has implications for assessment (Hood, 1992, 1994b, 1996; Hood et
al., 1996; Jessup, 1991; NZQA, 1991a, 1991b, 1993a, 1993b; Peddie & Tuck, 1995; Priestly,
1996; Wolf, 1998). It poses the question of whether the standard or outcome statements
have been achieved. The award is therefore based solely on the outcome of assessment
(Jessup, 1991).

On the one hand, merits of the approach include “with standards at different levels
everyone has a chance to show what they can do ... the higher fliers will emerge by
completing more units at a higher level in a shorter time” (Smithers, 1997, p. 2). Smithers
(1997) draws the analogy of checking a weight or a measure against a reference held for
this purpose. He notes that “once an educational limit has been set there is no limit to
the number of people who can successfully achieve it (Smithers, 1997, p. 2). In this

reformers’ view, the learner or candidate is supposedly central.

On the other hand, the approach adopted by the NZQA has been critiqued mainly as
being reductionist (NZVCC, 1994). It is chastised for its inapplicability to all fields of
knowledge (Irwin, Elley & Hall, 1995; NZVCC, 1994). By way of example, it has been
argued that the approach is more applicable to technical and vocational fields such as
Typewriting, Word Processing, Plumbing, but not to areas such as Philosophy,
Psychology, History, and Literature (see also Austin, 1996, 2000; Campbell, 1996;
Chamberlain, 1996; Channel & John, 1996; Childs, 1996; Croft, 1993, 1994; Elley, 19%4a,
1994b, 1995, 1996a, 1996b, 1996¢; Falk, 2002; Irwin, et al., 1995, 1997; Milne, 1996; NZVCC,
1994; Priestly, 1996, 1997).

The aforementioned views are regarded as part of the “standards debate” which this

research found to be the most enduring debate in the New Zealand model from the
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perspective of the discourse of education theory of learning and assessment. The
standards based approach still remains the building block of the New Zealand NQF.
Therefore, merits and demerits of the model continue to be reviewed within the
theoretical framework in Chapter Four (as part of the criterion referenced approach in

the discourse of education).

Although the standards (outcomes based) model has become the dominant approach
used in New Zealand, Hyland (1994) asserts that its roots go back further. The approach
was first used extensively by the United States military, for example in gun training. In
the 1970s, fhe standards based model was experimented with in the context of American
teacher education and certification because of concerns for the state of American schools
and educational standards. These concerns gave rise to “attacks on the quality of teacher
education (and recruits into teaching) which received wide publicity....Jand] demands
for greater accountability” (Wolf, 1995, p.4). Smithers (1997) elaborates on the approach,
and the extent of its success:

Atomisation was, however, the approach of the American competency-based
teacher education programme of the 1970s. These programmes generated
hundreds and even over a thousand competencies. It was soon apparent the
sum of these competencies may not equal the whole teacher. They failed
(McGrath, 1996, pp. 5-6).

Following on from the USA’s experience, Scotland and England initiated the approach
firstly for providing credit to unemployed school leavers on youth training schemes
before it was expanded into a philosophy for reforming the whole education system

(Hyland, 1994; Jessup, 1991; Smithers, 1997).

Wolf (1995) concedes that the ideas underlying the English competency based assessment
system were originally formulated in the United States. She argued, however, that their
influence on English policy was greatly increased by their prior adoption in Scotland.
According to Wolf (1995):

The Scots, during the 1980s, carried out a major reform of their secondary
education system, including introduction of the ‘National Certificate’, which
brought all non-advanced vocational education under a single rubric. The
National Certificate embraces large numbers of modules, which can be
separately delivered, or combined into qualifications. They are offered in
schools or colleges and are developed and accredited by the Scottish Council
for Vocational Education (SCOTVEC). They are based on criterion-referenced
or competency-based outcome statements. At the same time, the modules
remain essentially educational in purpose, designed for young people in full-
time schooling, and many of them are relatively traditional in their overt
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concern with mathematics, language skills etc. While the English system drew
on the Scottish experience for ideas and for individuals with experience in
introducing the National Certificate, its ambitions were more far-reaching (p.
8).

New Zealand also drew on the Scottish experience for ideas. The NZQA is a Crown
Agency (non-government department) (NZQA, 2004a). As a regulated legal body, the
NZQA has responsibility for qualifications in secondary schools and in post-secondary
education and training (NZQA, 2004a). The NQF was “a modular system, forming a
single continuum of qualifications, based on assessment against defined standards, and a
flexible system of delivery” (Barrowman, 1996, p. 20). In 2001, however, the NQF was
expanded to the Register of Quality Assured Qualifications. The main aim of the
Register of Quality Assured Qualifications is to ensure that “quality assurance of
qualifications is consistently applied; people can compare qualifications; people can
make informed choices about which qualification pathway they will pursue” (NZQA,
2001a, p. 2).

In summation of the discussion on the nature and origin of the New Zealand model, the
analysis tended to ameliorate the major argument in this research, that the need for
change in national qualifications systems and the nature of the change in the direction of
qualifications frameworks are informed by a constellation of discourses. In a further
analysis of the model adopted by the NZQA, the constellation of the discourses that
informed the change and the nature of the change in qualifications frameworks, and
tensions in their theoretical assertions, are reinforced in the work of many writers (Irwin,

1994; Irwin, et al., 1995; The Hawke Report, 1988 for example).

Some writers have pointed to the ‘correctness’ and/or the ‘incorrectness’ of the model of
the NZQA (see Codd, 1990, 1995, 1997b; McKenzie, 1997, 1999a, 1999b). Suggestions are
such that the NZQA reflects and endeavours to valorize qualities of rationality and a
“supermarket model” to education (Barrowman, 1996). Such observations scoff at the
principles of the NZQA with comments such as some reported in local newspapers. For
example, Barrowman (1996) reports:

This democratic intent was not always appreciated by observers: Wellington
newspapers found good copy in the May 1994 unit standards catalogue,
which included units in cleaning. ‘Learners completing the unit will be able
to clean streets using hand equipment and dispose of the rubbish’ reported
the community weekly City Voice facetiously. The Evening Post ran an
editorial on ‘credentials creep’ which it feared, was inconspicuously
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permeating all levels of employment, while the Dominion likened ‘New
Zealand’s first certificates in office and related business locations
cleanerology’ to American masters degrees in hamburgerology: Before long
the country will be blanketed with upmarket cleaning organisations offering
a breathtaking range of specialists in such matters as Estonian velour stain
removal’ (p. 31).

There are also those who contend that the institutionalization of the NZQA is a means to
ensure domination and control (Barrow, 1999; Horsburgh, 1999; Philips, 1998). Writers
have also pointed to the failure of the NZQA in meeting its objectives, for example
Smithers (1997) concluded that “although it may have had a positive impact in some
areas, overall the National Qualifications Framework is plainly not working” (p. 51). In
other reports, insights have been provided on the history, policies, and operational
procedures of the NZQA (Hamill, 2001; Philips, 2003; Richardson, 1999). A review of

major findings of some of these studies conducted on the NZQA follows.

2.7 Research Studies on the NZQA

In the previous sections, explanations for the NZQA as an apt choice to be case studied in
relation to the OECS and the nature and origin of the New Zealand model were provided.
Studies and reports have been conducted and compiled on the NZQA (see Barker, 1994,
Hodgetts, 1998; Foulkes, Laking & Kyrke-Smith,1996) among others). In this section,
some major findings on the NZQA and its operational principles and procedures are

reviewed.

This review affords a source for crystallization since interview data in the New Zealand
context is limited primarily to managers at the NZQA. As explained in Chapter Five,
crystallization is the attempt to hone in data from different angles (Neuman, 2003). It is
an attempt to secure an in-depth understanding of the research phenomena, to increase
the scope, depth and consistency, to elicit meanings, corroborate and augment evidence

(Flick, 2002; Janesick, 2003; Richardson, 2000).
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Notably, the review of reports and studies on the NZQA below supports the observation
that tension in policy implementation emanates from the ends of policy, the appropriate
means to achieve those ends and consequences (successes and challenges) of such
policies (Harrison, 2004, p. 23), as well as the epistemological assumptions that inform
and shape the ends and the appropriate means and consequences (successes and
challenges) of its implementation. In this analysis, however, the ends, means and
epistemological assumptions of the policy implementation on the NZQA are not always

distinct.

The goal for the NQF was that of “a single comprehensive and integrated structure,
which is flexible and responsive, widely and easily accessible and is informed by the
labour market requirements and educational requirements” (Hood, Kerr & Perris, 1996,
p-1). Irwin, Elley & Hall (1995) have argued, however, that “the framework incorporates
serious inconsistencies and tensions, is fundamentally unsound and should be reviewed”
(p- 26). Amongst the inconsistencies and tensions, Smithers (1997) identifies NZQA's
attempted use of a unified framework to address uniformly a set of first principles,
which should be addressed as distinctive qualifications issues. According to Smithers
(1997), these issues include (i) the failure of school qualifications to keep pace with the
wider range of abilities and aspirations now represented in the senior secondary schools;
(ii) the need to have a first-class system of employment-related qualifications covering
both preparation for work and upskilling in work; and (iii) the desirability of opening up
tertiary education by allowing degrees to be offered by providers other than universities.

New Zealand Vice Chancellors’ Committee (NZVCC, 1994) had also critiqued the
NZQA'’s attempted use of a unified framework to address uniformly a set of first
principles. NZVCC (1994) described these first principles as (i) the lack of educational
soundness because of the premise that learning can be dissected into parts and the sum
of the dissected parts equals the capability of whole qualifications, (ii) the notion of one
giant authority playing the roles of provider and regulatory body. The NZVCC (1994)

also pointed to:

“the limitations of unit-standard methodology in dealing with academic study

e the difficulty of assigning university qualifications to the levels of the framework;

¢ the different views of the transferability of generic skills across different subject
areas;

e the effectiveness of existing university procedures for dealing with course
approvals, accreditation, and quality assurance relating to degree study;

e the logistical difficulties of implementing the NZQA model in the university

context;



Chapter Two: Locating the Research Interest in Context 47

e the resource implications of implementing the framework”
(p- 19).

Other concerns identified by the NZVCC for the lack of support for the framework

included:

* Control of the decision-making process covering the right to present a university
course;

e The concern that the NQF is too vocational in orientation and therefore not suited
to research-based university teaching;

* The belief that standards based assessment and competency downplays the
concept of excellence;

¢ The alleged business or industry orientation of the framework will emphasise
short term considerations and not the longer term view held by the university
academics;

* Worry that giving government more of a say in the degree structure will produce
an emphasis on efficiency and effectiveness and not on quality; and that

¢ Qualifications cannot be broken down into small unit standards. This ‘atomistic’
approach is seen to be a feature of lower-level qualifications.

(NZVCC, 1994)

Although not entirely discrete, these first principles identified by Smithers (1997) and the
NZVCC (1994) point to tension as a result of the ends of policy (a unified national
qualifications framework); the appropriate means to achieve those ends and
consequences of such policies, namely one giant authority and a standards based
approach and, thirdly, the epistemological assumptions that inform and shape the ends

and the appropriate means and consequences of its implementation.

Both at the theoretical and implementation levels, the seamless structure of the NQF,
which arguably points to the ends, as well as the appropriate means and consequences of
the policy, has also been a source of tension. Smithers (1997) attributes the tensions and
inconsistencies alluded to by Irwin et al., (1995) and the NZVCC (1994) to one crucial
mistake, which was probably to go beyond the recommendation of The Hawke Report
(1988). The Hawke Report (1988) had recommended a qualifications authority to co-
ordinate the work of three distinctive sub-agencies to deal with qualifications in schools,
employment and higher education. Like Hawke (1988), Irwin (1994) recommended three
broad pathways, which are the academic, technical and vocational. Subsequent
developments (see Learning for Life Two, 1989), however, supported the NZQA'’s creation
as a unitary authority. Smithers (1997) describes the difficulties associated with the NQF
as seemingly deriving from one wish: “bureaucratic tidiness if nothing else — to run

together a number of issues which could be better addressed separately” (p. 63). Irwin
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(1994) argued that the “one-size-fits-all” approach or the “all or nothing” approach
should be jettisoned in favour of recognizing multiple qualifications systems that
communicate with each other in terms of credit recognition. =~ The NZVCC (1994)
acquiesced that the intent of the Education Act can best be achieved “through a structure
involving a dual framework ... as the most effective and productive way of dealing with
the differences of approach and philosophy between the universities and the NZQA and

also the most cost effective” (p. 24).

These issues identified above are theorized in Chapter Three as quality assurance,
standards based assessment, equivalency, comparability, interfacing work and world,
levels, assignment of credits, and epistemologies of knowledge (see Blackmur, 2004;
Ensor, 2003; Lester, 1995, 2000, 2001; Smithers, 1997; Young, 2003a, 2003b). Given these
perceived inconsistencies in these first principles, Smithers (1997) espoused “the
uncomfortable message” in his evaluative report, “that there is no alternative to working
through a whole range of issues and problems from these first principles” (p. 61). Also,
Philips (1998), in his PhD thesis, concluded that the ‘big idea’ and policy importation
appeared to have been insufficient to ensure the successful implementation of the

original unitary NQF.

Along this same line of argument on the tensions and inconsistencies, among the
epistemological assumptions that orient the end of the policy, arguably the most
enduring education discourse is that of the standards-based approach to educational
assessment. The standards based approach, which remains the building block of the
newly fully implemented NCEA (in 2004) and several other qualifications to date, has
been and remains one of the main sources of tension. Seemingly, the major source of
tension has developed from what is described by Irwin, Elley & Hall (1995) as
“procrustean” - that “trying to force all material into one standards-based assessment
model ignores the extreme complexity and vast range of knowledge and skills and other
attributes to be tested and the many combinations in which they are incorporated into

courses and programmes” (p. 27).

The extent of tension on the standards-based approach is underscored in Iwin, Elley &
Hall’s (1995, p. 26) recommendation that “a totally new approach” should be adopted.
They recommended that the approach used be one that would accept that the purpose of

assessment and the nature of what is to be tested should determine the appropriate
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assessment methods to be adopted, and not vice versa. According to the writers, a
change in this direction would allow careful choices to be made between the various
forms of criterion referenced (including standards based) and norm referenced

assessment methods and between internal and externally set administered examinations.

Hodgetts (1998), in a Master’s thesis, however, examined “the controversy” (tension) that
surrounded the NZQA and the NQF and believed that up until then, too great an
emphasis had been placed on policy proposals to the detriment of an understanding of
practice. In his findings, he reported that the framework had been subject to criticism
which was not sufficiently grounded in an analysis of practical operations of the NQF's
implementation and use (Hodgetts, 1998). Notably, Hodgetts conducted his study with
six staff members of !:he NZQA.

A formal internal evaluation of the operations and roles of the NZQA conducted by
Foulkes et al., (1996) focussed on the ends of policy and the appropriate means used to
achieve the ends and consequences of such policies. The epistemological assumptions
that informed the policy were also brought into question. Views were also aired on the
quality of staff, policy competence of the NZQA, its communication with stakeholders
and its internal links between the policy on the NQF and its implementation. By way of
example, Foulkes et al. (1996) reported that the “expertise” of the NZQA'’s staff was
questioned, mainly in terms of the “contested issue of the relevance of unit standards
and their associated assessment philosophies to learning processes” (p. 22). The
evaluators, however, stressed that it was not surprising that “those most opposed to the
concept of unit standards were those who believed that the Authority’s staff were
ideologically driven but did not understand the underlying theory and practice of
assessment” (Foulkes, et al., 1996, p. 22).

At the implementation level, controversial issues with accreditation and moderation both
inside and outside the NZQA were also highlighted in the evaluation of Foulkes, et al.
(1996). Irwin et al. (1995) also attributed the “stresses and strains” within the NQF to “an
increasingly elaborate and time-consuming moderation, audit and accreditation systems
designed to shore it up” (1995, p.27). Foulkes et al. (1996) cited internal issues of
disagreement on the purposes of moderation. The unfeasibility of ensuring consistency
either within a school or between schools in a system of local assessment was another

basic concern. Possible reasons for the unfeasibility of ensuring consistency as identified
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by Foulkes et al. (1996) in the report included “a lack of faith that unit standards can be
appropriately specified and assessed, because of the numbers and calibre of assessors
and moderators involved, and the difficulties of socialising such a number of people
across the country into a common understanding about assessment” (p. 47). The cost of
sustaining accreditation and moderation systems to comply with the framework was also
a concern. To Foulkes et al. (1996), “these concerns [were] heightened by a lack of
confidence in schools about the NZQA as an organization”. This lack of confidence, it
was believed, had the potential to “undermine attempts to undertake major tasks like
moderation” (Foulkes et al., 1996, p. 47). Amongst these issues, questions were raised
about the efficiency of the system, and whether or not there was a better way of doing
the job. One of the complications identified was with the training and development role
that moderation could play for assessors and the benefits for the Authority (see also
Strachan, 1996; Keown, 1996). A major conclusion by Foulkes et al. (1996) was the need to

balance a credible moderation system with the cost-effective moderation system.

Critiques of the implementation of the NQF are also evidenced in the findings of Mansell
(1998), Harold et al. (1999), Kunowski (2000), and Strathdee & Hughes (2001). Mansell
(1998), for example, analyzed the perceptions of staff and boards in two secondary
schools.  Her results suggested tensions associated with “the practicalities of
implementation of the framework” and in particular “with the method of unit standard

assessment” (p. 4).

In spite of Mansell’s (1998) disclosure that her findings pointed to difficulties with “the
method of unit standard assessment” (p. 4), her report concentrated on management
issues such as “the way the system had been implemented, noting the rate of change, the
uncertainty which remained ... the huge workload of staff involved in accreditation and
classroom implementation, and inadequacy of resourcing” (p. 15). Mansell (1998)
pointed out that some participants viewed the NZQA as “massively understaffed,
chaotic, and ill prepared” (p. 4). In her analysis, she pointed out that “the favourable
comments which had heralded the implementation of the system were overwhelmingly
drowned in the tsunami of [such] concerns” of staff (Mansell, 1998, p. 4). According to
Mansell (1998), the results of her study indicated that perceptions of participants in her
study were similar to those of some critiques including Elley (1994a, 1995, 1996a) and
Peddie (1995).
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The lack of effective communication, participation and professional debate on the policy
on the NQF was reported in the findings of researchers (for example Mansell (1998) and
Harold et al. 1999) as one of the sources of difficulties at the implementation level.
Harold et al.5 (1999) observed that debates on the NQF occurred “at a level which is
relatively remote from the day to day realities of schools” (p- 234). Ome of the major
criticisms, according to Mansell (1998), was “about communication and the difficulty in
finding someone to take responsibility for responding” (p. 16). One of the participants in
Mansell’s (1998) study claimed that there was “plenty of contact, but the problem is that
they have been so hell bound on implementing the change that they didn't listen ... They
didn’t know where it was at for the ordinary teacher. And they were told and told and
told, but they didn't listen” (p. 16).

Kunowski (2000) concurs that there was a lack of research, professional debate and
participation, particularly on assessment issues. She explains:

while some subject specialist teachers were later to be involved in designing
unit standards, the majority of the teaching force who were the people to put
into practice the new plan for the assessment of qualifications was not
included in the initial planning and decision making process. Nor was there
opportunity for a comprehensive philosophical debate among teaching
professionals about assessment issues (p. 68).

Kunowski (2000) argues that among the problems perceived for a new system, many
secondary teachers felt that the system had been imposed from above. She alludes to
antipathy and tension at the implementation level as a result. Kunowski (2000) pinpoints
that “it is perhaps no coincidence that teacher hostility and unease about assessment
change has come about since the PPTA was excluded from representation at the highest
level of the New Zealand Qualifications Authority”(p.109). Harold et al. (1999) suggested
that the lack of research and professional debates might have contributed to some of the
recurring problems, and “the immense task” of the NZQA in implementing the NQF.

On the subject of the consequences of the NQF, in particular the impact on student
learning, the findings of Mansell (1999), Harold et al., (1999) and Kunowski (2000) are
reinforced in a study conducted by Strathdee & Hughes (2001). ~Strathdee & Hughes
(2001) drew on data generated from interviews with 23 male senior secondary school
students and 34 educators between 1997 and 1999. They indicated that “despite the
predictions of the NZQA that the framework would have a major impact on student

5 Harold et al. (1999), conducted a qualitative study of seven Waikato schools, to provide insights into the cumulative
impact of the Post-Picot school reforms. Arguably, the NZQA was part of those reforms
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learning ... many students interviewed had only a partial understanding of standards-

based assessment under the framework” (p. 161).

Strathdee & Hughes (2001) also analyzed the different views and motivational effects of
the NQF held by educators and students. According to the writers, the standards-based
assessment appeared not to have motivated students in the manner predicted by the
NZQA. The writers claimed that, in contrast, “the educators had a clear understanding
of standards-based assessment under the framework ... [and] were also supportive of an

egalitarian philosophy which they believed underpinned it” (p. 161).

A comprehensive study, paid for by the NZQA, and conducted by Fitzsimons (1997b) at
the school level, also found that tension existed at the level of practice. Fitzsimons (1997b)
reported on the first phase of a longitudinal study, of two cohorts of students in seven
North Island secondary schools, of the sixth form students’ perceptions of the NQF. The
study addressed the question: What difference does the National Qualifications
Framework (NQF) make for young people? The researcher conducted 49 interviews
with sixth form students and 10 teachers from the seven schools. In his analysis of the
role and structure of the NQF from the perspective of the NZQA, compared to the
responses of the students, Fitzsimons (1997b) concluded that there were many gaps to be

addressed.

In his comparison of the ways in which the NQF is designed to impact on the future of
students, as against the ways in which students hypothesize about its value for them,
Fitzsimons (1997b), like Strathdee & Hughes (2001), reported that for most students the
NQF is unimposing. He suggested that there is “a considerable amount of information
about the NQF in schools, ... but very little reaches the student ... Students are as yet
unable to use the NQF to make rational choices for their future” (p. 40). Like Harold et al.,
(1999) Fitzsimons (1997b) reported that there was a lack of information about the NQF
and its subsequent internalization by students as “knowledge” (Fitzsimons, 1997b, p. 2).
Knowledge of hiring procedures of employers was also lacking among students.
Fitzsimons (1997b) concluded that “most students thought that examinations, rather than
unit standards, would allow employers and tertiary level institutions to identify more
accurately what they knew” and they “did not see a correspondence between the unit

standards they were assessed on and their future employment plans” (p. 2).
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Strathdee & Hughes (2001) also suggested from their research that “the framework is
unlikely to improve the labour market position for achieving students” (p. 161). The
writers argued that “although an assessment of the validity of this observation must
remain a subject for future research”, their results suggested that “the benefits of the
framework to disadvantaged learners are not substantial” (p. 161). They also argued
that “the educational benefits upon which the framework was sold to the public have not
been realized in practice, and are unlikely to be realized in the future” (Strathdee &
Hughes, 2001, p. 161).

The preceding review on research conducted on the NZQA attempted to reinforce
Young’s (2003a) observation that qualifications frameworks are analyzed either as
regulatory instruments in the control of the expansion of the post-compulsory sector or
“as instruments of communication that enable learners and employers to be clearer about
what qualifications offer, where they lead and how they are located within the overall
system” (p. 233).

Some writers, however, attributed some of the tension at the level of practice to the
epistemological assumptions of the discourses of managerialism, in particular “the
abstract nature of the market and managerial theories currently driving education”
(Harold et al., 1999, p. 234). Moss (1990), Harrison (2004), and Harold et al., (1999) ascribe
the gap to the emphasis of the discourse of managerialism on ‘ensuring greater
efficiency’, and its economistic approach in which education is treated as a product or
service provided for clients or consumers. This perceived abstraction of managerialism,
and its principles of “quantifiable outcomes”, are believed by some educators to be
inapplicable to the discourse of educational learning and assessment (Codd, 2003; Easton,
2003). This fundamental belief by educators also gives rise to tension at the level of

practice.

Strathdee & Hughes (2001) also point to the epistemological assumptions of the policy as
a source of tension - “the framework [having been] designed to promote neoliberal
objectives” (p. 161). According to the writers, given this design, one risk is that “the
framework will continue to contribute to the creation of educational markets by, for
example, providing private training experiences with greater access to the training

market” at the expense of benefits to learners (Strathdee & Hughes, 2001, p. 161).
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What emerges from this review is that there have been some tensions at the level of
practice, some of which stem from the epistemological assumptions of the policy.
Ostensibly, the New Zealand Government has had reservations about the progress made
towards the consequences of the policy, namely establishing a high quality education
and training system for the country (see Lee & Lee, 2000a; Smithers, 1997). Smithers
(1997) and Lee & Lee (2000a) attribute the Green Paper of June 1997 and the munificent
twelve-week period that was allowed for comment and submission on it to the growing
speculation over the direction of the NQF. The extension of the NQF to a broader
Register of Quality Assured Qualifications tends to support their observation.

Despite the foregoing arguments, the New Zealand Vice Chancellors’ Committee
(NZVCC), in 2001 supported a unified framework. With negotiations between the
NZVCC and the Qualifications Authority Board, the concern was for degrees and
postgraduate qualifications to be registered on the framework. The Ministerial Tertiary
Lead Group (TLG) was set up by the Minister of Education to resolve the issues relating
to the inclusion of degrees in the National Qualifications Framework. In its report, the
TLG concluded that there were real advantages in a single harmonized qualifications
framework, and that the New Zealand Qualifications Framework is appropriately

constructed to safeguard the concerns and requirements of educators.

The merits of the single framework identified by the Ministerial TLG (1994) included
New Zealand’s international dependence on its reputation for competence and excellence
in education as contrasted with economic physical clout. It was argued that that a single
framework would facilitate the growing internationalization of services and emphasis on
international standards and monitoring. According to the Ministerial TLG (1994), the
framework would further the need of standards, which protects the reputation of New
Zealand in providing cutting edge qualifications in the Asia/Pacific region.

In March 2001, the Register of Quality Assured Qualifications was implemented. It was
an extension of the NQF. The notion of a unifying concept for coherence was
maintained, but recommendations included further development of the framework, a
common currency of outcome statements and the development of “a scale of nationally
recognized excellence to be integrated into the NQF for school subjects assessed against

unit standards” (New Zealand Ministry of Education, 1997, p. 24).
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In summation of the above review, the central argument that underpins this research was
brought to the fore. This is the need for change in qualifications systems and the nature
of the change are informed by a constellation of discourses. Many of the reports and
findings focussed on the ends, appropriate means and the consequences of the policy
such as the unified NQF, the standards based approach to assessment and management
issues such as communication, consultation, the huge workload of staff, difficulties with

moderation and accreditation, and the lack of impact of the NQF on students.

The inconsequential extent to which the discourses of managerialism and education
theory of learning and educational assessment have been considered in reports or in
research conducted in relation to the NZQA was evident. Arguably, there is a dearth of
academic research on deeper issues of levels, equivalencies, principles of difference,
comparability, epistemologies of knowledge, and allocation of credits in the New
Zealand context. There is very little on the NZQA and its impact on the quality of
education, and issues of formative and summative effects of assessment as they relate to
certification in the New Zealand context. The paucity of research on the epistemological

assumptions that orient the policy is evident.

2.8 Conclusion

Chapters One and Two have set a background for the research interest and made a case
for studying New Zealand’s experience, and for theorizing towards an OECS
qualifications framework. The two chapters reflected an interplay of the local, regional
and global factors that have tendencies to effect change in qualifications systems.

In the case of the OECS, the structure of its qualifications systems signalled some
deficiencies, inadequacies and inconsistencies, all of which raised questions about its
raison d’etre. The recurring theme was the need to provide a platform for change in the
OECS, which begs the question: How can such change come about? One might suggest
that it can be achieved only through a total cataclysm of the entire education system.
This research, however, is guided by Hoy’s suggestion that in Foucauldian terms
“change does not come about by changing the whole at once but only by resisting
injustices at the particular points where they manifest themselves” (Hoy, 1986, p. 142).
One such point identified as the focal point of this research is the qualifications system of
the OECS.
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It was acknowledged in this chapter that New Zealand and the OECS are two different
regions that are not directly comparable in economic, political, education and social
systems. Therefore, rather than attempting to analyze context from those premises,
themes and issues on qualifications and their qualifications systems which have arisen in
their idiosyncratic contexts were analyzed. Notwithstanding their differences, it has
been argued in this chapter that the NZQA is an apt case for informing a similar system

in the OECS because there is a worthwhile experience to be shared.

The research studies reviewed on the NZQA contribute to an understanding of the
discourses that surround the operations of the NZQA, and point to an apparent tension
stemming from the ends and the appropriate means and consequences of the policy on
NQFs, as well as the epistemological orientations of the policy. A notable source of
tension includes the ends of the policy, namely the unified (seamless) framework.
Another has to do with the standards based approach and the extent of the NQF’s impact
on learning and assessment. The review, however, finds that given the responsibilities of
the NZQA and the millions of dollars invested in the entity, there is seemingly a paucity
of reports on academic research and evaluation on epistemological assumptions that
inform issues such as equivalences, comparability, and the extent of its impact on
learning and educational assessment. Moreover, given the reform background that led
to the establishment of the NZQA, the review suggests that the discourses of
managerialism and education theory of learning and educational assessment have been
vaguely considered in research conducted in relation to the NZQA's establishment, its

operational principles and practices.

In concert, the first two chapters begin to sketch the constellation of discourses and the
associated tension alluded to in the central argument of this research. Chapters Three
and Four will review literature and research that elucidate the interdisciplinary themes

raised in these first two chapters and in the central argument of this research.



Chapter Three

*

QUALIFICATIONS
QUALIFICATIONS FRAMEWORKS AND
THE DISCOURSE OF MANAGERIALISM

3.1 Introduction

The first two chapters surveyed the local, regional and international contexts, and
analyzed briefly the various strands of argument that impact on this research. The
central thesis was introduced as being that the need for change and the nature of the
change in qualifications systems are informed by a range of competing discourses. These
discourses are conceptualized herein as falling into two loose groupings, namely
managerialism and education - between which there is notable tension. This third
chapter advances this central tenet by reviewing some of the theorizing on the
assumptions and principles of the discourse of managerialism that impact on this

research.

As has been argued in Chapter One, a post-modernist approach to theorizing is adopted
(see Giroux, 1995). Such an approach allows for the pulling together of “various
disparate currents in various literatures, and [the] use of theoretical ideologies and
intersecting epistemologies that are scattered in an unsystematic way in diverse subject
matters” (Beckett & Hager, 2002, p. 7). This is a broad approach, but it is plausible
(Beckett & Hager, 2002; Giroux, 1995) and applicable to the study of the establishment
and practice of the NZQA, and the notion of qualifications frameworks - both of which
currently lack one overarching theoretical conceptualization. Accordingly, multi-
disciplinary themes which run through the discourses of managerialism are reviewed in
subsequent sections. These include:

¢ The impact of global change, wider public sector reforms and the role of State in
education (qualifications) reform;

® The marketization and the commodification of education;
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¢ Human Capital Theory and the vocational-academic divide;
e Conceptualization of quality assurance in education;
¢ The accountability debate;

¢ Quality assurance as a process (standards, moderation, accreditation, quality
audit).

Notably, some of these themes stir(red) tension at the level of education practice (see
Codd, 2003; Easton, 2003, for example). Whenever appropriate in this thesis, sites of
tension are identified, but before concluding this chapter a synthesis of the contesting

nature of the theoretical assumptions of the two discourses is attempted.

The nucleus of this thesis is qualifications and qualifications frameworks. Therefore,
before commencing the review of the aforementioned themes, some perspectives on
examinations and qualifications are reviewed. The contested nature of theory as regards
qualifications, and how qualifications have developed into a ‘legitimate culture’, are
examined from a spectrum of writings including the work of Foucault (1977), Weber
(1968), Dore (1976), Broadfoot (1996) and Wolf (2002). Such a wide spectrum of
writings serves as a source of theoretical crystallization. It is argued in this section that
the dominant explanation for the emergence of qualifications in the form which they took,
both in Britain and her colonies (including OECS and New Zealand), is based on public
policy matters of bureaucracies and the issues of meritocracy and equity (equality of
opportunity). Subsequent sections of this chapter will demonstrate that although some
of this theorizing is still prevalent, changing imperatives are challenging this raison d'étre
of qualifications systems, particularly in the case of the OECS. This review contributes to
the elucidation of the central tenet of this research by identifying several of the
discourses that inform the need for change in qualifications systems. An analysis of the

concept of qualifications frameworks follows this review on qualifications.

3.2 Qualifications: Indicators of What?

Qualifications, qualifications systems and qualifications frameworks are at the core of
this research. In this section, literature relevant to this thesis is reviewed in order to gain
an understanding of qualifications and qualifications frameworks, their use, and

theoretical and practical implications.
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Traditionally, education’s major emphasis has been in developing minds and characters
(Eckstein & Noah 1992; Richmond, 1971). Yet, writers claim that ironically it is
summative assessments, especially examinations for selection purposes, which dominate
most young people’s experience of education (Broadfoot, 1996; Little, 2000; Somerset,
1996). To borrow from Somerset (1996), teachers and other adults - politicians,
employers, journalists - may emphasize other purposes; but to the learners themselves,
“it is the final measured outcomes of their education and the opportunities which these
lead to that really matter” (Somerset, 1996, p. 263). This role of qualifications is clearly
discernable in most national contexts, however,

Countries differ widely in how high the educational selection stakes have
been raised, and the level at which most selection decisions are taken. In
some low income countries, the end of primary schooling is crucial; in a
few affluent countries, the major decisions are postponed to as late as the
end of a bachelor’s degree (Somerset, 1996, p. 263).

Arguably, the difference in national practice does not make the ‘stakes’ of lesser
significance because in any national context qualifications/ certificates are an end product
with a variety of functions, some of which are sometimes not explicit (Robinson, n.d). In
any national context, qualifications/certificates serve, for example, as an indisputable
part of providing a publicly-recognizable face to the largely covert world of the
curriculum, the teaching and learning process, and an individual’s potential and
attainment (Eckstein & Noah 1992). They tend to motivate learners, determine learning
priorities of students, influence directly what is taught, attest to what has been taught,
and assess the quality of learning (Broadfoot, 1996b, 2001; Gipps & Murphy, 1994; Little
1990).

It is perhaps because of this potential that the value of education is reinforced through
qualifications/certification; and that their use has expanded and proliferated. Hence, it
is contended in this research that because qualifications are only an end product, “the
purveyor of such messages” is educational assessment (testing/examinations) (Broadfoot,
2001, p. 104). Arguably therefore, certificates/qualifications remain the ‘voices’ of the

learning and assessment/ examination process.

One prominent function of qualifications in society is to bridge the gap between any
learning environment and the real world. Yet, despite their wide use in this respect,

writers have argued that very few of the qualifications actually qualify or certify the
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holder to do anything (Broadfoot, 1996b; Robinson, n.d; Somerset, 1996). What they do
is certify the level of attainment, achievement, or competence that has been successfully
completed by their holders (Blackmur, 2004). They may also certify that the holder has
undertaken a certain course of learning and has reached a particular standard that
qualifies the holder to undertake further courses at a higher level, and/or to follow
certain opportunities (Robinson, n.d). The value of qualifications, in terms of currency, is
that they form the basis of judgments by those who need to be convinced that the holder
is the right person for the job, course, next level of education, or for an opportunity
which has arisen (Eckstein & Noah, 1992; Little, 1990, 1996; Somerset, 1996).
Qualifications, therefore, are the initial indicators that signal the individual’s capabilities,
and form a significant part of the dialogue between the applicant and the selector
(Eckstein & Noah, 1992; Robinson, n.d.; Somerset, 1996).

It is perhaps in this vein that Michel Foucault, a French philosopher, identified the
“examination” and by implication the resulting qualification, as a key source of power in
society since the time of the Enlightenment. Foucault (1977) explains:

The examination [and the resulting qualification] is at the centre of the
procedures that constitute the individual as effect and object of power, as
effect and object of knowledge. It is the examination which, by combining
hierarchical surveillance and normalizing judgement, assures great
disciplinary functions of distribution and classification ... With it are
ritualized those disciplines that may be characterized in a word by saying that
they are modality of power for which individual difference is relevant (p. 192).

In contrast with the ceremony in which “status” and “birth” afford privilege, it is the
examination, according to Foucault (1977), that “clearly indicates the appearance of a
new modality of power in which each individual receives as his status his own
individuality, ... [and] the ‘marks’ that characterize him and make him a ‘case’ “(p. 192).
As a “case”, the individual is held as “a mechanism of objectification” (Foucault, 1977, p.
187). The “examination”, and by implication the resulting qualification, “establishes over
individuals a visibility through which one differentiates them and judges them”
(Foucault, 1977, p. 184) - thereby justifying the existence of the examination and its

resulting qualification as a selective device.

Foucault (1977) asserts also that the “examination” (and by implication the resulting
qualification) tends to be woven into school, pedagogy, and society as a constantly
repeated ritual of power. It “is inscribed at the heart of the practice of teaching, not as an

additional or adjacent part, but as a mechanism that is inherent to it, and which increases
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its efficiency” (Foucault, 1977, p. 176). Broadfoot (1996b) concurs in arguing that in some
societies, this systemic control takes the form of “a powerful state bureaucracy whose
activities regulate the process of education through the control of curriculum content,
pedagogy and the institutional context” (p. 10). Therefore, as an object of power, the
examination (and by implication its resulting qualification):

‘excludes’, it ‘represses’, it ‘censors’, it ‘abstracts’, it ‘masks’, it ‘conceals’. In
fact power produces; it produces reality; it produces domains of subjects
and rituals of truth. The individual and the knowledge that may be gained
of him belong to this production (Foucault, 1977, p. 194).

In this respect, it believed in this thesis that the system plays a double role: it “marks the
gaps, hierarchizes qualities, skills and aptitudes, but it also punishes and rewards”
(Foucault, 1977, p. 187). Those on whom power is exercised can “remain in the shade;
they received light only from that was conceded to them or from the reflection of it that
for a moment they carried” (Foucault, 1977, p. 187). The examination, according to
Foucault (1977), is “no longer a monument for future memory, but a document [a
certificate] for possible use” - to gain access to life chances (p. 191). It is this discipline
which trains individuals; it makes them (Foucault, 1977). Thus, it stands to reason that
the micro and macro powers of the examination extend beyond the individual (Broadfoot,
1996b). The individual, as Foucault (1977) argues, “is no doubt the fictitious atom of an
ideological representation of society” (p. 194).

One may or may not be inclined to accept the intricacies of Foucault’s structural analysis
(Broadfoot, 2001). It might also be debatable whether his theorizing on the examination
and resulting qualifications are evidenced in current societal practice. His theoretical
ideas, however, are found to be applicable in the OECS context, in light of the research
interest delineated in Chapter Two. Foucault’s (1977) assertion, for example, that the
examination is yet another innovation of the classical age that the historians of science
have left unexplored is relevant in the OECS, in the sense that:

People write the history of experiments ... But who will write the more
general history of the ‘examination’ - its rituals, its methods, its characters
and their roles, its play of questions and answers, its systems of marking and
classification? For in this slender technique are to be found the whole
domain of knowledge, a whole type of power (p. 185).

As has been shown in Chapter Two, in the OECS, the British structure of examinations
and qualifications, its raison d’étre and the need for change have been unvoiced. The

particular concepts and assumptions of the system, “tend to delimit the arena of debate,
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and hence ... preclude other ways of theorizing the assessment experience” for OECS
citizens (Broadfoot, 2001, p. 103). Of relevance is Foucault’s (1977) postulate that “we
are entering the age of the infinite examination and a compulsory objectification” (p.
189). He suggests, and arguably this research pursues the suggestion, that “one should
look into the mechanisms of the examination [qualification] ... and a new type of power

over bodies” (Foucault, 1977, p. 191).

Foucault (1977) questioned how this “tiny operational schema” had “become so
widespread (from ... to pedagogy, ... to the hiring of labour) ... within a single
mechanism, power relations that make it possible to extract and constitute knowledge”
(Foucault, 1977, p. 185). Such dominance of qualifications, particularly in Western
societies, can be explained in terms of the relationship among education, society and the
economy. One possible source of explanation rests in the theorizing of writers such as
Brown, Halsey, Lauder & Wells (1997). They theorize a tightly woven design which
linked government policy, business organizations, families and education. Brown et al.
(1997) assert that in post-war years, traces of Habermas’ economic rationality of unequal
rewards dissipated, with emphasis being placed on the development of bureaucracies

and technical rationality.

Such developments in Western societies have never ceased to impact on the Caribbean
region, through “colonialism, trade, through various kinds of international contact and
competition” (Broadfoot, 1996b, p. 29). In this general mode described by Brown et al.
(1997) the civil service, for example, was exported from Britain to her colonials. It
became the main sources of ‘white collar’ and ‘blue collar’ employment outside

plantations (Black, 1998, 2001; Little & Wolf, 1996).

The fundamentals of these bureaucracies included centralization, hierarchical ordering of
roles, a concentration of power at the top of organizations, division of labour, and
established rules and regulations (see Cosin, 1972; Giddens & Birdsall, 2001).
Hierarchical ordering of roles and division of labour were reinforced in the family
(Haralambos & Holborn, 1995). The patriarchal family, for instance, was reproduced
through stereotypical roles for males and females (Macionis & Plummer, 1997; Weber,

1968).
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These bureaucracies were characterized by Max Weber (one of the founding fathers of
sociology, who advocated the study of social occurrences in their historical and
international contexts) as being meritocratic, impersonal, rational and objective (see
Abercrombie, Hill & Turner, 2000) for more arguments on bureaucracies). In these
bureaucracies, the nature of jobs was beginning to change; new positions were evolving
and others were being expanded, with a vast number predicated to require more skilled
and semi-skilled individuals (Brown, et al., 1997). As a consequence, these bureaucracies
depended on getting the most ‘talented’ or the ‘right’ people for the ‘right’ job, regardless
of their family status or social circumstances (Collins, 1972). The themes of meritocracy,
equity (equality of opportunity), and competition were therefore well established by the
nineteenth century (Blackmore, 1988; Wolf, 1995, 2002).

Qualifications attained their place in the rise of bureaucracies as instruments of
meritocracy and equity. As the foregoing discussion by Foucault (1977) affirmed, they
make each individual “a case” in such bureaucracies. By way of example, writers
(Broadfoot & Gipps, 1996; Filer, 2000; Gipps, 1996, 2002) explain that the local
examinations were instituted by the Department of Education and Science (DES) in
England and her colonies beginning in the 1940s as a mechanism for the selection of
‘male clerks for the civil service’, since the earlier supply, the upper-class boys, recruited
through race, nepotism or sponsorship fell short in numbers. Eggleston (1984) explains
the role of qualifications in this regard:

In the predominantly functionalist orientations of sociology at this time the
examination was seen as a crucial instrument for the development of the
socially mobile society; by demonstrating that examination qualifications
increasingly determined the level of entry into the labour market it was
believed that the distribution of class, status and power could be influenced
by educational strategies designed to increase the opportunities for
examination success (p. 20).

Eggleston (1984) asserts, however,

Numerous studies showing correlations between home and community
background and examination achievement were not at first seen as casting
doubt upon the ‘true’ selective role of examinations in meritocracy, indeed
they gave rise to ever more educational policies designed to increase
examination success, particularly amongst the ‘socially disadvantaged’ (p.
20).
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This continued use of examinations and their resulting qualifications, and policies
designed to give approval to egalitarian principles (meritocracy and equity), received
attention in most societies and education agendas. Examinations and their resulting
qualifications (see Black & Wiliam, 1998; Blackmore, 1988; Broadfoot, 1996b; Filer, 2000;
Gipps, 1990, 1994) came to assume the following roles:

* They played a selection and allocation function of individuals in the labour

market;

¢ They functioned as assimilation tools of distributive and social justice to
which individuals regardless of class, colour or race could aspire and achieve
‘common prizes’ offered in society;

e They allowed access to life opportunities and facilitated social mobility; and

» They were seen as a means of contributing to foundations of democracy.

When these theoretical assertions are applied to the OECS and perhaps elsewhere, these
roles are prevalent. Although studies alluded to by Eggleston (op. cit.) might not have
been conducted in the context of the OECS, the anecdotal reports are similar.
Increasingly, it can be observed in the OECS context that “there are more educational
policies designed to increase examination success, particularly amongst the ‘socially
disadvantaged’ ” (Eggleston, 1984, p. 2). Qualifications continue to function as an
instrument that fills that gap between the individual and society, and the particularistic
roles in the family and the universalistic roles of society (Broadfoot, 1996b; Brown et al.
1997). The system functions as a selective device for the capable few “cases” (Foucault,
1977) who are deemed worthy to hold the limited positions, not by birth, but based on
merit (Hyland, 1994, 1995). As Blackmore (1988) has observed, on several accounts in
such contexts, pedagogical concerns are secondary to the administrative need for

selectivity and comparability.

The view that qualifications systems function as instruments of meritocracy and equity,
however, are along the lines of rationalism or a technical-functionalist perspective (see
Eggleston, 1984, for instance). There are also divergent views on qualifications such as
those of conflict theorists, who argue that there are distinctions among status group
cultures (see Abercrombie, Turner & Hill, 2000; Collins, 1972; Haralambos & Holborn,
1995; Macionis & Plummer, 1997; Sarup, 1982). Conflict theorists suggest that
qualifications are used for selection into a dominant elite culture, and they are used to

lure lower level employees into an attitude of respect for the dominant culture (Collins,
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1972; Haralambos & Holborn, 1995; Macionis & Plummer, 1997; Sarup, 1982). They are of
the view that qualifications, through the status of distinction that they foster, reinforce
the stratification and the dominant culture in society; and they simply justify, legitimate,
and provide stability to a class system (see, for instance, Bowles & Gintis, 1976). In
contrast with the functionalist perspective, conflict theorists believe that students at the
bottom of the stratification system are destined to fail, while those at the top are destined
to succeed, and that no control can be exerted by learners, since their behaviour is largely

shaped by external forces (see Althusser, 1971; Bowles & Gintis, 1976 for instance).

Davis & Moore (1945) are notable writers who view rewards (qualifications) mainly as a
tool of social stratification and as the gatekeeper to respective occupations in society. In
their scenario in which societies use qualifications for meritocracy, Davis & Moore (1945)
paint a picture in which such societies “hold out rewards to develop the talents and
encourage the efforts of everyone” (Maccionis & Plummer, 1997, p. 249). In so doing,
however, such societies paradoxically promote equality of opportunity, and mandate

inequality of rewards (Maccionis & Plummer, 1997).

There are also other views of the matter, such as those of the interactionist (action
theorists).  In this view, the concept of “intentionality and inter-subjective
understanding” is central to the acquisition of qualifications (Codd, 1995, p. 154).
Interactionists explain that the behaviours of learners are not merely shaped by social
forces in their external environment or by a reaction to the directives of the subcultures or
the pressures of stratification systems. The actions of learners, according to interactionists
(action theorists) are to a large extent guided by goals, meanings, which are constructed

through the process of interaction (Codd, 1995).

The interactionist (action theorist) perspective sheds light on some issues that are
prevalent in the OECS, and have also been among the debates in New Zealand. One
such issue is the unabated ‘nature’ versus ‘nurture’ debate and theories of intelligence;
use of which is attributed mainly to psychometric models used in awarding
qualifications. (Other views seemingly concur with this interactionist position, including
those of the sociocultural view of learning (see Jonassen, 2000; Lave, 1991; Lave &

Wenger, 1991, for examples).
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Notwithstanding these competing discourses, arguably the dominant function of
qualifications in national contexts is thought to be egalitarian. Wolf (1995, 1996a, 1996b,
2002), for instance, contends that credentials are being used as a mechanism to cope with

social and distributive issues of limited life chances in every instance.

Filer (2000) argues, however, that there is often a disparity between policy intentions and
outcomes. The ‘ritual’ of earning qualifications, for instance, is a major concern for many
societies. Dore (1976), more than two decades ago, traced the underlying causes of the
shift in the intentions and drives for this pursuit through the educational histories of
England, Japan, Sri Lanka and Kenya. He made the assertion that “more qualification
earning is mere qualification earning - ritualistic, tedious, suffused with anxiety and
boredom, destructive of curiosity and imagination; in short, anti-educational” (Dore,
1976, p. ix). Dore (1976) attributes this practice to the concept of ‘late development’. He
argued:

the later development starts (i.e. the later the point in world history that a
country starts on a modernization drive) the more widely education
certificates are used for occupational selection; the faster the rate of
qualification inflation and the more examination-oriented schooling
becomes at the expense of genuine education (Dore 1976, p. 72).

By the early decades of the twentieth century, the process of selection to allocate the
limited opportunities and life chances was already marked by rigorous preparation for
examinations (Eggleston, 1984; Filer, 2000). This practice has given rise to the emergence
of the ‘credentialed’ or ‘qualified’ or ‘certificated’ societies. Today, as jobs depend more
and more on certificates, degrees and diplomas, writers (see Little, 2000 for example)
have continued to argue that education has become more and more a “ritualized process
of qualification earning” (Little, 2000 p. 5). Codd (1999) argues that credentials act as a
screening device rather than intellectual device; and as such a backwash effect of
meritocracy is the “credential inflation” (Codd, 1999), or what Dore (1976) referred to as

the “diploma disease”.

Dore (1976) also suggested that credential inflation reflects the outcome of a competition
and reproduces privilege by raising educational levels demanded for elite occupations.
Contrary to Dore’s (1976) postulate, this research contends that the credential inflation
does not only apply to elite occupations, the late development of nations or even

unskilled occupations, for that matter. This contention is supported by the OECD (1989),
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in its argument that while there is general agreement that the unemployed need to
undergo training, and training needs to be extended to regulate cyclical fluctuations and
absorb unemployment, “the thresholds of minimum requirements have continued to rise,
affecting even the better qualified” (1989, p. 29). It is believed that in today’s changing
economic societies, an average worker changes employment at least three times. In
stands to reason therefore that in developed and developing countries alike, there are
increasing demands for higher education, re-training and cross-training, thereby giving
rise to credential inflation at all levels (OECD, 1989). Other possible reasons for
credential inflation are provided by Collins (1972):

Higher educational requirements, higher levels of educational credentials
offered by individuals competing for positions in organizations, have in
turn increased the demand for education by the populace.

The interaction between formal job requirements and informal status
cultures has resulted in a spiral in which educational requirements and
educational attainments become even higher.

As the struggle for mass educational opportunities enters new phases ...
[there is] a further upgrading of educational requirements for employment.

The mobilization of demands by minority groups for mobility
opportunities through schooling can only contribute an extension of the
-[demands for qualifications].

(pp- 193-195)

If there was any doubt about qualifications continuing in the direction of a dominant
‘legitimate culture’, Wolf (2002) reiterated their dominance by the end of the twentieth
century. Wolf (2002) observes in the British context, that “while men with vocational
qualifications, such as a City and Guilds craft certificate, earn only a little more than men
with no qualifications at all, a clutch of O levels or GSCEs at grade C or above is
associated with an income advantage of over a third” (p. 15). According to Wolf (2002)
for women:

The picture was the same - or if anything else more so. Not only did women
seem to benefit hugely from A levels or degrees ... higher vocational
qualifications ... gave them a greater advantage vis-a-vis unqualified women
than was the case for the male workforce (p. 15).

Interestingly, while these findings pertain to the British context, Wolf (2002) underscores
that “nor is there anything particularly British about it: the same patterns hold for
developed countries in Europe, North America and the Pacific Rim” (p. 16). Although
not documented, Wolf’s (2002) assertions can also be anecdotally validated in the context
of the OECS. To support her generalizations, Wolf (2002) analyzed figures of completion
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of upper secondary education as a benchmark (and compares them to figures of higher
and lower education levels) from Denmark, France, Germany, Spain, Australia and the
United States. She concluded that while the size of the gap between the less and the
more educated varies from country to country, “the basic pattern is exactly the same:
those who leave school without such an upper-secondary qualification earn on average a
quarter less than the benchmark group, and those with some university education earn
an average of almost two-thirds more” (Wolf, 2002, p- 17). Her findings further revealed:

The more educated you are the more likely you are to be in work, to stay in
work, to enjoy stable, long term employment on a permanent contract ...
Nonetheless, the favoured position of the educated is confirmed again and
again. Compared to graduates, the least qualified have two or three or even
four times as high a chance of being jobless ... Not all graduates may find
their dreams within a month of leaving university, and not all will be equally
in demand. But compared to their contemporaries, not only are their bank

balances larger: their work lives are also more pleasant and secure” (Wolf,
2002, pp. 18-19).

In response to her question, “Does education matter?” Wolf postulates that “the lesson
for the last century is that for individuals it matters more than ever before in history”
2002, p. 244). Of major relevance to this research is her conclusion: “and not just any
education: [but] having the right qualifications, in the right subjects, from the right
institutions, is of ever growing importance” (p. 244). She emphasized that fewer and

fewer job opportunities are opened to those who are denied or reject that opportunity.

The preceding discourses can be seen with telling impact in the OECS, as nations which
have begun their drive towards post-modernization. In the opportunity market, the
rampant use of certificates for job allocation and life chances means that higher and
higher levels of qualifications are required as matriculation for the most basic jobs. The
lack of such qualifications has a direct impact on chances of being recruited for even the

most menial tasks.

In the OECS and elsewhere, qualifications have become valuable pieces of property, and
their use has therefore grown into a ‘legitimate culture’. They have become “a legitimate
standard in terms of which employers select employees, and employees compete with
each other for promotion opportunities or for raised prestige in their continuing

positions” (Collins, 1972, p. 195).
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This increased use may possibly be aligned with Foucault’s (1977) postulate that “it is the
examination [and its resulting qualification] which, by combining hierarchical
surveillance and normalizing judgement, assures great disciplinary functions of
distribution and classification ... and optimum combination of aptitudes ...” (p. 192).

Broadfoot (1996b) elaborates:

This provision of a competition which is apparently open and fair
suggests that those who are not successful in achieving their aspirations
will accept the rational selection criteria being applied and, hence, their
own failure. In so doing they acquiesce not only in their own defeat but
the legitimacy of the prevailing social order. To this extent the provision
of an apparently fair competition controls the build-up of frustration and
resentment among the least privileged (p. 10).

Wolf’s findings reaffirm Dore’s (1976) assertion on the basic rationality of individuals.
Dore (1976) argued that if the pursuit of certificates is the socially legitimate way to
improve one’s life chances in a society where resources are scarce and income and status
differences great, then it is highly rational for individuals and their families to engage in
their pursuit. What he questions is whether it is rational for societies to allocate life
chances based on educational certificates. Dore’s (1976) proposals suggest that the use of
qualifications must be tempered if millions of the world’s children are to have some
chance (Little, 2000). As will be shown in subsequent sections of this chapter, the role of
the State in some contexts towards this end is acknowledged in a growing body of

literature. The concept of qualifications frameworks is arguably a step in this direction.

The preceding review continues to signal the need for theorizing a new OECS
qualifications framework, as its present structure lacks the capacity to deal with the
developing roles of qualifications. At a more theoretical level and with regard to the
central argument of this research, several issues of interest emerge from the preceding
discussion. It is assumed in this research that the various theoretical strands discussed
above have an impact on qualifications systems. These theoretical strands point to a
constellation of discourses (which have been grouped herein as the discourses of
managerialism and education theory of learning and assessment) that are believed to
invariably affect qualifications systems. Moreover, from the preceding discussion, it was
observed that the discourses of managerialism and education theory of learning and
assessment appeared to be intertwined throughout. The lack of emphasis on the

discourses of learning and assessment was evident.

A review of the concept of qualifications frameworks follows.
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3.3 The Concept of Qualifications Frameworks

In the previous section, a broad overview of the contested nature of some of the
theorizing on qualifications has been presented. It has been argued that qualifications
have developed into a legitimate culture, and have acquired a legitimacy which makes
them invaluable “both as a rhetorical device and as a means of managing the aspirations
of individuals [and societies]” (Broadfoot, 2001, p- 104). Also, it has been indicated that
the ‘legitimate culture’ of qualifications gives rise to a continuous proliferation and
expansion of qualifications (Codd, 1995; Dore, 1976), and a plethora of qualifications and

administrative agencies.

In this section, it is argued that qualifications frameworks are entities through which the
constellation of competing discourses attempts to reach a common ground (balance) in
terms of purpose and role of qualifications, both for the individual and society. An
analysis of the concept of qualifications frameworks, advocacies and contestations
attributed to their emergent role is therefore undertaken. The range of competing
discourses that inform the nature of the change in the development of qualifications

frameworks continues to be elucidated.

The research, discussion and reviews on the NZQA and the NQF in the New Zealand
context analyzed in Chapter Two are broadened in this section with a review of the
international literature on qualifications frameworks that have been established in
Australia, Ireland, Scotland, South Africa, France for example (see Blackmur, 2004; Ensor,
2003; Granville, 2003; Leong & Wong, 2004; Raffe, 2003; UNESCO, 2002; Young, 2003a,
2003b, for example). In the review in this section, the concept of qualifications
framework is analyzed in an endeavour to obtain a comprehensive view of the concept in

this research.

Several accounts of qualifications frameworks point to sharp variations in exactly what is
meant by the notion of ‘qualifications framework’, and the senses in which the term
‘framework’ is used. Blackmur (2004), for instance, concludes that the varied perspectives
of qualifications frameworks in different countries “cast doubt on whether the term
‘framework’ has the same meaning across all NQF systems” (p. 268). Young (2003a),
however, emphasizes that “despite the differences, it is clear that in their reasons for

implementing an NQF, all the countries share the same set of broad ideas about its
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structure and purpose” (p. 226). Given the varied meanings found in the literature, the
Scottish Qualifications Authority’s (2003a) definition appears to be inclusive of the varied
notions, including that of the NZQA. Thus, a qualifications framework is thought to be
a “nationally and internationally accepted entity, through which all learning
achievements may be measured and related to each other in a coherent way and which

defines the relationship between training and awards” (Scottish Qualifications Authority,
2003a, p.1).

Young (2003a) makes a distinction between the “strong” frameworks such as those found
in New Zealand and South Africa; and the “weak” frameworks found in Scotland,
Ireland and Australia. Part of the explanation for the “weak/strong” distinction lies in
the scope of frameworks - partial frameworks relate only to some types of qualifications
such as vocational qualifications, while comprehensive frameworks cover all
qualifications (Raffe, 2003). Writers (Bouder, 2003; Young, 2003a, 2003b) also distinguish
between the outcomes based approaches associated mainly with Anglophone countries
(such as New Zealand, Ireland, Scotland, and South Africa) and institution-based
approaches (as in France and Germany) that rely on developing learning pathways
located in specific and institutional, occupational and academic communities, and not on
the detailed specification of outcomes. Bouder (2003), who writes from a Francophone
context, argues however that recent developments (a law passed in 2002 in France) may
bring the French system “close to the Ango-saxon notion of a national qualifications
framework in a sense of creating a superstructure into which all qualifications would
have to be squeezed” (p. 356). According to Bouder (2003), the new law fosters parallels
with Anglophone nations since it gives “the State a powerful tool to organize the

qualifications ‘market’ ” (p. 356).

Proponents of the national qualifications frameworks argue that, in theory, there are
intended benefits to be derived from qualifications frameworks for both individual
learners and education and training systems (see Barker, 1994, 1995; Brennan, 1997;
Northern Ireland Credit Accumulation Transfer System (NICATS) 2000; NZQA 2003a,
2003b; Peddie & Tuck, 1995; SAQA 2003a, 2003b; Spours, 2000; The Working Group
Report on 14-19 Reform, 2004). For the individual, qualifications frameworks are
proposed as a means of encouraging learning and motivation, creating interconnected
paths for progression and facilitating breadth and depth of study (NICATS, 2000; NZQA
2003a, 2003b; SAQA 2003a, 2003b; Spours, 2000; The Working Group Report on 14-19
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Reform, 2004). For the education and training system, they are key instruments for
developing nationally recognized qualifications, classifying and regulating the
qualifications system and instilling trust and confidence in national qualifications. The
philosophy of the recognition of all learning and awards is implied, since a prominent
role is given not only to vertical progression, but to horizontal progression and credit
accumulation (see Hood, 1992, 1994a, 1994b, 1995, 1996; Hood, Kerr, Perris, 1996; Spours,
2000). Other potential benefits include assessing the relative (comparative or equivalent)
value of qualifications, consistent nomenclature within national contexts, removing age
and time barriers, maintaining standards, avoiding duplicity of efforts (which implies
efficiency), accommodating new qualifications, modifying existing qualifications and
attempting to interface learning and work (Blackmur, 2004; Ensor, 2003; Philips, 2003;
Young, 2003a). They give the impression of encouraging economic revitalization
through the development of capabilities that target their employability and self-

empowerment (James 2000).

Such perceived roles of existing qualifications frameworks support the assumptions that
qualifications frameworks are more than just regulatory or classification mechanisms.
The Scottish Qualifications Authority (SAQA) (2003a) contends that the framework will
“promote transparency as to what education and training qualifications signify about the
person that holds them. It will enhance the consistency of qualifications and facilitate a
better understanding by all members of the society” (p. 1). In the case of the NZQA,
Barker (1994) argues that it is charged with the responsibility of ensuring that “quality
assessment and improvement operate throughout the system in the development and
approval of qualifications, the accreditation of providers, and the verification of
assessment standards” (p. 82). Quality assurance is also alluded to in the assumption
that when all qualifications registered on the national qualifications framework have met
approval, accreditation and moderation criteria, there is a high possibility that they will
be quality assured (Spours, 2000). This goal also implies efficiency in minimizing

wastage of resources (Blackmur, 2004).

These potential positives of national qualifications frameworks (NQFs), however, have
been described as ideals, and their biggest problem is the extent to which these functions
can be embodied in practice (Blackmur, 2004; Ensor, 2003; Lester, 1995, 2001; Roberts,
1997; Young, 2003b). Critics (see Barrow, 1999; Blackmur, 2004; Smithers, 1997, for

example) see NQFs merely as regulatory, monitoring and control mechanisms (Barrow,
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1999) through which authorities attempt to guarantee quality by merely documenting
‘what’s out there’ (Barrow, 1999; Spours, 2000). They are perceived by some educators as
“huge tidying up operations” that allocate qualifications to “equivalent homes” (within
the NQF) but do not sufficiently address the barriers of existing qualifications systems
(Spours, 2000, p. 118).

Blackmur (2004) argues that “all National Qualifications Frameworks can, at a bare
minimum, be conceptualized as a set of principles to classify qualifications” (p. 267).
Past this minimum, some NQFs are also regulatory devices whereby qualifications must
be produced and classified on the basis of prescribed criteria (Blackmur, 2004). The
regulatory process is typically designed and administered by statutory bodies (Blackmur,
2004). In the British context, Spours (2000) argues that while themes of standards and
improvement of existing qualifications and the promotion of consistency across different
qualifications were underscored to secure parity of esteem, the concept of all-inclusive
qualifications was based on “the relationship between ‘standards’ and ‘trust’ of different
qualifications, rather than the accumulation of achievement and transportability of credit
for all learners” (p. 122).

These critiques bring overtones of the discourse of managerialism into sharp focus. As
has been contended in Chapter One, the establishment of NQFs emerges mainly out of
the managerial discourse in its attempt to address perceived deficiencies in existing
systems. From this perspective, the educational reforms associated with NQFs were
designed for accountability, consumer-orientation and the commodification of existing
education systems (Blackmur, 2004; Horsburgh, 1999). Richardson (1999) supports the
view that “the development of qualifications systems to underpin the attainment of
qualifications was central to the realisation of greater accountability by each provider for
the quality of ... programmes” (p. 1). In this regard, the emphasis is placed on costs of
this system, value for money, measurable outcomes and the alleged benefits of
qualifications frameworks (see also Apple, 2004; Blackmur, 2004; Easton, 2003). These
assertions are supported in the New Zealand context by Codd (1999), who also views
qualifications frameworks as emanating from a culture of distrust; and Barrow (1999)
who describes the qualifications framework from a Foucauldian perspective as a method
of controlling. According to Barrow (1999), “the State and the management of an
institution maintain a degree of surveillance from a distance that ensures that the

requirements of the system are met” (p. 35). Blackmur (2004) agrees with Barrow (1999)
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in his juxtaposing of certificating and funding. According to Barrow (1999), “the crucial
reward provided by the State to the institution is the ability to certificate students. This
generates the funding required for the institution and allows the institution’s

management to reward individual academics” (p. 35).

The above analyses of national qualifications frameworks, including New Zealand’s
qualifications framework, centre primarily on their establishment either as regulatory
instruments in the control of the expansion of the post-compulsory sector or “as
instruments of communication that enable learners and employers to be clearer about
what qualifications offer, where they lead and how they are located within the overall
system” (Young, 2003a, p. 233). There are, however, other pertinent epistemological
issues that impact on the role and design of national qualifications frameworks and
contribute to the range of competing discourses that inform the establishment and the
nature of the change in qualifications frameworks (Blackmur, 2004; Ensor, 2003; Lester,
1995). These issues include interdependence, classification, levels comparability,
equivalence and difference, interfacing between learning and working and credits (See
Bouder, 2003; Ensor, 2003; Granville, 2003; Lester, 1995, 2001; Raffe, 2003; Young, 2003b).
There is also what Young (2003a, 2003b) refers to as building communities of trust. Some

of these issues contribute to the range of competing discourses suggested in this thesis.

The notion of interdependence is significant in the establishment of qualifications
frameworks. Interdependence entails other national strategies, such as curriculum
design and development, human resource strategies and national development plans,
which must complement each other (see Horsburgh, 1999; Young, 2003a, 2003b, for
example).  Although this notion is beyond the scope of this thesis, qualifications
frameworks do not exist in vacuity, and therefore must not only take into consideration
existing systems, but must work with existing systems if they are to be effectual. Failure

to do so might be a potential source of tension.

Another challenge for the notion of qualifications framework stems from the variety of
ways in which qualifications can be classified. Blackmur (2004), for instance, explains
that “they may be grouped according to discipline in which case the definitions of the
disciplines, and the definition of what constitutes a qualification, clearly drive the
classification process” (p. 270). He argues that “differences in either or both definitions
will produce different classification patterns” (Blackmur, 2004, p. 270). Varied
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classification patterns will affect issues such as comparability and equivalence and
difference, which qualifications frameworks are attempting to clarify within national
contexts. Diverse classification patterns also give rise to variations of interpretations in

different contexts, particularly on the international labour market.

Levels on an NQF “supposedly represent different degrees of complexity of the skills,
knowledge and so on associated with each qualification” (Blackmur, 2004, pp- 270-271).
In the case of New Zealand, Barker (1994) made the point that the all-integrated eight-
level framework of the NQF in the New Zealand context “[would] end the binary
division created by separate education and training systems, which has led to two
different qualifications systems with rigid distinctions between providers, and an
enduring perception that the vocational is second class” (p. 83). Ensor (2003) describes
this intent in the South African context:

(1] is intended to allow for movement of learners both laterally (from formal

education, into training and vice-versa), and vertically (from lower to higher
levels of competence). Learners are expected to accumulate credits at
different points in education or in training and these will be recognized
across different sectors as stepping stones towards further credit
accumulation and the achievement of qualifications. Outcomes are the
currency that allows for movement to occur vertically and laterally (p. 339).

Proponents of NQF classifications are of the view that qualifications placed on the same
NQF level are equivalent in many respects, and that the vocational and academic worlds
can be bridged. The notion of levels, comparability, and equivalence within any one
academic programme is hardly as problematic (Lester, 1995) as in the arrangement of
national qualifications frameworks to mix and match standards from varied disciplines,
interface learning and work, bridge the vocational and academic divide, credit
independent learning, credit acquired skills in different contexts and different time

periods and award prior learning or experiential learning.

There are limitations to the notion of levels on an NQF. It is possible to come up with
logical explanations for any number of levels. There is also the possibility of assigning
qualifications that have nothing in common to the same levels (Blackmur, 2004; Ensor,
2003; Lester, 1995, 2001; Young 2003a). By way of example, the number of levels in
NQFs vary: eight and ten levels in the NQF and Register respectively in New Zealand
(Hodgetts, 2001; Philips, 1998, 2003); twelve in Australia; eight in South Africa (Ensor,
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2003; Young, 2003b); and twelve in Scotland (Raffe, 2003). Blackmur (2004) elaborates on
his observation that examples of such inconsistencies can be multiplied:

In New Zealand, postgraduate diplomas, post-graduate certificates and
bachelor’s degrees with honours are located on the same level (level 8) but
this level unlike the Scottish case does not include masters degrees. Honours
degrees, are moreover, and located on level 10 of the Scottish framework
whereas ordinary degrees are assigned to level 9. In the AQF [Australian
Qualifications Framework], however, both types of degrees are allocated to
the same level (8) (pp. 275- 276).

Of concern to end-users of qualifications frameworks is the factor that the variation in
levels and allocation of qualifications call to question pertinent issues such as:

If the Scottish authorities assign .a post-graduate diploma and a masters
degree to the same NQF level, while the New Zealand Authorities assign
them to different levels, what is the international labour market to make of
this ... these qualifications either belong to the same levels or they do not ...
or perhaps despite common titles, a post-graduate diploma in one country is
not a post-graduate diploma in another ... or perhaps the definition of a
concept of a level in one NQF is not the same as the definition of a level in
another (Blackmur, 2004, p. 276).

While there is a problem with such issues, one dilemma for critics of qualifications
frameworks is the arbitrariness with which those issues are decided. The Northern
Ireland Credit Accumulation and Transfer System (NICATS) (2000) draws attention to
the fact that “levels cannot be based on any consistent philosophical or psychological
principles and that the specification of levels involves “an attempt to incorporate
multidimensional concepts ... without theoretical grounding into a simplified form” (p.
22). The Scottish Vocational Qualifications Framework has admitted that broad
comparability is all that it can hope for. The arbitrariness and variations in levels have
implications for interpretations and meanings in varied contexts, which might explain
why the NZQA experts allegedly valued Oxford degrees as “worthless” (NZQA Forum,
nd, p.1).

Another challenge for qualifications frameworks has to do with their credit point system.
It is assumed that matters of range and depth of subject matter and discipline make for
different qualifications that are assigned different levels and assigned credit points or
credits. The New Zealand Qualifications Framework (NZQF), for example, is designed as
a single comprehensive framework based on free-standing standards; and also outcomes
(in the case of university qualifications). These ‘standards’ and ‘outcomes’ carry credits

towards nationally recognized qualifications. According to the NZQA (2004a, 2004b),
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standards (units or achievement) and outcomes are the building blocks of the New
Zealand NQF, and outcomes the building blocks of the Register, and credits are the
common currency, for the recognition of attainment. But there are also limitations with
the assignment of credits points to qualifications. In the New Zealand context,
Fitzsimons (1999b, p.145), identifies sources which clearly underscore the different
meanings associated with credits (see also Fitzsimons, 1997b), as follows:

* “a means of students exercising and increasing their consumer choices (NZQA,

undated: 9; Hood, 1995:2)

e a means of transferring credits between qualifications and different institutions
(NZQA, 1996)

¢ a credit indicates how long it would take a ‘typical’ learner to complete a unit
standard (NZQA, 1996, p.59)

¢ equating to 10 hours of teacher directed activity (NZQA, 1990, p.19)
¢ equating to 10 hours of work by the student (NZQA, 1996, p.59)

e not 10 hours of work by the student (NZQA, 1996, p.59)

e anagreed value only (NZQA, 1996, p.59)

e aform of currency NZQA, 1990, p.10)

e ameasure of hypothetical average NZQA, 1990, p.19)

e 120 credits equates to one standard training measure for ETSA purchasing (ETSA,
1995

e one credit equates to 10-12 hours ... The typical learner will complete 120 credits in
one-year or two-semester, full time course of study so that 120 credits = 2 semesters
full-time study (Tertiary Lead Group 1994:17)

e a measure of the accumulated national human capital with 2.3 million credits
‘earned’ so far (ETSA/NZQA 1996, p. 2)

e as a personal numerical accumulation of the human capital of the student which is
taken to be evidence of learning (NZQA, 1996, p. 59)”.
(pp- 14-15)

These variations add to the reasons why Blackmur (2004) describes the New Zealand
system as “problematic” (p. 274), and inconsistent on the score of definitional
foundations. According to Blackmur (2004), such variations emphasize that the New
Zealand approach has not analyzed the implication of its own definition of credits. He

notes too that “it is obvious that the New Zealand approach to credit points means the
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same qualification could have as many different credit-point allocations based on the
variety of meanings, but each qualification has a unique number of credit points to it” (p.
274). Blackmur (2004) concludes that the New Zealand credit point system in effect
“fudges some important issues: one by definitional inadequacy, the other by not
pursuing the significance of its own definition to its logical conclusion” (p. 275).
Generally, other issues with credit points include:

Credit points may be conceptualized as a currency only to the extent that
this is confined to each level of an NQF. A credit point at the level of 8 is
not, in other words, the same as a credit point at level 10. One cannot
exchange for the other on the basis of parity (Blackmur, 2004, p. 275).

Moreover, qualifications that find themselves at the same level may be assigned different
credit points:

The NZQA implies that it may take the average learner longer to be able to
demonstrate certain outcomes in some disciplines than in others, for
example a three-year bachelor’s degree in disciplines of economics and four-
year degrees in law, both at level 8 [and an honours bachelor degree in the
same discipline at a higher level] (p. 275).

The perceived lack of international comparability on issues such as levels, credits and
equivalences also reinforces the argument in Chapter Two that qualifications systems are
eccentric systems that vary from context to context. Moreover, the theorizing serves to
reinforce that there are advantages for national qualifications frameworks in terms of
negotiations in the international context, but they are context-specific structures. Also it
was shown that while qualifications frameworks receive assent in principle at the
international level, there are national variations which have implications for international

interpretations that somehow call to question their practical consequences.

These issues point to confusion even within national qualifications frameworks. On this
basis, comparison of credit points on different national qualifications frameworks

become difficult for end-users, who are bound to be confused.

There are also challenges posed by the epistemologies of knowledge which are
inextricably linked to issues of equivalence, difference and comparability. Writers (Ensor,
2003; Lester, 1995; Young, 2003a) contend that there are implications and limitations that
are likely to arise from any attempt to combine epistemologies on the basis of a single set
of criteria or to ignore the notion that there are boundaries that distinguish different

disciplines and types of learning. Ensor (2003) argues that such intent implies the
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erosion of three epistemological boundaries that can compromise curriculum. Such
boundaries are identified between education and training; between academic and
everyday knowledge; and between the different subjects (disciplines). Furthermore, the
classification into levels in national frameworks and the building blocks of outcomes
(standards) assumes that vocational and academic training are equivalent and
comparable, as can be seen at work in qualifications frameworks such as in the New

Zealand and South African contexts.

These arrangements of combining epistemologies, according to Ensor (2003), who writes
from the South African context, make assumptions about the nature of knowledge and
pedagogy. They equate the academic and vocational and draw no distinction between
them. Such assumptions, according to critics (Blackmur, 2004; Ensor, 2003; Lester, 1995)
are underpinned by the notion that all knowledge forms are commensurable. In other
words, “different forms of knowledge regardless of where they are taught, learned or
exchanged, or how they are structured, can be placed in relations of equivalence with
each other via the specification of generic competencies or outcomes” (Ensor, 2003, p.
229).

Ensor (2003) who draws from Basil Bernstein’s theorizing, argues that knowledge forms
are different and are distinctive in the ways in which they are selected and combined and
the ways in which they draw upon and sustain, different sets of social relations.
Moreover, according to Ensor (2003), while the qualifications framework is presented as
providing a seamless route for knowledge to pass from site to site, the framework rests
on provision which is separated into two broad sectors, which she suggests are
fundamentally different in their symbolic structures and modes of social organization.
She emphasizes that lines that distinguish these sectors do not only run vertically, as

arguments in favour of integration suggest, but also horizontally.

Such assumptions are analyzed by Lester (1995), who writes in the British context
regarding the developments in the national vocational awards offered alongside
academic awards within the Credit Accumulation and Transfer System (CATS).
According to Lester (1995), “one of the most contentious issues raised by the pathway is
that of comparability between levels” (p. 241). Lester (1995) also makes clear the problem
in terms of horizontal and vertical abilities:

The problem takes on a slightly different perspective if academic levels are
related to horizontal abilities rather than to either vertical knowledge
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accumulation or studies on a linear or lineform-modular programme.
Higher education and NVQ levels then become not competing ways of
classifying vertical abilities but perpendicular axes against which
achievements can be broadly and separately located (p. 245).

Lester argues, therefore, that attempting to make hard-and-fast rules about equivalences
between levels is fraught with difficulty. Ensor (2003) concurs in arguing that such
moves are laden with problems that hold the potential to impede the promotion of access
or opportunity. In this regard, Lester (1995) strongly advises that while academic and
vocational traditional can operate within the same programme, there is more to be
gained from recognizing and reinforcing the differences between them than by
attempting to force uneasy relationships. Lester (1995) also casts doubts on the “validity
of creating structural relationships between two systems sugéesting it is no more than an
exercise in reifying the artificial distinction which fails to consider differences and

overlaps between what the awards really represent” (p. 242).

Lester (2001) therefore surmises, and also warns, that despite the development of
inclusive/integrative qualifications framework as “a holy grail” in recent years, “to aid
understanding and progression and reduce unnecessary duplication in the qualifications
market” (p.11). Lester (2001) also argues:

[They can] reduce choice, mitigate against valued but unconventional
awards, and create tensions by imposing what are after all artificial notions
of level and size. If the notion of level becomes a pervasive feature of the
public perception of qualifications, it may also reduce the esteem in which
lower-level awards are held, regardless of the fitness of purpose; in turn
this has scope to lead to credential inflation both through occupations and
professions raising the level of the qualifications they require (cf. Dore) and
through individuals chasing awards to achieve a higher position on the
qualifications ladder rather than for the intrinsic value of the award or the
learning it represents (pp. 11-12).

Along this same line of argument, Blackmur (2004) concluded that,

The availability and quality of information required by labour markets that
was provided by educational institutions, furthermore, may have left
something that the qualifications classifications and associated regulatory
processes that were ostensibly introduced to address any such deficiencies in
the decentralized system have, in important respects been self -defeating” (p.
283).

In the main, these writers (Ensor, 2003; Lester, 1995; Young, 2003a, 2003b) conclude that
contrary to the assumptions of the NQF, both vertical and horizontal differences between
types of knowledge are far from arbitrary and rest on fundamental differences.
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These critiques are important in this research because “although the overcoming of
divisions between academic and everyday knowledge, and between different fields and
disciplines may be seen as an attempt to create an integrated system and abolish
privilege and inequality, it could undermine the very basis on which knowledge is
acquired and produced” (Young, 2003a, p. 234 ). Arguably, however, the decision on
how these fundamental differences are applied in practice remains subjective. A major
quandary for critics of qualifications frameworks is that there are no hard and fast rules,
or formulae, prescription or blueprint to establish levels, equivalence, comparability and
number of credits, and that there are no explicit universal descriptors of what is expected
at different levels (Lester, 1995, 2001); and none that explain or prescribe how to interface

learning and working.

This theorizing is significant in this research. Firstly because writers assert that in some
national contexts, qualifications systems have (had) deficiencies (Blackmur, 2004; Lester,
2001). In dealing with these deficiencies, Lester (2001) suggests that overall the short-
comings of NQFs are not sufficient reasons to avoid their development. In their
development, however, Blackmur (2004) suggests that “the conceptually weak
foundations of the model cannot be so easily be brushed aside and that they are
responsible for several major operational problems and difficulties especially in the
international context” (p. 271). For example, in bridging the academic-vocational divide
(interfacing learning and work), Lester (1995) advises “that there are relationships
between the two is not denied but the relationships are presented as individual rather
than structural: there is no suggestion that achievement of a particular level in one
dimension implies the attainment of any given level in the other” (p. 245). Therefore, the
best approach should be to allow candidates’ achievements to be recognized as to what
they represent in terms of both occupational and broad intellectual competence, without

prejudicing one against the other (Lester, 1995).

Secondly, these arguments on principles of classification, equivalence, difference and
levels furnish a foundation for realistic thinking about the design, structure, policy
objectives and operational procedures of national qualifications frameworks. As has
been contended, the role for qualifications frameworks stem from reforms that are
informed by the managerial discourse of measuring outcomes and interfacing learning
and work. These theoretical accounts raise questions as to what extent these are

considered in the determination of equivalence, comparability, assignment of credit
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points, and the epistemologies of knowledge in the development of national
qualifications frameworks. Driven by managerialism, the implications of such issues
retreat into the background. Any exclusion of these arguments would be to deny the

constellation of competing discourses which inevitably interfaces in the establishment of

qualifications frameworks.

The issues exemplified above critically support the central tenet of this research that the
need for change in qualifications systems and the nature of the change in the
establishment of qualifications frameworks are informed by a constellation of competing
discourses. The potential benefits of NQFs can be seen in the continuing growth of
qualifications into a legitimate culture. NQFs are also thought of as playing vital roles
such as regulatory, monitoring and communication roles in changing local and
global/international practice and in adapting to new developments in education such as
accountability and quality assurance. Consideration, however, ought to be given to the
epistemologies of knowledge, principles of equivalencies, comparability and levels and
difference in their establishment. Essentially, the theorizing in this section further points
to the interfacing of the discourses of managerialism and education theory of learning
and assessment in the discussions on NQFs. The repeated reference to learning and
assessment and the lack of a comprehensive discussion on the subject suggests the need

for a better balance.
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