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IRONIES OF EDUCATIONAL REFORM IN NEW ZEALAND

THE GAME PLAN

This paper uses the metaphor of a board game to illuminate recent changes  
within the
educational arena in New Zealand. The game is Post-Compulsory Education. 

In the 1980's the game was shifted to a new room with a bigger table 
requiring a new board.
Some old players wanted a bigger part and some new players entered the 
game.  At this stage
the board was changed by one group of players, dominated by one particular 
viewpoint. 
Other views of how the board should be set up were either discounted or 
were
underdeveloped. The result is a stand-off with players talking past each 
other, trying to play
by different rules, producing an unsatisfactory game in which there can be 
no winners. 

There are deep ironies here in the claims players are making and the 
interests to be served.
The deepest irony of all is that despite all the "reforming" activity, the 
pain, the energy
consumed and the expense, to date there have been few significant changes 
in the directions
for post-compulsory education: there are still no clearly stated purposes. 

SUMMARY OF ARGUMENT
We are at a conjuncture in post compulsory education in New Zealand where a 
reform
process is stalling.

There is wide support in New Zealand for opening up and diversifying 
opportunities for
education beyond schooling, for making flexible arrangements for learning 
and credentialing,
for international equivalence of qualifications and a desire to build a 
sense of direction.

As in other sector areas agency theory was applied to the re-structuring of 
post-compulsory
education. It produced mainly administrative change and entailed  direct 
accountability of
publicly paid provider institutions to government, encouragement of 
privately funded
providers, and a weakening, or in some cases a dismantling of previous 



central structures
(e.g. the University Grants Committee).  In the milieu that resulted the 
various players
operate from positions of very different strength .

Within the new arrangements the task of determining qualifications and 
credentials was not
to be left to the institutions themselves. The New Zealand Qualifications 
Authority was
established to ensure consistent minimum standards of providers and their 
credentials.

We will argue that three factors in particular contribute to stalling the 
reform and generating
the ironies we observe. The reforms:

1. changed the structures but did not develop new purposes for post-
compulsory education;
2. were based on inadequate prior research and analysis;
3. were carried through hastily with inadequate consultation among the main 
players.

A NEW GAMES ROOM

The games room refers to the setting in which post-compulsory education is  
situated. In New
Zealand the old Games room was, of course, a dependent economy serving as a 
farm for
Britain.  It required producers and processors, tradesmen and a relatively 
small elite of highly
educated people mainly for the professions of law, accountancy, teaching 
and medicine. 

Beginning in the 1960's the New Zealand economy began to shift away from 
its dominant
purposes of growing food and fibre for the British market, and to diversify 
and seek new
markets. A turning point came with the oil shock of 1973-4 and the entry of 
Britain into the
common market, after which there was a steady decline in national income 
and growing
inflation. The solution was defined as increasing land-based production and 
finding new
markets.

At first government reacted by providing support for farm production in the 
hope that when



things returned to normal the markets would recover again. In addition to 
subsidies for
farmers the government provided incentives for exporters, and maintained 
subsidies and
tariffs protecting small local manufacturing but adding to the cost of 
imported goods. At the
same time the New Zealand dollar remained over-valued, which kept export 
earnings down. 

The existence of a complicated network of regulations and government 
controls required a
large and costly state sector and encouraged political as much as 
entrepreneurial behaviour
within the commercial sector.

Meanwhile growing unemployment added to welfare state spending that was 
already
increasing because of aging and the development of certain new services 
such as the Dometic
Purposes Benefit. Together with the costs of maintaining subsidies and the 
regulatory state,
the welfare and social services spending ensured relatively high rates of 
taxation. This was
seen as a further constraint to the trade development that was occurring.

New markets were gradually building up in the Pacific Basin - increased 
trade with Australia
and North America, and rapid growth with East and Southeast Asia - calling 
for expanded
banking and other financial services, the emergence of New Zealand 
multinationals, improved
marketing, communications and language skills, and new ways of processing 
products at
home.

The new technologies of post-industrialism added to the changing nature of 
the New Zealand
work-force: an expanded managerial and technological sector, a decline of 
unskilled manual
work, increased numbers of women in the paid work-force, a growth of part-
time and part-
year work.

These economic developments combined to hasten social changes. For example, 
the increased
role of women in the work-force gave impetus to the rise of feminism and 
profound changes
in family life, and the relative decline of blue collar work weakened trade 
unions. The growth
of the professional classes, educated white collar work and two-income 



professional families
with more disposable income, led the call for more diversified consumer 
products. This gave
new impetus to choice as a social and political value.

The growth of the business sector gave numerical and, eventually, more 
political strength to
commercial groups in the society. Some new ones emerged such as the 
Business Roundtable
and the Centre for Independent Studies.

Despite the growing commercialism as new markets were sought and business 
developed,
New Zealand remained one of the most heavily regulated economies among the 
OECD group
of countries.  Pressure for political change built up in the early 1980s.

Quite suddenly the climate of opinion changed; it was like a paradigm 
shift. A wage and
price freeze that failed to halt inflation fueled widespread distaste for 
regulations.  More and
more people came to have doubts about continued welfare state expansion, 
and a dislike of
the farm subsidies that worked for wrong outcomes and tariffs that limited 
choice. A new
political party, the New Zealand Party, expressed strong dissatisfaction 
with the old order and
helped crystallize belief in a new paradigm about the role of the state.

In July 1984 a new kind of New Zealand government - younger, more educated, 
a product
of the baby boom - swept to power with a mandate for change. It  de-
regulated the economy
in its first term of office; and in the second term it re-structured and 
re-directed the state
sector, including education and the other social services.  As a result of 
the economic and
social changes that had been occurring in the previous two decades, 
sketched briefly above,
many of the reform elements such as de-regulation and a market-led economy 
met with
widespread approval. Governments with these policies continued to be 
elected.

BIGGER BOARD, NEW PLAYERS



" Educational reforms of more than a trivial nature almost always involve 
open
criticism of something that went on before ... It is impossible to 
understand fully any
period of education without knowing intimately the period that preceded 
it". (Beeby
p. 283.)

The growth and change of the New Zealand economy in the 1970s and 1980s 
applied new
pressures to post-compulsory education that required a new and bigger 
board. By then, some
key players, e.g. university and secondary teachers, had been around for 
over a century and
had established ideas about the board they wanted and the rules of the game 
by which they
wished to play.  Patterns laid down at the beginning of post-compulsory 
education in New
Zealand are enduring and continue to play a big part in the minds of some 
of the key
protagonists in the current period of reform.  We should, then, start from 
this beginning.

(a)  Early University Patterns

Distinctive features of provision and control of university education in 
New Zealand during
the late 19th and early 20th centuries gave rise to important and abiding 
characteristics of this
institution.

University education was established on the model of a purely examining 
University of New
Zealand which had no responsibility for providing teaching in the 
constituent colleges. The

Senate, which came to be dominated by Professors, prescribed what should be 
taught in the
colleges and exercised this control by requiring detailed annual reports 
from each teaching
institution. Each college decided itself how it would teach and contested 
with the senate for
control of subjects and course content.

While academic autonomy from government was thereby established, the real 
arbiters of
academic standards throughout the period were the British examiners, who 
marked most
papers right through to the earlier months of World War 2.  Along with this 



went acceptance
of many features of British university education.  One of the most 
important here was a
reverence for the ideal of a liberal education.  This ideal was in part 
that of an education
which sets a person `free' in virtue of developing their reason - thus 
conferring special status
on abstract non-instrumental pursuits - and in part that of an education 
befitting the
circumstances of the economically free individual who could engage in 
educational pursuits
for their own sake rather than as means to earning a livelihood (Hirst 
1974).   

The ramifications here include a sense of hierarchy which, besides ranking 
subjects (e.g.,
Greek and Latin above more instrumental activities,  particularly commerce 
and
manufacturing - see Burgess ed 1986), ranked professions, maintaining 
distinctions between
education and training, and between general/academic and vocational 
education, with residues
of elitism and snobbishness.

With regard to funding university education, while endowments were 
important at first,
financing university education in New Zealand came to be overwhelmingly a 
function of
central government. Since policy matters were handed over to the Senate and 
the colleges,
this effectively established the principle of financial dependence without 
obligation to be
accountable for the subjects of study. As policy-making was the preserve of 
the academics
it had the effect in New Zealand of insulating the universities from entire 
areas of community
activity. The contrast between the British and American approaches at the 
turn of the century
is revealing: the great American universities established at this time were 
founded on
principles of close social responsibility to communities which funded them 
(see e.g. Graham,
1974, ch 6).

Finally, the structure that was established, comprising only state 
institutions with no private
alternatives as found in most other societies, created a public monopoly 
which was, in effect,
managed by academics themselves.



(b) The Post War Decades

The major event of the post-war period was the establishment of technical 
education. Both
universities and technical institutions expanded substantially after 1959.  
Yet a committee of
enquiry set up in September 1959 was asked only to investigate university 
education.
Developments in technical education were to follow.

The Hughes Parry committee saw the university in a wide context. It was 
ahead of its time.
Advances in technology had created a demand for trained people which 
everywhere had 
"caught educational institutions and industry unprepared, both in their 
philosophy and in their
facilities". (Hughes Parry Report, p 79.)

The committee claimed that if New Zealand wanted a more developed economic 
and social
life universities would have to play a much greater role in the community, 
to go beyond its
existing narrow confines.  It identified New Zealand's "need to increase 
its productivity more
rapidly than its population, requiring a substantial rise in the number of 
professionally
qualified people of many kinds".  There was "a serious shortage of 
university graduates to
meet even current demands .... of many sections of industry and 
commerce ... The
universities [needed] to review their objectives and programmes of study, 
and to satisfy
themselves that these objectives are appropriate to New Zealand's 
circumstances, and the
programmes well-designed to achieve the objectives". (Parton, p 221.)

New Zealand's post-compulsory education system could, however, respond in 
only limited
ways to the far-seeing advice of Hughes Parry. It had other pre-occupations 
as well, grounded
in those traditional patterns already noted. 

In 1961 the University of New Zealand was replaced by the University Grants 
Committee
allowing some growth of diversity among the universities. Autonomy from 
accountability to
government was not enlarged, however, following Department of Education 
advice concerned



with (a) protecting the school system; (b) fear of academic narrowness; and 
(c) promoting
the right of students to "an education of the type for which they are best 
fitted and to the
fullest extent of their powers". (Beeby,1992, p xvi.)

Funding for university education came from the Department of Education as 
bulk grants to
be administered by the UGC.  In this the monopoly of university education 
by the public
providers was maintained, together with the tradition of economic 
dependence.  This was a
time of rapid growth in university education, at least in some respects.  
It was mainly an
expansion of functions, in the form of more students, more subjects and 
professional schools,
more money and some increase in graduate work. Between 1959 and 1961 the 
universities
were finally granted Chairs of Accountancy, and later in the decade schools 
of business
appeared - a reluctant, late recognition of the importance of commerce. The 
perceived status
of the commercial subjects is perhaps indicated neatly in the title of 
Parton's chapter 6
"Professional Schools - And Others Somewhat Less Professional [including 
commerce]". 

While local universities attained greater control over subject matter and 
assessment within
established courses and discipline areas, approval of new subjects had to 
come through the
UGC's curriculum committee which was heavily dominated by professors and 
had very little
lay representation.   Great power over curriculum, assessment, and degree 
structures was
retained at the professorial level, with obvious elitist and conservative 
outcomes.

Hence the ethos established in the earlier era continued: the liberal ideal 
of education, the
public monopoly over universities, state funding, autonomy over subjects,  
academic
snobbishness (distinctions between academic and vocational, education and 
training, high
status and low status university subjects, etc.), and a still profound 
dependence on Britain.

The British influence was also strong in the development of technical 
education. New Zealand
continued to give the lower status to technical education, that was always 



evident in Britain
(Barnett, 1986). Technical education was to be carried out in institutions 
funded at a lower
rate than universities, enjoying fewer resources, enduring higher teacher-
student ratios and
considerable limitations on their course offerings, having a decidedly 
inferior perceived status

to Universities - Technical Institutes could not, for example, grant 
degrees - and, like the
Teachers' Colleges, operating directly under the control of the Department 
of Education.

In hindsight we can see that the pattern of the rich autonomous university 
and the resource-
poor, controlled technical institute, arbitrarily created a status 
hierarchy not only between the
two institutions but within the subjects they taught, limiting the way 
subjects were conceived
in the technical institutes and stunting their growth. 

The Education Act of 1964 legislated for the development of technical 
education which it
defined as "post-secondary education directly related to or in preparation 
for the trade or
profession in which the pupil (sic) gains or expects to gain his 
livelihood."  The very wording
of the Act underscores the separation of education and training, of 
academic and vocational
education, relegating the technical learner to the status of "pupil".

The technical colleges in the main centres were redesignated Technical 
Institutes and spread
to other centres. A Central Institute of Technology and Technical 
Correspondence Institute
were also established.  These were not given university-like autonomy, but 
under their Boards
of Governors, like secondary schools, they were directly administered by 
the Department of
Education. 

The result was a sub-system of post-compulsory education that was required 
to be more
responsive to changing community needs, and indeed was so, in an important 
but limited
respect: it did respond to diverse demand, but satisfied it without higher 
level study, research
and the full development of subject areas. Thus during the next two decades 



these institutions
expanded, changed in many ways; incorporating apprenticeship training and 
adding important
programmes in such areas as journalism, photography, electronic 
engineering, music and
Access courses. By 1987 they were as they were subsequently re-named, 
Polytechnics.
(Probine-Fargher, 1987.) However the status limitation and their teaching-
only function
without research, meant that they could  develop their subjects only so 
far. It may also have
constrained public conceptions of the meaning of technology and applied 
studies in New
Zealand.

At this time, while the universities continued to dominate the post-
compulsory sector and
other institutions were developing, industry was still playing a very 
limited role in education,
mainly confined to apprenticeships.  Moreover, as the Hughes Parry 
committee was well
aware, "while industrialists were now awakening to the fact that more 
qualified personnel and
more complex skills were essential to their progress, they seemed to find 
it difficult to
prescribe their needs" (Parton, p. 220).  

Moreover in this hierarchical structure of post-compulsory education, all 
players had limited
views of their roles.  The universities too, as Parton notes, " had been 
slow to grasp the
importance ... of developing teaching and research in the applied sciences 
and technologies"
(ibid, p. 229).   

(c) Pressure for Change

It will be recalled that the New Zealand economy began to change 
drastically from the early

1970s following the first oil shocks and Britain's entry to the European 
Economic
Community.  By the end of the decade there was wider recognition that New 
Zealand had
fallen behind in annual economic growth, overseas earning and income per 
capita and
awareness that inappropriate forms of education and low rates of post-
compulsory
participation played a part.



The pressure for change began in the 1970s. The growing rates of 
unemployment, much
higher for school-leavers, prompted a variety of training initiatives and 
concerns about
schooling, and the school-work interface. In 1981 the Employers Federation 
released
Secondary Education and the Path to Work which criticised schools for 
failing to prepare
students adequately for economic life in terms of the standards attained, 
work-related attitudes
and the relevance of the subjects offered.  Particular concerns were 
expressed by employers
of apprentices, the Vocational Training Boards and the Technical 
Institutes. Declining rates
of technology trainees, science graduates and apprenticeships were 
documented and
implications for the economy suggested (Walsh, 1987).

The system was characterised by a plethora of committees, boards and 
advisory bodies; and
a complex pattern of qualifications and credentials that did not relate to 
each other. Moreover
there was much duplication of effort by teachers and students, many 
mobility blocks, a lack
of credit transfer and no recognition of prior learning or experience. The 
machinery was no
longer sufficient for responding to fast-changing demand. (Probine-Fargher,  
Employers
Federation.)

At the same time the number of citizen pressure groups, to which both 
political parties in
government responded, indicated a desire for greater public say in 
educational directions. 
This was confirmed in the huge number of responses to the Labour 
Government's call for a
review of the curriculum in 1984-86 at a time of growing parental concern 
for their children's
job prospects.

Various investigative committees were set up by the new government and 
reports elicited
which had major implications for post compulsory education. These, 
unfortunately, were
carried out hastily, focussed on administrative change and gave no clear 
educational
directions.  These included, most notably: the Picot Taskforce (1987) to 
examine education
administration and recommend changes in the distribution of administrative 



responsibilities;
the `Probine-Fargher Report (1988) into The Management, Funding and 
Organisation of
Continuing Education and Training; the Science, Technology Advisory 
Committee which
reported on scientific research (1990); and the Hawke Working Group to 
examine and report
on post compulsory education and training (1988).  In addition, key studies 
like the Certech
Report (1987), Project Fast(1989), and international comparisons of 
retention rates in
education, also impacted on policy determinations for post compulsory 
education.

The various reports showed an unduly complex system that was not delivering 
what was
required. The main values asserted were: education and scientific research 
should better serve
the economy; education should be more flexible; the observed tendency 
toward provider
capture at the expense of client- consumer interests should be redressed; 
education should be
more efficient and achieve a better balance in cost-benefit terms; and the 
widely recognised
part played by education in undermining equity and the realisation of a 
fair society should be
tackled by means of enhanced managerial procedures and rationalised 
allocation of resources. 

(d) The Reforms: Setting Up the New Game Board

The economic trends that undermined belief in the old economic paradigm of 
regulation,
subsidies and government intervention, and gave public credence to an 
alternative economic
ideology.  New players such as the Business Roundtable and the New Labour 
Political Party
pushed their way into the educational arena.  The position of some older 
players like the
Employers and Manufacturers Federations and Technical Institutes was 
strengthened. At the
same time other voices became weaker, such as certain Trade Unions and the 
Federated
Farmers.

A range of professional economist groups including the Planning Council 
(from 1978), the



New Zealand Institute for Economic Research, and the Reserve Bank, together 
with
economists employed by big and not so big business, influenced by the OECD, 
Thatcherism,
Reaganism and the apparent failure of Keynesianism to halt stagflation in 
Europe and the
United States, were pressing for policies of deregulation, "more market"  
and free trade.

The flags of these ideas were flown politically on the mastheads of the 
newly formed New
Zealand Party, covertly by cabals in New Zealand Labour Party, and not so 
covertly by
Roger Douglas in his tract "There Must be a Better Way".

Treasury had been airing similar themes during the later Muldoon years, and 
with the change
of government in 1984 released a full-fledged agenda for economic 
deregulation, and later
an equally comprehensive philosophy for reforming the public sector, 
notably education.

When the government turned to social policy reform after its re-election in 
1987, the
Treasury provided it with a `relatively consistent theoretical framework' 
to guide the reforms.
(Walsh and Boston 1991: ix)  

Labour's reforms were motivated by a concern to establish structures and 
procedures
which would contribute to, rather than impede, organisational efficiency 
and
effectiveness.  Labour's advisers drew mainly upon agency theory [where] 
the concern
... is to ensure that subordinates (agents) comply with objectives set by 
or in
conjunction with their superiors (principals), and that both can be held 
accountable for
this.  Accordingly, governance consists of a series of principal/agent 
relationships, in
which the design of organisational structures must facilitate the task of 
superiors in
setting incentives for subordinates to act appropriately.  Agency theory 
offers a
blueprint for managerialism, another driving force behind restructuring.  
(ibid.,
emphases ours.)   

Walsh and Boston also note that the government was `anxious to rein in 
public expenditure,



and to ensure that resources were expended prudently and to good 
effect' (ibid: x).

In the area of education specifically these emphases translated into a set 
of key values,
mentioned above, essentially discernible from desiderata expressed by 
Treasury in numerous
statements, but encapsulated in toto in Government Management: brief to the 
incoming
government, 1987, Vol. II Education Issues. 

How was the new Game Board set up?  Who were the Players?  What were the 
new Rules? 
These are the questions we shall address in the remainder of this section.  

The new Rules were to a large extent the outcome of applying the Agency 
Theory
championed by Treasury but modified by political moves in the Game itself.  
Agency theory
was applied to education in the Education Act of 1989, and more 
particularly for our
purposes, in the Education Amendment Act of 1990.  At the core each post-
compulsory
provider was made directly accountable to government via contracts 
established formerly in
charters and bulk funding provisions. In addition the old Department of 
Education was
dismantled and replaced by a limited-role Ministry of Education responsible 
only for the
allocation of funding, and for policy advice to the Minister. 

There were two main deviations from the application of pure agency theory 
to post-
compulsory education: (a) the creation of the New Zealand Qualifications 
Authority, with
responsibility for co-ordinating all nationally recognised qualifications 
in education and
training from senior school level to degree or diploma level, and of Quest 
Rapuara, charged
with responsibility for information about career development and transition 
education; and
(b) the re-establishment of the Vice-Chancellors' committee of the 
universities with co-
ordinative and credentialling functions.  

Players on the new Game Board for post-compulsory education include the 
central agencies
of the New Zealand Qualifications Authority, the Education Review Office 



and the Ministry
of Education with its contractual agencies including Quest Rapuara and 
Education and
Training Standards Authority; public educational providers, that is the 
public universities and
polytechnics, and a range of new private providers from simple language 
schools to would-
be, full-fledged universities, including Iwi; and the pressure groups such 
as the Manufacturers
Federation, the Employers Federation, the Business Roundtable and Combined 
Trade Unions. 

Since the Amendment Act 1990, the Industry Training Act 1992 has created 
Industry Training
Organizations which will replace the old training boards and the 
apprenticeship committees. 
Individual employers, particular unions, iwi and other interests are at 
liberty to take part. 

NZQA is the lynchpin rather than a powerful player in the new game, and 
operates primarily
as a facilitator.  The Authority comprises 120 staff headed by a CEO and 5 
General
Managers.  The Management was appointed through the State Services 
Commission, which
also determined the structure.

Each General Manager heads a Division within NZQA.  These are:
* Policy
* Maori
* Assessment and Certification
* Implementation
* Corporate Services

The Authority is required to establish and maintain a Qualifications 
Framework that eventually will cover life-long learning.  The 1990 
Education Amendment
Act defines its function and responsibilities.  The main elements are as 
follows.

The function of the Authority as defined in section 247 of the Act (Object) 
is to establish `a
consistent approach to the recognition of qualifications in academic and 
vocational areas'.
 
NZQA's responsibilities are:

*to oversee the setting of standards for qualifications.  Standards are a 



key component
in determining quality (253(a) )

*     to monitor and regularly review standards (253(b) )

* to develop a framework for nationally recognised standards so that their 
purpose and
relationship is clear.  The framework must be flexible and accessible so 
that
qualifications are understood and achieved more easily (253(c) )

*to assume responsibility for course approval and accreditation, except in 
universities
where NZQA sets criteria after consultation with the Vice-Chancellors' 
Committee
and subsequently monitors their application

*to ensure that approved courses have assessment procedures which are fair, 
equitable,
consistent and in keeping with the standards required (253(f) )

The reforms have wide public support outside of certain interests within 
the education
profession. These are most notably the universities, who seem to feel that 
their status and
privileges are threatened and displaced members of the former Department of 
Education.  In
addition some aspects of the reforms are resisted by significant sections 
of post-primary
teachers who have borne the brunt of criticism that would more properly 
have been aimed
at the system itself. It seems to us that the way the reforms have been 
introduced, rather than
their substance, has provoked some of this resistance.

In the wholesale restructuring that followed legislation a dynamic of pro-
activity and
resistance has been set in motion which threatens to undermine the 
potential for constructive
change. Some of the resistance is due to the speed and manner by which the 
changes were
introduced. In his perceptive review of the earlier reform era, in which he 
played a major
part, CE Beeby provides a caution concerning the time it takes for major 
changes in one area
of education to be accommodated in another. With specific reference to 
entrance requirements
to the university, Beeby said:

The universities must appreciate the time it would take, sometimes a decade 



or more,
for the post-primary schools to develop the staff and the skills to adapt a 
generation
of school leavers to major changes in regulations for entrance or courses 
of study.
(Beeby 1992, p 237.)

The spirit of Beeby's insight was not observed in the recent reforms.
 
The dynamism arising out of restructuring is characterised by considerable 
unevenness in the
resource base of the different players. Players that were strong in the 
earlier era remain
strong.  Other players - some newer, others of longer standing - are 
starting from behind in
terms of established position and power.  They are further disadvantaged 
where they lack the

capacity to undertake the research that will provide knowledge of the 
existing situation, how
it is changing and what role they might play within compulsory education 
now and in the
future.

The existence of the Vice chancellors committee, for example, gives the 
universities a central
coordinated voice for articulating their interests and identity which are 
already well
established. This could be a source of strength but might equally be seen 
as a weakness
because of the backward-looking positions adopted to date by the committee 
that limits the
extent of university participation.

On the other hand the Employers Federation and Combined Trade Unions lack 
sufficient
knowledge of the current and future educational requirements of work-places 
related to their
interests within post-compulsory education.

At same time agency theory itself does not encourage systematic planning. 
The small policy
unit in the Ministry of Education lacks the research capacity to generate 
the information and
analysis necessary for sound policy planning and the effective 
participation of the various
players that is essential for the system to work in the best interests of 
the country. 



None of the present players finds the new Game Board entirely satisfactory. 
Some are
unhappy with the rules and there are different views of the purposes of the 
game. In this
setting there is a good deal of "playing blind" and of players "talking 
past each other".  This
weakens the coherence and effectiveness of post-compulsory education.

PLAYING THE NEW BOARD: THE CASE OF THE NEW ZEALAND
QUALIFICATIONS AUTHORITY

The broad thesis we are arguing could be exemplified by a range of cases.  
The particular
case we focus on involves responses to the  promulgation of a national 
Qualifications
Framework by the New Zealand Qualifications Authority.

Submissions on the proposed Framework were invited in 1991 and more than 
1600 were
received.  In 1992 NZQA circulated a Consultation Package on Quality 
Management
Systems, again inviting submissions.  XXX responses were received, with all 
major players
represented. 

We have examined both sets of responses, as well as relevant public 
statements, looking
particularly for evidence of trends or shifts within the positions of key 
players.  Our analysis
is ongoing, and here we present statements selected to show the positions 
adopted by key
players to the new system of post compulsory education.  

These statements are presented without comment or interpretation. We 
believe that they are
a fair representation of the core positions taken by the players.

In our concluding section we will draw attention to ironies within the 
positions adopted. 
These ironies reveal confusion about directions for post-compulsory 
education in New

Zealand.

In employing the statements that follow we recognise that we are selecting 
from a wider
range of topics and concerns than these quotations indicate.  We risk 



giving the impression
that the viewpoints and concerns are narrower than perhaps they are, and 
also that there are
homogenous views associated with specific agents.  This is not our 
intention.  Rather we want
to illustrate areas and points at which agents are talking past each other

1(a)  Knowledge and skills required in post-compulsory education to be            
identified by employers and other workplace agents.

*  The system must allow for industry to determine its own knowledge and 
skill requirements
and performance standards (NZ Employers Federation Inc, November 1990, p. 
1)

*  The Federation strongly advocates the provision of a ... qualifications 
framework with
national standards identified and validated by industry. (ibid., p. 2)

*  The positive progression of Education and Training will be aided by 
stable workforce
representation.  Industry Training Organisations have the potential to 
provide a structure that
offers cohesiveness and stability. (NZ Combined Trade Unions, July 1991, p. 
5)

*  Education and training needs to be closely linked with the industrial 
relations system (ibid.,
p. 3)

*  [We] support a qualification system that is modular and ongoing.  This 
will encourage
people to realise that education/training is a continuing process and 
facilitate multi skilling
and retraining ...  It is essential that industry be involved in the 
training partnership with
providers and make appropriate inputs to curriculum content and on-and-off-
job training. (NZ
Manufacturers Federation Inc 9 November 1990, p. 1)

1(b)  Against the above demands we find no evidence in the myriad 
submissions to
suggest that employers, or any other workplace agents for that matter, are 
in a position
to indicate what should be taught or to provide the larger directions for 
developing
post-compulsory education.



2(a)  The concern of state universities to preserve their autonomy, status,        
and
monopoly of university education provision.

*  We have stressed our concern for the Universities, for their autonomy, 
and for their
standards, which must remain international.  (University of Auckland, 7 
July 1992, p. 6)

*  The NZVCC believe the application of the proposed framework to the 
universities would
only damage the integrity and acceptability of their degrees, and their 
autonomy as
institutions.  (NZVCC 4 July 1991, p. 3)

*  This university is bound to reject any proposals which might be 
construed to have the
effect of transferring the control of its degrees to a bureaucratic issuing 
authority.  For the
same reason this university is bound to reject any proposal which would 
permit such an
authority to determine courses which could be cross-credited to the 
University's degrees.

     A degree is much more than a qualification; it is a statement about 
where and how the
graduate studied.  A degree is not for legislators to decide; it is an 
accolade awarded by a
community of scholars who not only impart knowledge but who also, by virtue 
of their
research and other scholarly activities, add to the store of understanding.  
(University of
Otago, 9 November 1990)

*  The acceptance of New Zealand degrees in universities like Oxford, 
Cambridge, Harvard
and Yale, the international publication and acclaim of New Zealand 
university research, the
offers of scholarships and academic positions to our best graduates - these 
are the only
important and meaningful criteria of quality in New Zealand universities. 
(David Novitz The
Press 22 August 1992)

*  [In opposing NZQA's approval to Asia Pacific International to use the 
restricted title



"university", Sir Robin Irvine said] " .. it is a major worry.  It is 
downgrading the status of
universities".  He expressed concern about the threat to the quality and 
integrity of New
Zealand universities' standing internationally. (The Dominion 17 August 
1992) 

*  Massey University vice-chancellor Neil Waters said he had asked Ralph 
Love, dean of the
business studies faculty, to give up his position on the Asia Pacific 
Institutes Council, which
governs Asia Pacific International University and other consortium 
members ... because it
was getting to the stage where it could be seen as a conflict of interest.  
(Reported in
Dominion Sunday Times 8 November 1992)

2(b)  Concern by all other players for democratising post-compulsory 
education       
and for continuity and fluidity of qualifications, not exempting the         
university.

*  A career path entered into at Secondary School, or a Polytechnic, should 
be able to extend
into other institutions and options, which includes workplace and 
university learning.  No
"institution" should be able to stand outside of a National Qualifications 
framework. (NZCTU
July 1991, p. 4)

*  We hope that a new system, when introduced, will encourage more trainees 
and others to
continue to increase their educational achievement.  Thus the smaller the 
gap between each
level the easier it will be to encourage trainees and others to continue to 
the next level.
(Engineering Industry Training Board, 31 October 1990, p. 1)

*  Where competency-based assessment is used properly there should be no 
differences
between qualifications achieved in different places and at different times. 
(Education and
Training Support Agency, 14 November 1990, p. 3)

*  Association of Polytechnics in NZ (July 1992, p. 9-12) show that the 
criteria for restricting



use of the title "university" enshrined in the 1990 Amendment Act and clung 
to by the
universities, does not hold water.
Consider, for example, APNZ's discussion of Criterion (iii)  "The range of 
degree level work
in the private training establishment will extend to post-graduate and 
doctoral programmes,
and will cover a variety of disciplines sufficient to enable a breadth and 
depth of intellectual
discourse and research".

The submission comments

It is manifestly unfair to restrict the use of the term university to 
institutions where
"degree level work in the private training establishment will extend to 
post-graduate
and doctoral programmes".

There are hundreds of universities in the world which do not offer doctoral
programmes, and hundreds without Masters programmes.  This clause is far 
too
exclusionary and would seem to fit a "closed shop" situation.  Did Lincoln, 
Massey
and Waikato offer doctoral programmes when they became universities?  Is it 
not also
kafkaesque in that it is unlikely an institution could award the doctorate 
degree unless
it was a university?  (In The Castle, by Franz Kafka, the key needed to 
enter the
castle was in the castle.)

*  It is of some concern to us that under the present law a polytechnic 
cannot be granted
approval to use the term university, but a private training establishment, 
providing it met the
criteria, could ...

*  Sir Wallace Rowling, the former Prime Minister and a current member of 
the Asia Pacific
Institutes' Council, supports New Zealand's state university education 
system but said that
Asia Pacific was not government funded nor a "fly by night" institution.  
"[It] had to go
through all the hoops to prove its bona fides".  He said there was a place 
for such an
institution so long as no public money was involved, and he could not 
understand the
vehemence of the vice-chancellors' response.  (see Dominion Sunday Times, 8 
November



1992)

3(a)  The concern of universities to distinguish education from training 
and       
academic/general from vocational education.

*  At the tertiary level the distinction between `academic' and 
`vocational' is, we believe, a
real one ...  There are different educational aims involved.  The academic 
emphasises the
attainment of understanding, the vocational the attainment of skills.  The 
NZVCC does not
believe that `vocational' or `practical' courses are being discredited.  
Rather, it recognises the
distinction between them and `academic' courses. (Ibid., p. 2)

*  Some forms of vocational education may be amenable to the approach 
suggested in the
[Framework] package, but not all, and certainly not all forms of general 
education.  It is no
coincidence that the examples are drawn from strictly vocational areas. 
(NZVCC 17 July
1992, p. 2)

*  `Competence' is put forward as a pivotal concept in the framework.  This 
is a word that
has connotations of `mere competence'.  The universities are not looking 
for mere
competence, but for good or excellent performance.  The document places 
heavy emphasis
on the minimum attainments that should be required, whereas universities 
focus on quality.
(4 July 1991, p.2)

*  Nor does the emphasis on `competence' accord with the universities' 
emphasis on
`excellence'. (NZVCC 17 July 1992)

*  The terminology of industry is not appropriate.  [The issues involved 
here] imply a
concept of education that is too narrow to be all-embracing, too mechanical 
indeed to be truly
education at all.  Education is not merely skills and knowledge, but 
involves
judgment/wisdom about the appropriateness and applicability of the uses of 
knowledge/skills. 



That is not something to be ticked off on a list.  Nor is the definition of 
quality - as being
`present when specified qualities are met' - adequate.  At best this might 
be a necessary
condition for a definition, but it cannot be sufficient, and it may not 
even be necessary. 
Quality will certainly not be obtained by continuing to collapse the 
important distinction
between education and training.  We worry that the stress on `competence' 
may be taken to
mean that mere competence is enough. (University of Auckland, 7 July 1992, 
p. 4)

*  The framework seems to be premised on the concept of "occupational 
competence" ... and
the Association [of University Staff of New Zealand Inc.] is pleased to 
acknowledge the
importance of such a concept in general terms.  To attempt to bring this 
into the university
in its totality, however, is to blur the distinction between education and 
training.  (AUSNZ,
5 July 1991)

3(b)  Concern by other players that there be no distinctions which 
contribute to
`knowledge and qualification hierarchies'.

*  There is an increasing realisation that the distinction and artificial 
barriers between
"academic" and "vocational" are no longer appropriate and reflect a now 
well outmoded class
system of knowledge ... Industry has the right and the responsibility to 
determine [the]
outcomes, standards, performance criteria and the particular cluster of 
units required for a
particular qualification (NZ Employers Federation, 5 July 1991, p. 2)

*  The division between academic and vocational skills is artificial.  
These are not two
separate stages or qualities of learning ...  The distinction is simply a 
device in an educational
power game.  It serves to divide learning for other purposes and to place 
barriers and hurdles
in front of people ... It presumes that tradesmen and professionals are 
entirely different beasts
and not equivalent.  (Marykind Consultants 28 May 1991 - comments made from 
the
perspective of people who have always been outsiders in the education 



system.)

*  Although the document talks about Academic and Vocational qualifications 
being equal ...
the fact that Universities stand outside [the framework] makes a major 
distinction ... Why
should "vocational" courses be excluded from Universities?  (NZ Nurses 
Association, May
1991, p. 1)

4.  Resourcing implications of the proposed new system of post-compulsory       
education and qualifications.

*  The Association is concerned that the resource implications of a major 
re-organisation of
the senior school curriculum must be addressed.  In particular: 
1. the design, approval and resourcing of new courses will generate 
considerable    
   costs;
2. the increased range of courses which may be available creates major                
   implications in the area of teacher training;
3. increased student choices will place demands on schools' administration,           
   accommodation, equipment and staffing;
4. students' having greater flexibility of choice will inevitably increase 
the workloads 
   of guidance counsellors, careers advisers and others involved in 
guidance and     
   pastoral care;
5. a wider range of courses of differing credit values may increase the    
range and 
   frequency of assessment tasks with consequent resource implications;
6. school-based administration in terms of course development, staff 
development,  
   resource allocation and assessment, and certification procedures will 
become more 
   complex.  (NZ Post-Primary Teachers Association, June 1991, p. 2)

*  There are significant logistical and educational problems in a unit 
system being imposed
on the entire curriculum  (NZ Ministry of Education 1991, p. 3)

*  A strong move towards standards-based assessment will require the design 
of courses to
assist teachers in building their knowledge and skills for applying new 
assessment procedures. 
At present, assessment skills remain a weak focus in some Colleges of 



Education.  (ibid., p.
9)

*  The Ministry notes the vast amount of work that needs to be done to 
implement a tenable
procedure for recognizing prior learning.  Such work, and work in many 
other areas, will call
for considerable resources.  (See ibid., p. 10) 

IRONIES IN THE PRESENT STATE OF PLAY

New Zealand has embarked on a costly, energy-absorbing, time-consuming 
exercise in
transforming a crucial part of its education system. The re-structuring of 
post-compulsory
education was based on a theory of generic administration not specific to 
education and while
it proposed new administrative structures it provided no new educational 
directions. The
reforms  adopted some recommendations of a short-lived committee, used 
little systematic
research, and were introduced hastily without any clear suggestions as to 
how the system
would get from where it was to where it ought to be.  It is perhaps not 
surprising that we
now find the players talking past each other and see evidence of a reform 
process being
stalled.

It would be too simple, however, to explain the stalling merely in terms of 
the haste and
manner by which the reforms were undertaken. The closer we look the more we 
see deep
ironies involved in the process. These need to be exposed and the 
conditions underlying them
addressed.   

We see three principal ironies which we identify briefly here in the hope 
that they will be
explored further.

1. The tradition of liberal education derived from Britain had long down-
played the role of
business interests in education and denied that education should serve the 
economy. Recently,



employers and other workplace agents have argued successfully for a bigger 
part in
determining the content of post-compulsory education. In the submissions we 
examined there
was widespread agreement that `industry' should "identify the knowledge and 
skills required
in post-compulsory education". 

Yet, ironically, we find no evidence to indicate that employers or trade 
unions have begun
to establish the information base from which to identify even broad work-
force requirements,
incidentally a pressing task. It is most likely impractical anyway to leave 
the determination
of content entirely to workplace players. Overseas experience suggests that 
`industry' needs
to work closely with the educational providers in determining educational 
content because the
`what' and the `how' of education are not easily separated at the level of 
developing
programmes (Wiggenhorn, 1990).

2. Universities have long proudly proclaimed their support for democratic 
principles, for the
widest possible dissemination of knowledge and for extending educational 
opportunities to all.
In recent years universities have embraced the cause of educational 
advancement for Maori
and women.  

It is ironic, then, that universities should be represented by Vice-
chancellors and other leaders
who seem determined to maintain invidious distinctions between classes of 
learners on the
basis of principles which many other academics dispute: for example, the 
distinctions between
academic and vocational, theory and practice, university and non-
university, competence and
quality and the desire to practice an academic autonomy that excludes. 

The New Zealand reforms seek to do away with these very distinctions, to 
resist separating
the world of doing from the world of knowing, to maximize flexibility and 
increase choice,
to make it possible for students who are able to move from one type of 
institution to another,
to transfer credits, and to recognize prior learning. 

The reforms are finally an unstated attack on the long tradition of elitism 



in New Zealand
education which has produced profoundly unequal outcomes in participation 
and achievement.
These inequalities have been documented in numerous research reports and 
comments by
university academics (see for example, Lauder and Hughes 1990,  Levett and 
Braithwaite
1975, Nash and Harker 1992, and Snook 1987).

Further, it appears that our state universities seek to maintain the field 
of university education
to themselves and exclude private providers which elsewhere make 
outstanding contributions

to world knowledge. Even with a state monopoly of university education, New 
Zealand's rate
of participation in university is one of the lowest in OECD countries.
  

3. Finally, there are what we call ironies of conception.  What we find is 
a scheme for post-
compulsory education which is actually inadequate.

In our view reform was urgently necessary to make post-compulsory education 
more suited
to the economic and social changes of the times.

This particular reform, however, was conceived on the basis of slight 
analysis and poor
policy advice about how to implement reform. Short-lived committees 
produced hasty prior
reports that offered no clear conception of how the reform was to work.  
There was no clear
vision to provide a basis for consultation and a shared sense of direction 
among the key
players.  Thus there was none. The government was nonetheless determined to 
rush new
structures into place. 

The new game calls for initiatives about the content and direction of post-
compulsory
education to come from employers.  The providers were said to lack 
awareness of what is
relevant. But how are the hundreds of small employers that make up the bulk 
of New
Zealand's economy to gather and co-ordinate the necessary information, and 
articulate to the
tertiary institutions the knowledge and skills required?  By whom and where 
will these tasks



be undertaken?  No one was assigned to them. The central representatives of 
employers,
manufacturers, trade unions are not in any position to carry out this 
crucial work.  The model
of many local employers specifying their needs to educational providers is 
inadequate, too
piece-meal, too short-range. As Beeby has pointed out it takes time to 
prepare teachers and
to resource institutions. Graduates do not think of just a local economy.  

In other parts of the world universities have often put together the 
appropriate research
facilities to produce information and analysis helpful for determining 
economic and workplace
trends.  The New Zealand universities, however, seem more publicly 
concerned with matters
of status and autonomy, and at best engage in rather superficial commentary 
on public policy. 

We have characterized the current situation as a game that is stalled, in 
which the players are
talking past each other, are uncomfortable with the rules as they stand, 
and seem incapable
of seeing the bigger picture. A larger vision is required, something much 
more than the
superficial "Tertiary Review" produced for the incoming government in 1991. 
However, this
does not mean that a detailed blueprint was necessary before the reform was 
undertaken, or
even to get it moving again now. 

The immediate need is to secure committment among the players to the 
purposes of post-
compulsory education reform, purposes that go beyond the particular 
interests of individual
players.

The larger vision should include the purposes of the reforms and give a 
sense of direction to
which all players can subscribe and against which all new moves can be 
assessed. 
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