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1. INTRODUCTION

1.1  Objectives and organisation of the thematic review

When they met in January 1996, OECD Education Ministers argued that far-reaching changes
were needed to make lifelong learning for all a reality.  “Strategies for lifelong learning need a
wholehearted commitment to new system-wide goals, standards and approaches, adapted to the culture and
circumstance of each country”.  Recognising that adults encountered particular problems in participating in
lifelong learning, Ministers called on the OECD to “review and explore new forms of teaching and
learning appropriate for adults, whether employed, unemployed or retired”.  In October 1997, OECD
Labour Ministers amplified the message.  They recognised the adverse labour market consequences that
arise due to the lack of access to lifelong learning opportunities, and “underlined the importance of
ensuring that lifelong learning opportunities are broadly accessible to all persons of working age, in order
to sustain and increase their employability”.

In 1998, the OECD and the U.S. Department of Education co-organised an international
conference, How Adults Learn, to review recent research results and practices with regard to teaching and
learning adapted to the needs of adults (OECD and US Department of Education, 1999).  One of the
conclusions from the conference was that a cross-country thematic review could be a valuable tool for
understanding the role of policy and institutional environment in promoting adult learning and drawing
policy lessons from different national experiences.  In late 1998, the OECD Education Committee
launched the Thematic Review on Adult Learning as a joint activity with the Employment, Labour and
Social Affairs Committee.

The purpose of the activity is to analyse adult learning policy options under different contexts.  It
reviews the adequacy of learning opportunities, how to improve access and participation in adult learning
and how learning interacts with the labour market.  Among the different issues object of analysis are:  The
patterns of participation in adult learning; diagnoses of the problems that arise because of these patterns;
policy programmes and institutional arrangements that have been used by OECD member countries to
expand learning opportunities for adults; options that can be regarded as “good practices” under diverse
institutional circumstances and how these can be applied more widely within and across countries.

A meeting of national representatives to discuss the terms of reference and indicate interest in
participation took place in Paris in June 1999.  As a result, ten countries are participating in the Review:
Canada, Denmark, Finland, Norway, Portugal, Spain, Sweden, Switzerland, the United Kingdom and the
United States.  A team of three reviewers, which comprises a rapporteur, from different countries and
backgrounds (such as pedagogy, education, economics or social sciences) and two members of the OECD
Secretariat visit each country.  Each visit lasts about ten days and allows reviewers to capture both
education and labour market issues.  Each country prepares a Background Report drafted according to
guidelines agreed by country representatives and the OECD Secretariat.

The visit enables the reviewers to analyse adult learning in the country on the basis of the
Background Report, discussions with representatives of government, administration, employers, trade
unions and practitioners, and through site visits.  After each visit, the rapporteur, with the help of the
review team, prepares a Country Note analysing the main issues concerning adult learning and policy
responses in the country under review.  The note addresses the four major themes that impinge on
participation by adults in learning:  Inadequate incentives and motivations for adults to learn; complex
pathways between learning settings and a lack of transparency in signalling learning outcomes across a
variety of formal and non-formal settings; inappropriate teaching and learning methods; and lack of co-
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ordination between various public policies that directly or indirectly affect lifelong learning.  A final
Comparative Report will address the different issues and policy responses in a comparative perspective,
including the insights gathered from the participating countries.

1.2 Norway’s participation in the Review

The review visit took place between15-24 March 2000. The members of the Norwegian Steering
Group, the author of the Background Report and the members of the OECD review team are listed in
Annexes 1 and 2. The programme of the visit and meeting participants are given in Annex 3. The review
team would like to express their deep gratitude to the Steering Group, the author of the Background Report
and the persons who during the visit provided information on specifics and success factors concerning
adult learning in Norway.

��� ��������	
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The Review first addresses the context within which the Competence Reform is being developed
(Section 2). It discusses the actors involved and the building blocks from which this new initiative is being
implemented. Section 3 provides a quick snapshot of numbers and trends regarding participation of adults
and institutions. Section 4 turns to analysis of what is happening within the four themes of OECD’s focus.
Section 5 offers concluding observations.
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This review occurred during the beginning stages of Norway’s effort to substantially expand
continual learning opportunities for all adults.1 Norway calls this sweeping initiative Competence Reform.
Its basic framework was adopted by the Norwegian parliament in early 1999, after almost three years of
study and consensus building. During the time of the visit the government was preparing additional
legislative proposals to round out the framework. Some components are being phased in during the next
two to three years, and several research and demonstration efforts have been in operation a few short
months.

A Forum for Competence Building, consisting of members from the political authorities in 10
Ministries, employer and employee organisations and various providers of education, has been established
to address the issues related to the Competence Reform. There is a reference group, composed of
representatives from the same ministries and organisations that meet on a monthly basis. The Ministry of
Education, Research and Church Affairs (KUF) has the lead responsibility for the implementation of this
reform effort. Within KUF, the Department of Adult Education leads the secretariat and other KUF
departments participate in the work as well.
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The Competence Reform is viewed as a long-term process in which employers, employees and
the government must make active contributions. It is based upon a belief that all individuals need a solid
basic education, but that the nation can no longer afford a “once educated, always educated” approach. The
aims of the reform include promoting:

�� A highly skilled and flexible workforce.

�� The development of a comprehensive strategy for lifelong learning.

�� Better interaction between the education system and the workplace.

�� Formal recognition of the workplace as a place of learning.

�� Development of more flexible training opportunities and better use of information and
communications technology (ICT).

Measures to facilitate success are included in the Competence Reform:

�� Adults will have an individual right to primary, lower secondary and upper secondary education;
the government intends the right for upper secondary education to come into force in the autumn
of 2000 and for primary and secondary education from the autumn of 2002 onward.

�� Individuals are no longer taxed for the value of courses paid for by their employer.

�� Individuals have been given the right to a study leave from their jobs from January 2001 onward.2

�� Student loan and grant regulations have been altered to make it more attractive for adults to
participate in education. A monthly income of NOK 5 000 without deductions will be allowed.
The income limit for means tests against spouses’ or legal partners’ income is raised to
NOK 16 900 from 12 495.

�� A system is to be established for documentation and recognition of non-formal learning for
adults.3

Institutional reforms must accompany these rights and adults must be offered fiscal incentives if
the Competence Reform is to work. Multiple ministries, counties and municipalities, institutions of higher
education, non-governmental organisations and workplaces will have to alter policies and practices. A key
set of challenges exist to establish coherent polices between the three pillars of adult learning, recognised
as the following:

�� Non-governmental organisations, i.e. the traditional adult education sector.

�� The public education system provided by municipalities and counties and higher education
institutions.

�� The workplace or training provided by outside vendors selected by the employer.
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A critical tool of the Competence Reform meant to “bind together” policies and practices of the
different layers of institutions as well as provide incentives to adult learners is the assessment of non-
formal competencies. These assessments are to embrace knowledge and skills acquired regardless of the
place or source of learning. The goal is that non-formal learning will be recognised by educational
institutions and workplaces alike. Building the capacity to document such non-formal learning is one of the
key challenges of the Competence Reform.

Other required institutional capacity building efforts identified by the review team include:

�� Building sustainable working relationships with employers and educators.

�� Promoting flexible, supportive and relevant learning environments for adults with varying needs.

�� Establishing quality assurance processes that maintain high standards within education and
training institutions while promoting new ways to assess the quality of educational services.

�� Developing new information systems that are useful to adults, employers, institutions and national
policy makers.

�� Modifying, if necessary, financing arrangements to ensure that rights established for all adults can
be realised.

�� Ensuring compatibility between the policies and practices of different Ministries.

�� Developing a comprehensive evaluation approach that helps institutions continuously improve
their practices and documents the social benefits of the overall reform.

It is not possible to estimate the total amount of funds that will be allocated for the overall
Competence Reform effort, in large measure due to the annual appropriation process. However, one key
part of the overall effort is called the Competence Building Program. Norway has pledged approximately
NOK 400 million over a two to three year period to help launch this part of the effort. The objective is to
create new options and develop the market for continuing education and training that specifically focus on
the workplace as a place of learning.

A set of favourable conditions exists for the Competence Reform initiatives to be embraced.
Norway is a country of 4.5 million people with a population density of 14 km2 per inhabitant – among the
lowest within OECD countries – although 74 per cent of the population live in towns or built-up areas.
Output and employment growth are considerably stronger than in the European Union and the
unemployment rate is one of the lowest within the OECD (OECD, 2000a). There is recognition that for the
economy to grow it will be necessary for an ever-increasing number of individuals to participate in the
labour market, and this has helped to spur an array of policy initiatives to promote this.

Along with the other Nordic countries, Norway has a strong tradition of support for initial and
adult education. The country spends 6.6 per cent of GDP on education, second after Sweden with 6.8 per
cent (OECD, 2000b). One reason for this high expenditure is the complex terrain and need to reach
individuals in sparsely populated areas.

The total amount of funds spent on adult education and training in the public and private sectors
combined is difficult to establish. There are no official statistics regarding employer support for education
and training and studies have generated multiple estimates. However, these studies do recognise that
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percentages differ significantly across sectors. Training support is provided through tax incentives to
employers and individuals and grants to a variety of public and private institutions.

Norway’s goals and organisational and fiscal strategies for expanding adults’ educational opportunities
must be seen in the context of larger efforts to:

�� Maintain a connection to the tradition of providing adult education for its own sake, with a strong
emphasis on equality and access.

�� Ensure a strong economic base.

�� Streamline government services.

�� Improve the quality of the educational system.

��� �����������
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There is long-standing support for adult education in Norway and the right of access to education
is considered appropriate for the public good. The traditional emphasis has been on providing a liberal
education via non-governmental study associations, often self-organised or organised by peer support
networks. The associations have served as the backbone of adult education initiatives and have been
recognised as the primary provider of traditional adult education programmes since the passage of the 1976
Adult Education Act. Currently 22 study associations are entitled to state grants according to this Act and
serve more adults than all other providers combined. The missions of study associations and their scope of
services vary. Some only work in a single geographic area, while others are national and affiliated with
peer networks such as the Workers' Educational Association (AOF) or the major labour unions, or are
members of a collaborative of member organisations serving the entire country such as the
Folkeuniversitetet.

These organisations establish their own study plans and course content. Associations may
organise formal education programmes, and many are being requested to do so in the interest of students
wanting to qualify for entrance into higher education. While they may not provide formal qualifications,
they can arrange for students to take exams as private candidates at a formal upper secondary or higher
education institution. The amount of participation and funding has declined over the past several years for
non-work/non-formal education related courses. For many study associations this reduction is viewed as a
cause for concern in that they feel important social and democratic values are not being given proper
weight in the Competence Reform. Some representatives from these organisations felt that the decline in
numbers was being driven by the emphasis on labour market related training.

Study associations have promoted innovation to help establish “best practice” approaches in
terms of meeting the needs of adult learners. Many have experimented with flexible learning environments
in terms of time (e.g. evening courses) and the use of distance learning tools. They have been leaders in
helping to organise education for immigrants, including helping an increasing number to prepare for
language exams.4
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Helping young people past the age of compulsory education make a transition into adult life has
been a primary role of what are known in Norway as folk high schools. They are boarding schools and
primarily serve young adults between the ages of 17 and early 20s in residential and rural settings all over
the country. Folk high schools have their roots in the history and culture of a nation that has long supported
alternative forms of learning that promote popular enlightenment. In the context of the Competence
Reform, they see their role as offering social aspects of competence building (self-esteem, social skills,
team building, etc.). These institutions have no formal exams, issue no diplomas or degrees and are guided
by the philosophy of the organisation operating the school. According to representatives from these
schools, they are being called upon by their traditional constituencies to offer courses to help individuals
prepare for exams (though they do not offer the exams themselves) to enter into higher education. State
grants are available to the 82 folk high schools and many also receive support from local authorities. The
approximate cost to students is NOK 35 000 for room and board for 33 weeks, but students may obtain
fiscal support from the State Education Loan Fund.

(�(�- ��	����
��
�����
��
����,	

Norway has a long tradition of supporting distance learning endeavours, in part due to its
scattered populations and distances, but also because of a strong belief in promoting access to all. There are
several distance learning networks: study associations; consortia of higher education institutions or
sponsored by individual institutions of higher education; and some private sector firms. There is a separate
grant programme for approved institutions and students pay fees. Currently about one-half of the courses
are aimed at passing formal education examinations because individuals can only receive a loan or grant if
they take such courses. With the Reform’s emphasis on generating more flexible learning environments
and promoting ICT as a cornerstone of the effort, it can be anticipated there will be a growth in the use of
multimedia/distance learning. The Norwegian Agency for Flexible Learning in Higher Education (SOFF)
manages grants to promote distance learning at the tertiary level.  Through this agency's network
partnerships are rapidly expanding with business. These partnerships have placed emphasis on
management information technology.  A growing number of them are being developed thanks to the
changes in certification and apprentice programmes.

��� ���������
�
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Norway has developed a wide array of policy instruments to address the profound shifts caused
by the globalisation of trade, changes in technologies, expansion of communications networks and
deregulation of the public and private markets to foster wider competition among providers, and to
accommodate the realities of the knowledge and information society that characterises the industrialised
world.

Norway has one of the lowest unemployment rates among OECD countries with 3.2 per cent in
1999 compared to the OECD average of 6.6 per cent (OECD, 2000c). Long-term unemployment is also
infrequent with 6.8 per cent being unemployed for more than one year while the OECD average is 31 per
cent. The labour market is tight with vacancies at a high level.  Around 80 per cent of enterprises have less
than 20 employees and only 5 per cent have more than 100. The strong economy is not assured; and there
is recognition that it is necessary to move to a knowledge-based economy. The Ministry of Trade and
Industry has the lead responsibility in helping the country achieve these goals. The overall policy is to be
sector neutral; however, through sector networks and publicly supported regional organisations research
and development funds are used to:
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�� Promote innovation processes.

�� Promote market development.

�� Make effective use of information and communications technology.

Small and medium sized firms (SMEs) are targeted and regional organisations can receive up to
50 per cent funding for any project based upon the strategic plans of companies. In order to promote a shift
to a knowledge-based economy, the Ministry of Trade and Industry is helping firms establish competency-
based processes and constantly advocates practical learning as an essential tool to achieve this goal.

Labour market policy is based on three principle elements aimed at making the market more
efficient:

�� A structural element to improve the functioning of the labour market, contributing to high
participation rates and low unemployment.

�� A stand-by function, or an element of stabilisation policy, by which the programmes are adjusted
to changes in the market.

�� A welfare function, to provide income for the unemployed and those participating in vocational
rehabilitation or sheltered work for the weakest groups.

Emphasis is on the word “efficient”. The primary labour market strategy is to ensure that jobs are
filled quickly without creating wage and price pressures. Such strategies lead to investment in web-based
job placement and counselling services and an emphasis on shorter time in the classroom. These pillars of
labour market policy all have bearing on the design and implementation of the overall Competence
Reform.

The Ministry of Labour and Government Administration (AAD) has the lead responsibility for
labour market programmes with the Public Employment Service (PES) responsible for implementation.
Included in the initiatives are wage subsidies for at-risk target groups including the disabled and low-
educated job seekers (e.g. 50 per cent of wages for six months) (AAD, 1998). Emphasis is also placed on
skills training, with approximately three out of four participants engaged in such training. The average
length in the first three quarters of 2000 was 15 weeks with a maximum time of ten months. While a choice
of training providers (including employers) is allowed, policy preference is given to public providers
because they grant formal education qualifications. To illustrate this point, one out of two disabled job
seekers is educated and trained in the ordinary public school system. This preference may decline as the
Competence Reform effort gains ground and individuals are able to receive recognition for training in the
workplace or that offered by private vendors selected by employers. In the beginning of the nineties with
high unemployment rates labour market authorities noted an escalation of private providers, part of the
reason being the lack of capacity and relevant offers among the public providers. That trend continues,
among courses started in the first three quarters of 2000, 53 per cent were delivered by private providers
despite the formal preference to use public providers. PES is a strong proponent of modular training based
upon workplace requirements because it shortens the time and expense of training and increases relevance
to the needs of employers and potential employees.

The active participation of the Confederation of Norwegian Business and Industry (NHO) and the
Norwegian Confederation of Trade Unions (LO) is central to Norway’s work in continuing the education
of adult learners. These organisations have helped to establish an infrastructure around which both
employers and employees work with the public sector as well as their own members. NHO has several
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branch organisations representing different industry sectors. The branch organisations provide targeted
training to their members, often using private consultants, to ensure that training matches the need of the
enterprise. This form of training is often referred to as “the shadow system” and solid numbers on the
amount spent and individuals receiving training are not readily available.

The national agreement between the two organisations is one of the most critical tools in the
nation’s efforts toward education and training of the workforce. It is this agreement that sets wage rates for
a substantial share of the economy. One portion of the Basic Agreement allows individual workers to take
study leave to pursue their own educational goals. Such leaves are normally less than two years but an
employer may grant longer time. NHO wants to limit education and training to firm-specific needs. LO has
several concerns. For example, they question whether it is equitable to rely upon a private sector agreement
to ensure that every individual has a right to education. They do not want training to be limited only to the
needs of the firm, but want the individual to have a right to determine its breadth and scope.5

Another lynchpin of the Competence Reform is the Basic Agreement between NHO and LO. It
centres on the development of workers’ competencies. According to the agreement, each firm is to
annually update a charting of the qualifications it needs. In co-operation with employees, the firm is then to
develop and finance appropriate training measures to help individuals acquire the necessary knowledge and
skills. The government would like to see individuals rewarded with increased remuneration for taking
advantage of education and training opportunities. However, it recognises that it is the responsibility of
NHO and LO to agree to such incentives and promote them among their respective members.

The social partners are concerned about the capacity of SMEs to finance education and training,
even if initiatives are undertaken. For example, in the highly skilled graphics sector, nine out of ten
enterprises have less than ten employees. In order to meet the needs of this industry the graphics branch
association established their own training network some time ago. There is also recognition that the mix of
skill requirements varies significantly by sector with many not demanding high skills, thus creating
disparities between an individual’s opportunity to meet the needs of the workplace and the goal of the
Competence Reform to create a knowledge-based workforce.
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As the issues of adult education have moved into a more pivotal position in Norway’s policy
agenda, several intertwined capacity challenges have emerged. Some concern financing and others are
related to the capacity of existing institutions. Education and training needs of adults do not drive mainline
delivery and financing schemes – rather, they are a part of a larger set of arrangements. The main issues
that will strongly influence the success of a more holistic adult education system in Norway are discussed
below.
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KUF is directly responsible for oversight of the higher education institutions and administering
the primary, secondary and upper secondary system through a decentralised set of arrangements with 435
municipalities and 19 counties. Municipalities are responsible for compulsory primary and secondary
education, while counties are responsible for non-compulsory upper secondary education. In 1986 these
combined units of local government successfully advocated for more flexibility in the management of
government services. The response of the central government was to establish block grants. Through these
grants municipalities and counties are allowed to establish their own priorities within general objectives
established by the central government. The block grant covering education includes culture and health
services and, within certain parameters, localities can shift funds between these categories. In addition to
this core support a variety of earmarked programmes exist. There are funds targeted to specific
populations, for example immigrants, or for specific institutions, i.e. study associations, distance learning
institutions and folk high schools. However, a study done by the National Education Offices in 1997/98
showed that only about one fourth of the 435 municipalities had plans covering adult learning.

In 1993, municipalities spent 70 per cent of their resources on health, social services and
education, of which 28 per cent was allocated to education. During that same year, counties spent 85 per
cent of their funds on these same services, of which 25 per cent was spent on education. In 1998,
municipalities spent 74 per cent of their resources on these services, of which 31 per cent was allocated to
education. This rise was due to the increased cost of the 1997 reforms and the need to build kindergartens.
In 1998, counties spent 84 per cent of their funds on the same services, of which 24 per cent was spent on
education. The source of funds in 1998 was 25 per cent from block grants, 15 per cent from earmarked
grants, 46 per cent from taxes, 13 per cent from duty (excise) and 1 per cent from other sources.

(�.�( $���
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In 1992, a new decentralised management structure was established via 18 National Education
Offices spread throughout the country. The director of each of these offices is the state representative at the
county level responsible for all education matters, including adult education, but excluding traditional
higher education institutions. The functions of these offices include: 1) promotion of co-ordination
between educational sectors and levels and other Ministries and local governments; 2) reporting,
evaluating and following-up on results; 3) supervision and control; 4) management training; and 5)
centrally managed research and development.

At the local level, other parts of centrally supported government services are implemented and
the local units of government have no direct management of or fiscal responsibility for them (e.g. labour
market services, economic development and higher education institutions). The interrelationships among
these various institutions will be discussed in Section 4.4.

2.4.3 Resource centres

Resource centres are a new institution emerging in Norway. Their form is not a standardised
concept and several models exist. Three examples are listed below, the first being the most frequent:

�� Some upper secondary schools consider they have a resource centre when the public employment
service asks them to establish programmes for adults that vary from the standard format of the
upper secondary school curriculum. This is often the result of regular contact between the school
and the labour market office.
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�� Other schools have established a separate administrative unit within the schools that works
actively in the local community to contact private or public enterprises with a need for
competence building. The main function of these resource centres is to develop, market and sell
courses and training services. They may also take on other tasks for the enterprises and can
collaborate with and draw on resources from other providers (schools, study associations, etc.).

�� A resource centre can also be an independent unit outside the school, e.g. a company owned by
the county or private sector. These centres are typical examples of units that have a brokering role
between business and/or public enterprise on the one hand, and providers of training on the other.
Providers are upper secondary schools, study associations and university colleges, depending on
the need. They are responsible for all contact with customers until the job is given to one or more
providers.

The resource centre idea was promoted as a part of the regional development policy and launched
initially with support from the Ministry of Local Government and Regional Development. The largest
portion of funds are made available through the Public Employment Service, who buys labour market
training courses. KUF began contributing to the Centres in 1998. However, the brokering role of resource
centres is very important; they must be market sensitive to survive, as they are required to be self-financed.

(�.�. ���	����������� ���
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KUF is directly responsible for the higher education system, where more than 90 per cent of the
students attend state institutions for free. Several of the private institutions also receive funding from the
state. In 1994 98 regional colleges were consolidated. There are now 26 state colleges, four universities,
six university colleges and two arts, crafts and design academies. Additionally, several (sometimes
conflicting) regulations, were streamlined and made consistent across all institutions in the higher
education system within the framework of a common act.

A minimum general matriculation standard was introduced that includes:

�� Successful completion of three years of upper secondary education including a foundation course
and two advanced courses (regardless of the area of study) or a recognised vocational
qualification/trade or journeyman’s certificate.

�� Successful completion of six core general subjects, which either are included in, or come in
addition to, the above-mentioned criteria, with varying durations and levels of attainment. Based
on periods or lessons per week, they are: Norwegian (14), Mathematics (5), Natural sciences (5),
English (5), History- post 1850 (4), and Social Studies (2).

�� Commonly referred to as the “six pack”, these courses can be a ticket to upward mobility through
the education system and are in high demand by adults throughout the learning enterprise. For
example, if a student has attended two years in the vocational track at the upper secondary level
he or she can take a one-year advanced course in the core subjects (instead of completing the 4
year vocational track) or attend a half-year course in core subjects after completing the trade or
journeyman’s certificate.

�� There are additional criteria for students pursuing studies in areas such as medicine, engineering,
and translation. Such applicants also need additional qualifications from upper secondary school –
in mathematics and natural sciences, for the former, and in languages for the latter.
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�� Adults aged 23 and older need not have passed the normal upper secondary final examination, but
must show proof of taking the six pack courses and have at least five years of work experience, or
a combination of work, education and training.

Certainly many of the reforms over the past decade have been geared towards improving access
to higher education for non-traditional students, but as one noted higher education researcher observed to
the review team, little discussion takes place within institutions of higher education about what changes, if
any, need to occur within the academy to accommodate them. For the review team, a consequence of this
current strategy concerning recognition  of non-formal competencies is that colleges and universities will
establish their own policies as to how non-formal competencies will be treated within their institutions.
The specific implications in terms of equity, access and success of the individual student have yet to be
evaluated.6
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In January 2001 three stand-alone institutions will merge into one: the Norwegian Institute for
Adult Education (VOX). Two of the original institutions have existed since the 1970s with responsibility
for applied research and development: the current Norwegian Institute of Adult Education (NVI), with
approximately 20 employees, and the Norwegian State Institution for Distance Education (NFU), with
about ten employees. NVI has its roots in the traditional adult education community and was authorised by
the Adult Education Act.

NFU has been responsible for the development of educational materials for flexible learning
within subject areas not covered by other institutions. They focus on groups with special needs, e.g. the
disabled and immigrants. Until 1996 NFU produced educational materials at all levels. The right to
produce materials for higher education was taken away in 1996, but institutions of higher education may
use educational material developed at primary and upper secondary levels if the institution wants to buy
the product and use it and adapt it to the relevant education. All levels will be included in the new
institution, VOX.

The third organisation is the State Adult Education Centre (SRV), which the central government
inherited from the city of Oslo in 1990. With about 95 employees, SRV is a direct provider of adult
education services.7 The central government absorbed this institution because of political pressure and is
now turning it into a “laboratory school” serving about 1 800 students. The staff will be expected to
conduct pedagogical development work as a result of their new mission. The school emphasises project-
based learning and approximately 80 per cent of the students focus on the six-pack courses needed to
advance to higher education.

The consolidated organisation will continue the work of the three merging institutions as of
January 2001. It will have the lead responsibility in managing the financing schemes of the Competence
Building Program and the development of the non-formal competence recognition system. Operating under
KUF’s Department of Adult Education and Educational Funding, its expanded responsibilities will include
research to analyse the education needs of adults; and developing a user-friendly information system. As
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there is recognition that internal expertise for the latter task is lacking, Statistics Norway and the Ministry
of Labour will be called upon to help.8

At the time of the visit, work had just begun to establish an organisational framework for
carrying out this highly visible and important task. It will be essential for this new organisation to generate
synergy between the researchers not located in Oslo, the developers of new materials (including the non-
formal competence documentation) and practitioners among a wide variety of institutions (most
specifically teachers). Building buy-in from other Ministries will also be essential.

��! "��������
#������

In addition to the streamlining efforts discussed earlier, during the 1990s Norway witnessed a
rapid-fire set of education reforms focused on upgrading the quality of education and training.

Two key reforms in 1994 and 1997 helped to lay the foundation for the current Competence
Reform. These prior reforms have not yet had a chance to become firmly embedded in the culture and
practice of schools, workplaces and communities. As more than one person observed during the review
team visit, it takes time to make changes and a detection of “reform weariness” exists in some of the
visited sites.

(�0�) 1
 ����2.

Some key features of the 1994 reform are relevant to the adult-focused Competence Reform:

�� It established a statutory right to three years of upper secondary education for the age group 16-
19, leading to university entrance, vocational qualifications or partial competence.

�� Reform 94 introduced the following structure of upper secondary education, based on 13 areas of
study:

1.� General and Business Studies (3 years - leading to university entrance qualifications).

2.� Music, Dance and Drama (3 years - leading to university entrance qualifications).

3.� Sports and Physical Education (3 years - leading to university entrance qualifications).

  The three areas of study start with a foundation course and move through advanced courses one
and two.

The rest are vocational and most of the programmes last 4 years i.e. 2+ model (see below):

4.� Health and Social Studies.

5.� Arts, Crafts and Design Studies.
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6.� Agriculture, Fishing and Forestry.

7.� Hotel and Food-Processing Trades.

8.� Building and Construction Trades.

9.� Technical Building Trades.

10.�Electrical Trades.

11.�Engineering and Mechanical Trades.

12.�Chemical and Processing Trades.

13.�Woodworking Trades.9

The general pattern for vocational areas of study is: four years of study, of which two are at school and
the next two at the workplace (2+ model). There are however deviations from the 2+ model in some
subject areas (See OECD, 1998)

Among the major shifts generated through Reform 94 were: 1) an increase in the general
education content of vocational courses; 2) reduction in the number of Foundation courses from 109 to 13;
3) establishment of a core curriculum and curricula related to course or subject organised around modules
designed to make the work-related portion of the curriculum more relevant to the needs of adult learners
and industry; and 4) nation-wide streamlining and standardisation of pathways to entrance into colleges
and universities.

National policy is that KUF is responsible for all content of the training curriculum. The curricula
for the labour-funded programmes at the upper-secondary level are based upon the framework of this
education. Counties are responsible for using these same tools to organise their adult education
programmes. When supplying labour market training they must work with PES in organising training
programmes.

From a student perspective one of the more popular initiatives is commonly referred to as Section
20, but is now officially Section 3.5 of the new Education Act. It embodies much of what is being
promoted in the overall Competence Reform, but focuses on crafts and apprenticable trades. Individuals
can sit for exams on the basis of experience that is at least 25 per cent longer than the stipulated
apprenticeship period. According to representatives of study organisations preparation for these exams is
highly popular – at the same time demand for their other courses, as well as the number of adults applying
to upper secondary schools is declining. The popularity of Section 20 (3.5) comes from individuals who
value the craft certification recognition but are not interested in pursuing a higher education degree. Also a
major motivation among adults is that vocational qualification might often involve a wage increase once
they have passed the trade or journeyman’s examination. Reform 94 also established apprenticeships in
several new occupations, many that had traditionally been female-oriented (e.g. day care), and this
expansion no doubt also accounts for the high number of students sitting for exams.

As a result of the 94 reforms, the labour market authorities sharpened the focus of training programmes
they support by investing in the development of modules that allow both the employer and the individual
trainee to pick and choose what they believe to be the essential skills required in the workplace.
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Additional reforms were initiated three years later that expanded the number of years of
compulsory education. Specifically relevant for the adult education system, Reform 97 laid another
building block to promote lifelong learning. More emphasis was placed on project-based and cross-
disciplinary learning, learning within teams and promoting learning beyond the classroom, and more
responsibility was placed on the student for their own learning (OECD, 1998).
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An unfinished quality assurance task remains to be addressed. There are public and private
schools that do not easily fit into any one category and are referred to as in-between providers. The public
technical schools, managed by the counties, primarily serve individuals who already have a trade or
journeyman’s certificate and at least two years of experience. In addition to technical skills training they
also provide leadership training. These institutions confer the status of technician and the right to
university or college studies upon graduates. They are regulated by a separate Technical School Education
Act. There were about 250 types of education – including bible study, secretarial training and fine arts –
 provided by other public and private schools in 1999. That same year a Government Committee issued a
report recommending that a new act be established for these schools to promote quality assurance. The
Committee proposed that they should provide one to two years of education and follow the same basic
approaches as other institutions i.e. modularised curriculum, building upon the upper secondary education
foundations, accepting non-formal competence qualifications and serving as a new pathway to higher
education.10

3. EMERGING PATTERNS OF THE ADULT LEARNING SYSTEM

This section presents some facts and figures on emerging patterns in Norway’s adult learning
system during the late 1990s. These patterns may be considered as emerging from both the long history
and ongoing reforms of adult education. The aims of this Section are twofold: 1) to present key statistics on
the adult learning situation in Norway, and 2) whenever possible, to compare the situation in Norway to
that of other OECD countries. This section deals first with adult learners and then with providers of adult
learning. Finally, the evolution of training as a labour market programme is presented.

��� $����
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According to the results of the Second International Adult Literacy Survey (SIALS), over the 12-
month period preceding the survey, 48.4 per cent of the 25-64 year-old respondents had participated in
learning (Table 1). Norway’s score for overall participation rates is well above the average of 36.4 per cent
for the twenty countries for which data are available.

Table 1 also shows that the general pattern – employed adults tending to receive more training
than unemployed and out of the labour force adults – is also relevant for Norway. It is particularly true for
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job-related training; received by 50.9 per cent of employed adults, it is received by only 26.7 per cent of
unemployed adults and 14.5 per cent of those out of the labour force.

Table 2 shows dispersion of adult learning according to different characteristics. In general, in a
country with high overall participation such as Norway, the level of inequality in adult education is
expected to be relatively smaller than in countries with low participation. The results presented in Table 2
show dispersion by gender, age and place of birth, which remains relatively small. The level of inequality
is large, however, according to the level of educational attainment; only 32.4 per cent of adult workers with
less than upper secondary education receive job-related training, while the percentage for adult workers
with post secondary education is 63.3.

More detailed results in Table 2 show other important findings. In general, men receive more
adult education than women, but the difference is not large. This is not true for employed women,
however, who receive more training than employed men. Concerning age groups, an obvious age cut is 45;
before 45 there is no disparity according to age. After 45 there is a decrease in the amount of training
received, but the decrease is relatively smaller for employed adults aged 45-64 than for the whole age
group 45-64. In all cases, adults born in Norway receive more training than those born abroad.

Table 3 presents some reasons given by adults for non-participation in learning activities. A
rather high percentage – a little more than 30 per cent – have declared that they wanted to learn but could
not. This number is high in Norway compared with the average among other OECD countries (21.7 per
cent). For job-related training, the main reason given in Norway is related to the lack of time due to job
pressure. Time constraints are also the main reason given for non-participation in other types of training.

Another picture of non-participation is given in Table 4, where the proportions of non-
participants and participants in training are presented according to the size of the enterprise where they
work and their occupation. The traditional concern of less participation in SMEs than in large firms and for
blue collar low skilled occupations than for white collar high skill ones is definitely shared by Norway.
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According to the Norwegian Background Report on adult learning (KUF, 2000), statistics on
adult learning providers are rather incomplete and fragmentary. This is partly due to the fact that the
responsibility for adult learning is shared between public and private providers. Table 5, based on
administrative data, provides some information about the importance of different providers according to
the number of participants. It is important to bear in mind that the distinction between participants and
courses is not clear cut, particularly among private providers: a participant may be counted more than once
if he or she participates in more than one course. Another limitation is that non-formal training in non-
institutionalised settings and on-the-job training in firms are not included. This calls for some caution in
the estimated market share of both private and public providers, particularly because the distinction
between private and public providers is not always so clear cut. It is true for folk high schools – ten of
them are owned by counties – and for institutions providing labour market training.

More information on adult learning providers is given by the results of IALS/SIALS, based on
the declaration of interviewed participants in the place where training is taken (Table 6). As in other
countries, the workplace is one of the main locations, preceded by conference centres or hotels. Public
providers in the traditional education system (elementary or high school and universities or colleges) are
somewhat less important (16 per cent).
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3.3 Labour market training as an Active Labour Market Policy

With a tight labour market, Norway spends relatively little for labour market programmes,
especially on training programmes for unemployed adults and those at risk. This has not been always the
case, e.g. when the unemployment rate was at its peak in the mid-1990s. This has lead to a relatively rapid
decline in the number of new participants in training programmes, which decreased by approximately one
third over the five-year period between 1994 and 1999.

According to Table 7, in 1999 Norway spent 1.3 per cent of its GDP on labour market
programmes, of which 64 per cent was for active measures (0.82 per cent of GDP). By comparison, in
1998 the OECD average was 2.2 per cent of GDP, of which 38 per cent was for active measures (0.84 per
cent of GDP). The total spent in Norway on labour market programmes has decreased since the mid-1990s
following the improved economic situation; it is two times less than in 1993 when unemployment reached
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a peak of 6 per cent. However, it is important to stress that active measures showed a relatively smaller
decrease than the total and that Norway is one of the few OECD countries – with Italy and Sweden –
 spending more on active rather than passive measures.

Table 7 also shows that labour market training expenditure was not very important in the late
1990s in Norway compared to the OECD average. This expenditure was much higher in Norway in the
early 1990s – closer and even above the OECD average. The decrease is quite recent. The same is true for
participants; in 1999, only 1 per cent of the labour force participated in a training programme, while the
percentage was 3.6 per cent in 1994.
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The review team could only be impressed with Norway’s ambitious work over the last decade to
improve the overall education and workforce development systems within the country. It was a challenge
to remember that many of the specific initiatives related to adult learners had only been underway for a few
months. What follows is a set of issues organised around the four themes. There are no final answers
regarding the ultimate outcomes, but promising practices, some notes of caution and recommendations are
highlighted in each of the theme areas.
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An interesting paradox exists. Adult enrolments in education and training programmes have
generally declined throughout Norway in the past two years, though for more than three years there has
been high-level attention paid to the need to increase participation. Several observers gave a common
answer as to why this is so: the tight labour market. This is not unusual and is a phenomenon that other
countries, such as the U.S., have also witnessed. The current situation does provide more favourable
opportunities for disadvantaged adults to move into the labour market.

Creating the right mix of incentives and eliminating barriers in order to motivate adult learners
and employers are at the root of the Competence Reform. Documenting non-formal learning, continuing to
support the Section 20 (3.5) option for the craft and apprenticeship exams, increasing access to education
at all levels and making it more fiscally attractive to take advantage of higher education are all important
motivations for adults to become a part of the knowledge economy that Norway seeks. Though it is too
early to observe any substantial increase in higher education enrolments, it is clear that adults are taking
advantage of these incentives, as evidenced by the high demand for the six pack and information
technology courses.

Another form of financial support centres on fiscal incentives within the workplace. Though the
government believes that this type of incentive is a private sector matter to be negotiated between workers
and employers, it does recognise that pay for knowledge will be the most powerful motivation for the
Competence Reform to succeed. Developing pay incentive rewards for recognised competencies will take
time. No doubt the leading firms will be large ones, often operating in the international marketplace.

For several years Norway has made considerable investments in research and surveys of adults
on the subject of motivation. The results of several different studies show common and predictable
patterns. Highly educated individuals are more likely to want to continue investments in education. Age is
a factor. A general finding is that those below age 40 have the highest motivation.

Research has also been conducted on barriers to participation. The results are again predictable.
For many the major barrier is the lack of access to education and training at times convenient for them
given their other responsibilities. Support systems, such as day care, are essential. Those who participated
in traditional county-managed adult education programmes were uncomfortable with the rules that apply to
regular upper secondary students and indicated a need for guidance, counselling and support services to
help them in the learning process.
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Such research has helped to guide the development of the Competence Reform and a portion of
NOK 5 million was set aside in 2000 for research and development of pilot projects to document ways to
meet these motivational challenges. Strengthening and expanding distance learning opportunities are
considered part of the motivation strategy.

Early indicators from projects that have been underway long enough to assess their strengths
suggest that, for both incentive and motivation purposes, the projects that have proven most effective in
assisting disadvantaged adults include the following characteristics:

�� Co-operation with local industry so that students can combine work and school attendance on a
flexible basis.

�� Synergy of policies and procedures of local social and employment agencies and upper secondary
schools to provide housing, schooling, unemployment benefits and part-time work opportunities.

�� Co-operation of agencies and local self-help groups (e.g. single mothers or other similar social
networks).

Curricula based upon modules is another form of incentive to make learning more attractive. This
programmatic incentive is strongly supported by unions, employers and AAD. Students in sites the review
team visited were also highly favourable, as module-based curricula gives them more flexibility to pick
and choose and supports a more flexible schedule. (See next section for examples.)

Another form of motivation cannot be ignored. At the national level the leadership of LO and
their business counterpart NHO have shown strong support for the Competence Reform and are investing
in their own education efforts with members. While there are clearly differences of opinions between them,
both associations are strong advocates of the core purposes of this effort. Their leadership has kept the
Competence Reform agenda front and centre in the policy debates for some time.

.�)�( �����	��
��������
	

Several demonstrations are currently underway to develop the protocols and processes for
documenting competencies in work sites, and education and training institutions. These demonstrations are
using the upper secondary education requirements discussed in Section 2.4 as a point of departure. Most of
the 10 vocational areas of study are projected to last four years. In general, educators with experience in
the upper secondary schools have the lead responsibility for comparing and contrasting individuals’
learning experiences against one or more portions of the approved syllabus.

These projects build upon prior work referred to as the Partial Competence Project. In this effort
one site required only time in the workplace as the single determinant – if an individual had worked at least
four years this was defined as being sufficient for enrolment at the second year level in an upper secondary
school. In some projects students were interviewed and individual plans developed based upon their work
and other life experiences. Testimonials and other information were used to verify work experience in yet
another pilot. Portfolios, using a standard format, were emphasised in yet another. The projects in the
newer demonstrations the review team visited bear strong similarities to some of the past efforts (Box 1).
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Following is an example of a leading firm’s effort to improve performance based upon a new pay incentive
plan (Box 2).
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Examples of projects geared toward assisting disadvantaged adults were visited in Sarpsborg by the review
team (Box 3).
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Norway is moving in the right direction regarding the development of incentives and motivations
for adult learners. Clearly economic returns will be realised by individuals who take advantage of the
expanding opportunities for greater access to traditional higher education. The country’s strong traditions
will help keep a focus on serving and supporting the disadvantaged population. As one observer noted, the
Competence Reform is an unfolding process. While this is most certainly the case, there are some concerns
about documentation of non-formal competencies that need immediate attention. The review team was
made aware of Norway’s work with the European Centre for Development of Vocational Training
(CEDEFOP) and the Leonardo da Vinci Programme, both of which provide technical assistance with non-
formal competence documentation. However, there seems to be a lack of overarching principles driving the
actual documentation process.
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For example:

�� There is no evidence that transparency in the signalling of learning outcomes to be applicable
across all institutions will be a prime factor in documentation.

�� As yet there are no common definitions and terms used across projects and it is unclear whether
there are plans to develop any. Without a common language and criteria employed by everyone,
confusion will abound.

�� Is only time in the workplace sufficient to assert that an individual is competent?

�� Should documentation be based upon the actual task and duties of the workplace? If so, how will
these be documented in a way that makes them easily understandable to all stakeholders?

�� Is the reliance upon the upper secondary school syllabus a sufficient standard? (The review team
heard from one employer that this curriculum was too general to be of use in their apprenticeship
programme, thus confirming concerns that more criteria may be required.)

�� Are the educators with lead responsibility for conducting the documentation sufficiently versed in
workplace skill and knowledge requirements to certify competencies that will have real meaning
in pay incentive schemes?

�� Should some form of external assessment be developed to validate the initial assumptions made
regarding competencies for use by employers as well as education institutions?

There are obviously many unanswered questions regarding how individual higher education
institutions embrace and use non-formal documentation of competencies, most particularly the more
prestigious ones. Thought will need to be given to the development of guidelines for all of these
institutions if equity, access and workplace relevance are to be assured.

Representatives of higher education institutions interviewed by the review team seem to be in
favour of opening their doors to individuals without full prerequisite educational credentials. A partial
reason for this position may be the decrease of traditional applicants. The preferred approach most
discussed during the visit was not to establish internal new procedures to document non-formal learning,
but to promote a more open system by allowing all adults above a specific age to take courses. A student’s
success would be determined by the regular exam at the end of the course. Higher education
representatives stressed that this approach would be least disruptive of procedures currently used for intake
by their institutions. Documenting non-formal competencies in other ways, they argue, will involve a lot of
administrative work. One obvious trade-off to this approach is that it may be costly to the government if
individuals are not prepared to be successful – thus the desire for some proof of competence prior to
entrance.

The question of financing subsistence during study leave remains essentially undecided to date,
and will remain so until the Government’s recommendations based upon the Head of Arbitration’s request
are known. Even after the results of this work are available a concern will remain about the support needed
to reorganise the workplace. The importance of adult learning in the workplace is mentioned frequently in
the materials leading up to the passage of the new Education Act, but to the review team, the specificity of
how it will be promoted, by whom, and what implications there will be for labour market and economic
development policies seem to be lacking.
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These are examples of issues that the review team believes the Forum and the reference group
should place early on their agenda.

4.1.4 Recommendations

Targeted research: During the experimental stage the review team believes it would be prudent
to allocate funds specifically for projects directed towards learning more about how to motivate and
prepare individuals with learning disabilities. The AOF project that was visited had impressive results, but
the review team believes more development work may be required to meet the needs of learning disabled
adults.

Track results in higher education regarding treatment of non-formal assessments: The evaluation
plan and information management systems discussed in Section 4.2 need to specifically track the different
strategies being employed by institutions of higher education to assess, over time, the most efficacious
ways of promoting access to appropriate post-secondary learning opportunities for adults.
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It is clear that there has been a continuation of the logic of Norway’s education reforms over the
past decade. One has built upon the other. While there is still some fragmentation among the various
suppliers and Ministries, the overarching goals and implementation strategies being employed are geared
towards a holistic approach to providing appropriate education and support services for all adults.
Opportunities are still limited for many, particularly those in rural areas and those who work in small firms.
But it is important to bear in mind that the work has just begun.
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The traditional lack of articulation, via recognition of competencies, acquired in labour market
training programmes should, over time, become a non-issue due to the recognition of non-formal learning
and modular course taking.

Resources centres, with substantial share of courses bought from the PES, are working with new
forms of instruction geared towards the needs of employers. The most market-driven of these centres serve
as brokers or intermediaries between education, industry and public institutions and represent a positive
approach to helping new institutions grow (Box 4).
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Mosjøen’s resource centre is working directly with one of the largest employers in the city, serving as both
broker and a provider of training (Box 5).
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Though many of Norway’s adult education programmes and practices can be called “promising”,
there is considerable evidence that the state of practice is far from state-of-the-art. In order to move a wider
range of institutions into the status of users of promising practices at least three areas struck the review
team as needing more attention. The first concerns documenting the most effective strategies to assist firms
in making the workplace a centre of learning. It is not necessary to wait for the NHO/LO settlement to
begin testing different forms of competence development at workplaces or to share lessons learned about
the promising internal strategies.

In several different settings the review team heard calls for more attention in two areas that would
benefit all users: information support services; and enhanced guidance and counselling. Both are important
infrastructure services that require co-operation from various stakeholders and no one Ministry or
institution can go it alone in the design and delivery of either.

.�(�. 1
����
�������	

Focus demonstrations on the workplace as a place of learning: The Competence Building
Programme provides an opportunity to focus attention on the workplace. It will be necessary to make sure
that the demonstrations promote flexibility to accommodate the realities of the workplace. For example,
while a great deal of progress has been made in the development of module-based curricula, it is important
to combine education with work, such as the shift work strategies noted in the Elkem example. Flexibility
is also important for unemployed people participating in a training course but obliged to accept a job if
offered; they should be able to return to finish a module if laid off temporarily or permanently.

Develop a comprehensive information system: Information systems that are useful to adults,
employers, institutions and national policy makers are needed. The review team heard from the research
community and at almost every site visit that organising and having access to the right information is one
of the major challenges. The new organisation being formed to help implement the Competence Reform is
already aware that help from other agencies will be needed to develop an appropriate system. However,
more than statistical agencies need to become involved in the design of the system – providers and users
will need to be consulted in the process. Consideration should be given to organising an information design
project that would include hearings and forums across the country and targeted meetings with stakeholder
groups, including evaluation experts, to help organise this task.

A study could be conducted to determine adults’ preferred modes of accessing information
related to education and training and the capacity of these information gateways to provide counselling and
guidance could be assessed. If necessary, training could then be provided to the staff of such organisations
(e.g. libraries).

As information systems and guidance structures are improved, it may be wise to use a common
set of categories regarding occupational/career pathways around which the information is organised. For
example, the 13 clusters that are being used by the upper-secondary schools may be an appropriate
platform to build upon.

Guidance and counselling services need enhancement: The need for a substantially enhanced
guidance and counselling system is evident. It is clear that no one agency “owns” this responsibility and
there are not enough adequately trained staff in the schools to help adults become aware of all the options
that may be open to them. The review team was informed that labour market authorities have lead
responsibility for developing and staffing vocational guidance and counselling efforts in all of the counties
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in terms of employability of adults. However, during the review team visit, labour market officials knew of
no special plans to carry it out in the context of the Competence Reform.

In the development of the guidance system, particular attention should be paid to the needs of
employers. Firms need assistance in knowing how to use the opportunities afforded them as a result of the
Competence Reform, most especially how to document their formal and non-formal competency needs.
Though the Competence Network discussed in the next section may be able to meet the needs of these
firms, additional help may be required from the government.

Special information services: To meet the needs of disadvantaged populations, particular
attention should be paid to ensuring they are aware of their rights regarding access to education via the
Competence Reform. The provider community needs to ensure that support services such as day care,
transportation and peer support groups are included in the mix of information services.

 �� %
	�	
�&
)
��
��
+	���
���	
��
������	
�
	
#������,
�	������
���
����	��
��
�	������
����������(

.�-�) ��
���
�

Reforms ’94 and ’97 have done much to improve the pedagogy in the elementary and secondary
education systems. 1) The quest for quality pedagogy for adults is evident in discussions with the study
associations, researchers and front line project staff. 2) NFU has had a long-standing charge to develop
multimedia teaching and learning materials specifically geared towards adults. 3) Adult teaching methods
were included in the framework curricula of teacher training as of 1998 in order to make future teachers in
primary, lower secondary and upper secondary education more competent to teach adults. 4) VOX is to
further expand research in pedagogy. 5) Clearly the move to modular curricula and the emphasis on
project-based learning are to be lauded. 6) Norway is an active partner in the EuroCompetence project
sponsored by the European Commission. Once again the review team was impressed with the building
block approach being taken in Norway.

The Norwegian University Network for Lifelong Learning has the lead responsibility in helping
colleges and universities overcome a challenge identified in an earlier OECD Country Note on Norway,11

namely that university-industry partnerships, whether in R&D or education, have not been strong.
Improving this situation is important for the Competence Reform. The Norwegian Council of State
Colleges and Universities have established a partnership with LO, NHO, the Confederation of Vocational
Unions, Confederation of Academic and Professional Unions, and the Federation of Norwegian
Professional Associations. The purpose is to improve relations between tertiary education institutions and
the labour market and sustain the need for system-wide innovations in teaching and learning. One
important product being developed is a nation-wide course database.

This forum and others like it will be essential to more closely align the higher education system
with more market-driven learning enterprises. The law also requires institutions to offer continuing
education in their professions or fields of study. This task is not fully financed, so they will normally have
to sell their services on the open market.

NHO and LO, despite their differences at the bargaining table, are co-operating in the
development of a Competence Network to become available to member companies. Still in the beginning
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stages of development, the Network is to become an online service to improve access to and availability of
learning resources that will improve workplace training and performance support opportunities. The
Competence Network will give companies:

�� Access to high quality education from a range of providers.

�� Profitable agreements with content providers.

�� Opportunities to utilise competence across companies.

�� Support for the administration of training and competence development.

�� A tool for assessment and documentation of competence.

If even a portion of the aims of the Competence Network are realised and companies turn to the
Network as broker for these services, the goal of having a more market driven education and training
system will be propelled forward.

The Competence Reform places considerable emphasis on enhancing the breadth and scope of
distance learning in order to improve access and choice for adult learners. Several networks have been
funded, most geared towards bringing the higher education community into the mix of adult education
providers.

.�-�( �����	��
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A wide range of promising practices is emerging. The use of new technologies to improve the
content of curricula and instructional techniques has received considerable attention. These practices are
effecting the organisation of institutions, the working relationships among them, and ways of identifying
and measuring the quality outputs of programmes and institutions.
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An overarching challenge in this area is how to create a flexible system with adequate quality
assurance built in. This new flexible system must promote the workplace as a learning place; this learning
site must become more developed. New scheduling schemes need to be actively pursued within education
institutions as the typical school day is not sufficient or often appropriate. The heterogeneity of pupils
requires flexibility in the development of individualised study programmes. Flexibility cannot become a
reality without enhancing the skills of teachers, with a special emphasis on exposing them to how to use
multi-media technologies and becoming coaches for adult learners. A flexible system also means finding
new ways to combine funding from a variety of sources to ensure the needs of students and employers
alike are fully served and the distinctions between public and private vendors are muted. The review team
is aware that the framers of the Competence Reform are conscious of these challenges but felt it important
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to reinforce the flexibility challenge as an issue that leaders of the system must always keep in the forefront
of their work.

A concern was made by a person interviewed during the visit regarding the need to improve the
capacity within secondary and upper secondary in terms of using multi-media learning methods including
distance learning. Additionally, this commentator noted that more could be done to make connections
between the distance learning networks that are being developed for use by higher education institutions
and these lower levels of education.

An employer sounded a note of warning during a site visit that will escalate as the higher
education institutions become more deeply involved in public-private partnerships. This employer has been
an active collaborator with the local college and has helped develop a resource centre in the small isolated
community where his facility is located. His employees cannot (or choose not to) travel to the campus,
taking time from work and family. His employees, many who have been with the company for almost 40
years, constantly need new skills for his business centre in the firm to be able to compete internally within
his own company as well as internationally.

His concern focused on equity of the financing scheme. Many of his employees need the same
basic study programs offered on campus, free to students. The upper secondary school, close to his
community has to charge NOK 55 000 for the same education and he is being charged NOK 85 000 for the
same courses by the University.

Private higher education institutions and distance learning companies noted other financing
issues regarding unequal competition due to the public subsidies, and for some distance learning
companies there is an additional disincentive due to the fact that they cannot grant degrees. BI for example
noted they wish for an equal opportunity between private and public providers: that is to have public
policies that promote individual choice where the competition is centred on quality not on price. There are
not easy answers to these funding issues but the voices calling attention to them will most certainly become
stronger.

.�-�. 1
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Help firms develop competence-based learning systems: There is a need for specific strategies to
help firms establish competence-based training and work processes. The sectoral level can play a dynamic
role in this, in concert with the branch specific networks, to assist the all-important SMEs. Perhaps some
pilot projects, in concert with AAD and the Ministry of Trade and Industry, could strengthen these
connections. It is a reality that employers themselves need help in knowing how to even ask the right
questions regarding skills and knowledge requirements for their own workplaces. In addition, they do not
necessarily know the right questions to ask of external organisations such as schools or know how to make
the right choice of education and training providers. The suggested pilots could include a focus on building
the capacity within firms to conduct skills assessments and learn how to connect with providers that best
meet their needs.

Develop Cross-Institutional Quality Assurance Mechanisms: The issues of quality assurance will
need attention throughout the learning enterprise. An approach that is recognised by KUF that may have
some merit for expanding as a model is that of the Standing Quality Committee of the Norwegian
Association for Distance Education. That Committee has established a matrix of quality areas and factors
that could be a substantive guidance for any education and training programme and would be useful in an
outcome driven system. The quality area includes: 1) information and counselling; 2) course development;
3) course delivery; and, 4) organisation. The quality factors include: 1) conditions and constraints;
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2) implementation; 3) results; and 4) follow-up. While these particular factors may not be the exact ones
needed by other organisations, the process appears well thought out, taking into account international
quality standards methodologies, and worthy of emulation throughout the institutions involved in the
Competence Reform.
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The Competence Reform is only possible because a new culture is emerging that focuses on co-
operation between authorities, the social partners and providers of education. This is a cause for
celebration. The overarching design of the Competence Reform effort does address both vertical and
horizontal strategies for a key end-user, the learner. Efforts are also underway to clarify the most
appropriate strategies for employers to become active partners in the process. A key task for the next few
years will be to help ensure that these same types of linkages are established between the institutional
stakeholders and that governmental policies for different Ministries are appropriately aligned to fulfil the
promise of the reform effort.

As discussed throughout this report, Norway is pushing forward to assure policy coherence but
there remain several challenges that need to be addressed. Many of the key issues have already been
addressed in other sections. Some of the challenges are to be expected. This adult education reform effort,
indeed any that attempts to address life-long learning, must use the host of institutions and networks of
institutions that have grown up separate from one another over a long period of time. Each has a proud and
independent heritage that is not easily cast aside. Nor would it be desirable to do so. Each network has its
own priorities and sense of appropriate public policy. Creating a common agenda for all of the institutions
is a key design for the Competence Reform.
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A core theme has been to use education and training in Norway to promote a strong economy, but
there has also been a recognition that it would be highly useful to policy makers if there were a better
understanding regarding what education and training tools and policies are the most effective in the
promotion of a strong economy. To that end, one of the national initiatives that has been organised is a
research effort to help shed light on the relationship between education and society with particular attention
to the relations between school, training and value creation in working life. A key tie to binding the pieces
together is to have a strong policy research and analysis agenda that asks the right questions and probes
across boundaries of programmes to find answers to inform the debate and improve the services. The
Research Council of Norway has helped provide such a base (Box 9).
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A big concern the review team identified that may make the whole Competence Reform effort a
shallow house of cards relates to financing the effort. Most specifically, the limits embedded in the block
grant to the counties presents a large hurdle. Up to the Year 200012 the primary source for core funding
flowed through block grants to the 19 counties for upper secondary education that contained a 375 per cent
rule. The 300 per cent was to cover the expenses of the upper secondary students up to the age of 19 year-
olds and 75 per cent was to cover the cost of special need students and adults. The counties must also cover
the expenditures for culture and health care services with the block grants. Health care costs are escalating
across the country and are draining away resources to realise stated goals of the Competence Reform.

No county was spending the full 75 per cent on adults and special need students. Indications are
that some counties were not even meeting the letter of the law; that is providing opportunities for adults to
have access to upper secondary education. In many instances, even if the requirements were technically
met, the services are only offered within the same classrooms with the regular students during day time
hours, clearly not a practice that will allow the full measure of the Competence Reform to be realised.
Arrangements are not normally based upon what is known to be important for adults to motivate them to
return to schooling, e.g., flexible hours, peer support groups, flexibility in course offerings, and promotion
of learning in the workplace.

Examples abound regarding the problem. In the Oppland county example cited under Theme
One, the county education officials believe that they have capped out on the amount of funds they can give
to adult education (within the 375 per cent formula, they are spending about 357 per cent). At the
municipal level, an adult education centre, with several special need students and a large number of
immigrants, has received no additional funds for some years though the student adult population has
doubled. The director asserts that the funds received for educating immigrants are helping to pay for local
reform for lower secondary and elementary Norwegian adult students. While this school would like to
open in the evenings it cost 30 per cent more for teachers in the evening.
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The lack of clear-cut fiscal support from other Ministries is a concern. Reductions of funding for
active labour market programmes in strong economic times is understandable, but why some of these funds
were not redirected to enhance the Competence Reform agenda is unclear. There is a paradox: the labour
market authorities are spending less for skill acquisition when the education authorities are spending more
for the Competence Reform – at least for the initial start-up period. A local example regarding cutbacks in
funding from the Ministry of Health and Social Services as well as the Ministry of Labour has placed a
heavy strain on the Resource Centre in Mosjøen.

Even though the unemployment rate is low, jobs are being lost in the oil and gas-extracting
sector. There are problems of the shipyards and supply industries caused by the drastic drop in investment
in the offshore oil sector. However, workers are rather easily transferred to other jobs, as there are labour
shortages in other industries and regions. There are also labour shortages in other occupations, particularly
in health care. More involvement of the Ministry of Trade and Industry and AAD are required if the
Competence Reform is to help promote the economic effectiveness of the overall economy. There is a lack
of evidence that adequate connections are being made between the work of the Ministry of Trade and
Industry in the regions and/or sectors with that which is underway within the education-supported efforts.
A synergy is needed between the regional and industry specific initiatives of that Ministry, particularly as it
relates to building more involvement of SMEs. There is also lack of evidence that PES has refined their
core policies in order to promote the far-reaching implications of the Competence Reform.

It is not possible for the review team to provide specific suggestion about how these resource
issues can be settled, as we lack both information and sufficient context. However, after the initial capacity
building funding dissipates, these issues, unless addressed, will remain and need to be revisited.

.�.�. 1
����
�������	

Continue Formal Research: The review team would hope that a forum would be created to share
the results of the Research Council’s work across several Ministries and that consideration be given to
supporting further research with support from more than just the two which funded the 1996-2002 phase of
work. There will be an ongoing need to reconcile social returns, economic returns and private returns as a
result of the Competence Reform, but none of this can be done without the evaluation and funding of
research than can flow from such analysis. At some point, an analysis of the contradiction between the
goals of the Competence Reform and the promotion of early retirement will need to be addressed. This is
an example of potential contradiction between social returns in the long run, and economic returns and
private returns in the short run.

Develop Outcomes Driven Implementation Goals: If the adult education system is going to be
driven by the needs of the end users (adult learners and employers) then integration of services from a wide
array of service providers and funding sources is essential.  For the review team, this is the essence of a
publicly supported market driven system, and consequently, an indirect effect of the Competence Reform.
Such integration requires the overall system to be outcome driven, not rule and regulation laden. What is
still needed is to refine the infrastructure so that both old and emerging institutions are allowed to operate
based upon common outcomes, quality assurance strategies, compatible reward incentives, and
institutional neutral (i.e. public, private, non-profit) fiscal support policies.

A good starting point is to develop outcome driven implementation goals. The national
government has already moved to a system of performance based planning based upon the recognition that
it is not possible to dictate the details of the outcomes. The national policy goals, that are well documented
for the Competence Reform, need to be augmented with “implementation goals” in order to develop
common performance expectations from which local communities, regions and the institutions within it
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develop the appropriate strategies to meet those goals. The Competence Reform has been launched and
designed in Oslo and is linked to a very centralised wage agreement between the social partners,
stakeholders in the reform, with the unions the leading force. What must occur is to find the most effective
means to implement it throughout the very decentralised structure of Norway.

For the Competence Reform effort, the national government can begin the process by first
undertaking a through review of all relevant Ministries strategies, programmes, rules, regulations and
variations in local practice if these variations are not aligned with the Competence Reform goals. For
institutions it should focus on what incentives or disincentives exist in rule or practice that minimise
collaboration and melding of resources across institutional boundaries. The review should identify the
disincentives as well as the incentives for individuals to participate, e.g. the question of income support
while participating in education and training. The review should also address the needs of employers and
analyse the particular needs of each sector.

The specific objectives of the reform have not yet been firmly articulated, nor will it be easy to
do so due to the enormous variety and range of issues that need to be addressed, including:

�� Type of competencies needed – ranging from the need to read and write to high-skilled sector or
firm specific competencies on the part of individuals.

�� Determining the form of documentation about non-formal learning that will be useful to the two
primary consumers – employers and higher education institutions.

�� Type of support structure needed by individuals in order for them to take advantage of the
opportunities allowed in the new Education Act.

�� Varying needs of enterprises, by sector, size, market conditions, etc.

�� Support systems needed to assist people, providers of education services and enterprises
(e.g. information, guidance and counselling).

�� Appropriate financial incentive mix for people, providers of education services, enterprises and
other organisations such as brokering organisations like the resource centres.

�� Altering the rules and/or traditions (private or governmental) that dictate the practice of public,
private education and providers and company-based training to all become a part of a market
driven system.

The completion of such a task cannot be achieved quickly or easily. Not counting the teaching
staff housed in SRV, the relatively small staff of VOX that is to assume a key role in implementing the
Competence Reform will need to be supplemented by other Ministries and the social partners.

Provide Cross-agency Incentive Grants: Consideration might be given to providing small
incentive rewards for counties and institutions that meet or exceed cross-agency performance expectations
via a common pool from all of the Ministries. This suggestion is made because it is clear the counties are
often viewed with suspicion from those concerned about the needs of adults. Another opportunity exists to
emulate the Mosjøen example of allowing organisations to carry forward at least some of the funds that
have not been spent at the end of the fiscal year. Such an approach would help stimulate a more market
driven environment.
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An evaluation strategy is needed: A comprehensive evaluation effort, that of necessity will be
complex to develop and manage, will be important to launch to assess the results of the Competence
Reform. The results of the research, discussed earlier, can inform the design of that evaluation but more
will be needed. Designing an evaluation presents a clear need to have specific objectives about what is
expected of the different institutions and what are the short and long-term outcomes for adults that are
desired.

The evaluation process needs to address both quantitative and qualitative terms. Qualitative
issues include the fact that statistics on adult learning are not well developed. There is little evidence of any
consensus on the figures of the number of adults concerned or the specific target populations. Hard facts
are difficult to establish regarding how many individuals need the services as no firm figures exist
concerning the number of adults lacking basic education. Nor is there information on how much is spent
and who receives the benefits of company-based competence development. Also no agreed upon numbers
exist, particularly for the SMEs.

For the quantitative component, it would be prudent to review current statistical programmes to
ensure that the necessary information will be collected. There are not enough statistics and/or analysis of
the individual effects of adult learning; therefore information is needed about the effects of participating in
adult learning for both low-skilled workers as well as high-skilled workers. Consideration should be given
to establishing a national panel of individuals and a control group for comparative purposes to track,
through administrative data, the effect of adult learning in different situations (such as employed,
unemployed, not in the labour force) by occupation, industry, region, etc. With such a panel it should be
possible to assess externalities such as effects of training on colleagues or “poaching effects”.

Qualitative issues need to be addressed as well, such as behaviours, bottlenecks, value and use of
information networks, etc. Both types of information will be needed to sustain support as well as modify
the design and implementation strategies of the Competence Reform effort over the long term.

+� ��
���!��
!

Norway is well positioned to place adult learning in the most positive policy and practical
context. It was easy to identify, within each of the themes OECD has highlighted for study, important
progress. The favourable conditions of a very tight labour market, low population density, and the strong
tradition of support for education and training all contribute to this encouraging situation. Norway has
launched the Competence Reform effort, in part, because of these factors but they are continuing to wrestle
with the implications of melding education and labour market policies together in meaningful ways.

Norway’s approach to phasing in the different components of the Competence Reform as well as
undertaking a set of specific R&D activities is certainly prudent. Much of the research and development
funds allocated to help launch the effort over the next few years are fittingly being used to support the one-
time investment to develop new tools (e.g. distance learning networks, documentation of non-formal
competencies, etc.).
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In Section 4 there were recommendations made under each of the major themes addressed in this
OECD review. The highlights of those recommendations are provided in the Box below.
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The success of present initiatives, Competence Reform in particular, hinges on many “ifs”
concerning financing and resources. The most important is if other ministries and the social partners are
fully involved in the endeavour. It appears that public budget decisions continue to be made without regard
to negative impacts on adult learning opportunities. KUF is hardly in a position to dictate budget decisions
by other ministries, yet no other ministry shows evidence of taking learning needs fully into account. The
social partners, though receptive, still have not fully engaged in working through the implications of
expanded adult learning through the industrial relations system, and the collective bargaining process in
particular. There are not yet signs of a genuine debate on who should pay, or what incentives and enabling
mechanisms are needed. In the view of the review team, this is because there is not yet full appreciation for
the resource implications of Competence Reform and other initiatives, or for the need to reconsider
whether the past allocation of financing burdens will be suitable for the future. Although there are good
intentions and good will, there is still lacking visible evidence of concerted action.

The legislation and the initial implementation plans contain many of the core components to
address the two pillars of the reform – a basic education for all adults and updating of the workforce. For
the first pillar: a statutory right to three years of upper secondary education; module-based learning;
Section 20 (3.5) programmes; fiscal incentives to take advantage of education; and documentation of non-
formal learning. For the second pillar: workplace oriented learning; net-based learning; module–based
learning; study leave; and promotion of fiscal incentives within the workplace are all possible. In other
words, the ingredients are there, or will be there if and when the wage-bargaining process establishes the
necessary foundation for much of the second pillar.

There are potential contradictions between equity and efficiency objectives, an inclusive reform
and a targeted reform linked to the labour market, which will generate tensions in this new initiative.
Concerning the first pillar -equality of outcomes- a part of the tension will be due to the fact that adults are
heterogeneous. They do not have the same needs and do not react to the same incentives. It is possible that
more attention and support services will need to be given to the most at risk part of the populations needing
basic education. Thus, the question of whether the financing schemes (block grants et al.), discussed in
Section 4.4 will be adequate to insure the first pillar is appropriately financed arises. Regarding the second
pillar – efforts to promote efficiency in the labour market generate other questions. Much has been made of
the power of the study leave as the core strategy to meet this desired outcome. It is unclear as to whether or
not more emphasis should be placed on the other strategies that were provided in the new legislation (such
as module–based learning and other forms of workplace oriented learning). Also, the issue of
documentation of non-formal learning being based on education criteria pegged to the upper secondary
education level and none on more in-depth workplace standards may not serve the overall initiative well
over the long run.

What does not yet exist is an education market driven system that encourages institutions to serve
those needing the front end and sometimes-high support services to attain the foundation competencies. As
discussed in Section 4.4, the current block grant financing schemes are more likely to discourage
aggressive promotion of ensuring equity and access for certain parts of the adult learner population. At the
higher end of the educational institutional queue, the rules of the state generate many of the impediments to
creating a more cost effective and efficient education market. For example, the public colleges and
universities are still driven by time-based rules (e.g. semesters, courses, how credits are counted etc.) not a
competency-driven flexible system. Also, the rules that protect some institutions by not allowing others to
grant degrees or providing the fiscal incentives to students to select public institutions rather than
promoting an open-market place for all institutions to compete, all conspire against a market driven system
designed to meet the needs of adults and employers alike.
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The proposed mix of strategies to ensure both equity and economic feasibility substantially
hinges, in many ways, on the accreditation of non-formal learning. If accomplished with the right mix of
standardisation and flexibility, this accreditation can become a great equaliser. The standardisation is
needed in order to promote legitimacy in the marketplace. Administrative ease in the documentation
process is essential but as noted earlier there are many questions that arose in the visit that need to be
reviewed during the R&D phase. The goals of documentation of non-formal education: to motivate people
to learn; to have more tailor-made education; and to encourage continuous development of qualifications
are all laudable. For this new tool to have power it needs to be used in ways that encourage the educational
institutions to be more flexible, to have more tailor-made programmes, to adjust their assessment of
knowledge, and to shorten the time required to acquire formal credentials. Simultaneously, the tool must
add value in the workplace. Employers must see the results through increased productivity and workers
through fiscal rewards. Being able to document the benefits, via a vibrant knowledge-based economy, must
be the overarching reward for Norway.

Norway is to be commended for beginning this long journey, called Competence Reform. Other
countries will learn much from this bold effort.
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ANNEX 3
Programme of the visit
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