44 2012 Transformation Audit: The Youth Dividend

Chapter

THREE

3
Skills and Education
The huge quantitative growth in access witnessed since the
collapse of apartheid has not impacted significantly on higher
education participation rates.
Review: Broadening the base for opportunity:
A second chance for young people without matric

48

Peliwe Lolwana

Opinion: Removing the financial obstacles
for access to tertiary education
The National Student Financial Aid Scheme: Important
gains, significant challenges

56

Pierre de Villiers
Improvements in access, but participation rates still a problem

63

Gerald Wangenge-Ouma

Chapter 3: Skills and Education 45

Skills and Education at a Glance
At the end of November 2012, the Department of Basic Education released the results of its Annual National Assessment tests – a means
to establish learner capacity in basic literacy and numeracy. While the results in some instances pointed to isolated improvements, the
overall picture remains bleak. Findings such as the one suggesting that only 13 per cent of Grade 9 learners have the requisite mathematics
skills for their age explain why South Africa was ranked 143 out of 144 countries for maths and science education in the World Economic
Forum’s 2012/13 Global Competitiveness Index. Although not the sole cause, a deficient education system still continues to entrench high
levels of unemployment – and hence poverty – in an economy characterised by a stark imbalance between the demand for and supply of
skilled labour.
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Review | Broadening the base for opportunity:
A second chance for young people without matric
Peliwe Lolwana

Introduction
Despite hopes to the contrary, South Africa has become a
more unequal society since the demise of apartheid. In spite
of the many interventions that the government has rolled out
for the poor, such as social grants, subsidised water and
electricity, housing, public health and free school education,
inequality, as measured by the Gini coefficient, has continued
to grow (Bosch et al. 2010).
What most of these interventions have in common is an
emphasis on the redistribution of resources. While they are
important within a context of inherited resource inequality,
they cannot be implemented at the cost of an emphasis on the
redistribution of opportunities. Over the past decade, some
emerging economies, particularly those in Latin America,
which share a history of inequality, have reaped the benefits
of a growing focus on the latter by purposefully channelling
opportunities towards the more disadvantaged sections of
society (De Barros et al. 2009).
The principle of equal opportunity to level the playing
field is, firstly, a more sustainable approach, and, secondly,
a more appealing longer-term proposition to address income
inequalities in contexts where high levels of emotive contestation exist around ownership of resources. De Barros et al. (2009)
share this sentiment, arguing that although most people decry
unequal outcomes, fewer are proactive in searching for ways
to overcome unequal opportunities that give certain segments
of a society a head start over others.
Access to opportunity works towards levelling the playing
field, as it provides tools for social mobility. In other words,
having opportunities in life prepares people for accessing
further opportunities that provide social mobility. Hodge (1979)
also views social mobility as a critical social mechanism, which
contributes to a stable body politic. Social mobility, whether
it occurs in small steps or great leaps, provides a measure of
the gap between the social origins and social destinations of
individuals. When the ultimate gap is small for those who start
from a position of disadvantage, achievement reached reflects
opportunities given and taken along the way, and thus provides the measure of mobility possible for individuals.
Education is one of the primary social resources offering
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opportunity to individuals. Consequently, most countries strive
to provide their citizens with access to education in order to
enhance the quality of their citizenship, but also to provide a
platform for social mobility. A distinctive feature that separates
developed from developing societies is the extent to which
such opportunity is extended to individuals. Frequently,
developing countries limit this opportunity to a few years of
mostly primary education.
The argument presented here is that such approaches
are short-sighted, particularly in a country like South Africa,
where social mobility is limited by insufficient education, which,
in turn, exacerbates existing levels of inequality. This article,
thus, underscores the importance of completion of senior
secondary education, which is a gateway to opportunities for
individuals, especially those coming from previously disadvantaged backgrounds.
Passing the national senior certification examination, or
‘matric’ as it is known in South Africa, has become the minimum requirement for a better future for many young people
and their families, who struggle at great expense to obtain
this qualification. Due to various social and political reasons,
this key to a better life becomes more elusive if learners do not
succeed at their first attempt, because the education system
offers little opportunity for second chances. After a brief
discussion of the importance of senior secondary education,
we look at the patterns and reasons for non-completion of
senior secondary schooling in South African schools. From
here, we proceed to explore the progression options that are
available for young people without ‘matric’. This is followed
by a discussion of the viability of these options and the
implications of their implementation.

The importance of senior secondary education
Secondary education serves as a link between schooling and
work, work-preparedness and higher education. Given that
labour markets, in both South Africa and the rest of the world,
have become more predisposed towards skilled workers in
recent decades, there has been a corresponding requirement

regarding the capacity of education systems to produce
larger numbers of skilled labour market entrants. In a context
where post-secondary qualifications are increasingly in
demand, a secondary education has become the absolute
minimum requirement for those who want to improve their
livelihoods through employment (Levy & Murnane 2004).
Secondary education is not only important as a necessary
acquisition for trainability, it is also at this level that young
people consolidate the disciplinary knowledge that guides
them through their professional lives. Young (2007) regards
the imparting of such disciplinary knowledge as one of the
main functions of schools, and argues that it is this element
of education, more than attendance, that has the capacity to
equalise unequal societies. He is convinced that the acquisition of this ‘powerful knowledge’ enables children from
disadvantaged backgrounds to move, intellectually at least,
beyond their local and particular circumstances. Townsend
and Dougherty (2006) also advance this argument, and regard
disciplinary knowledge as a critical requirement for adapting
to an increasingly knowledge-based global economy.
The provision of universal secondary education has been a
common denominator amongst countries that have experienced economic booms in recent years. Brazil, which has
experienced concurrent economic growth and a decline in
its high inequality levels, provides one such example. Prior
to its growth phase, many of its citizens were unskilled and
poorly educated, which translated into highly differential pay
scales. Economic growth coincided with an improvement in
education, because the country’s expanding welfare system
attached conditionalities, such as completion of senior secondary schooling, to government support of poor households
(De Moura Castro 2012a). Such measures contributed to the
narrowing of inequality in Brazilian society, and produced
sufficient skills for a rapidly expanding economy. Korea, once
one of the world’s poorest nations, offers another example of
where educational development has been tied to economic
development, allowing the country to shift its industrial base
from heavy, capital-intensive industries to a knowledge-intensive
economy (Sang-Hoon 2011; Young-Chu 2011; Young-Hyun
2011). The universalising of tertiary education, which provided
the foundation for this transition, was predicated on an already
universalised secondary education system.

Senior secondary schooling in South Africa
South Africa presents us with a complex range of contradictory
scenarios in its school education system. To start with, the
country bears the legacy of extreme inequality and, hence,

the driving force behind most of the post-apartheid state’s
programmes has been to erase this legacy. In the past 18
years, the state has taken lengthy strides in making school
education more accessible to children. The country has not
only expanded education provision, but has also been able
to obtain what Holsinger and Cowell (2000) consider to be a
precursor of successful massification of schooling, namely the
adoption of a widespread cultural commitment to education.
When the new government took office, the education cause
was boosted immensely by the ‘back to school’ calls made
by former President Mandela. Millions of students responded
and enrolled en masse. Enrolment and retention numbers have
continued to increase steadily, according to a recent study
of the survival and drop-out rates in the country’s 12-grade
school system (Nyanda et al. 2008).
Further evidence of increased school participation and
improved secondary schooling outcomes emerges from trend
studies of the senior certificate examinations, which serve as
the admission requirement for enrolment in the higher education system. The enrolment numbers for this examination
have been increasing steadily, and the pass rates climbed
from 47 per cent in 1997 to 73 per cent in 2003. In subsequent
years, this figure dropped to the 60 per cent range, but
increased again to 70 per cent in 2011 (Naidoo 2006; DBE
2012). Apart from a few exceptions in recent years, the number of students sitting for the senior certificate has increased,
as is shown in Table 3.1.2. When the present government
assumed office in 1994, the duration of compulsory education was pegged at nine years. This decision was informed
largely by international practice, with developed countries
making education available and compulsory until the age of 15
or 16 years (NEPI 1992). The structuring of school education
into a system that distinguishes between basic, compulsory
education, on the one hand, and senior secondary education,on the other, was a pragmatic consideration, given that
the new government could not guarantee a budget able
to accommodate 12 years of equitable education. Today,
18 years later, it is clear that the lower threshold of nine years
has become a significant barrier hindering young people
from becoming productive citizens (NYC 2008; Altman &
Marock 2008). Altman and Marock (2008), for example, show
that those who do not complete their senior secondary
schooling or access higher education are the most vulnerable
and their chances of being employed are greatly reduced.
We have already demonstrated above that although the
numbers are high for students who proceed beyond Grade 9,
qualitative throughputs are still very small.

The provision of universal secondary education has been a common denominator
amongst countries that have experienced economic booms in recent years.
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Senior secondary completion

Table 3.1.1: Survival and drop-out rates of the 1980–1984
birth cohort, aged 23–27 years in 2007

As indicated above, the issue of access is one of the lesser problems of the South African education system. More challenging
is the question of learner retention, which becomes most
pronounced after Grade 9. As Table 3.1.1 shows, the drop-out
rate below Grade 9 is statistically insignificant, but then
increases sharply from Grade 10 to 12.
Completion rates of the secondary education system can
be measured in two ways: either by looking at the pass rate at
the end of the schooling system (Grade 12) or by looking at
the survival rates of the same cohort at the end of Grade 12.
Table 3.1.2 reflects the first method for senior certificate pass
rates between 1991 and 2011.
It can be seen from Table 3.1.2 that even though the matric
pass rates have been improving, the composite pass rate
masks other details in the system. For example, the growing
number of matric candidates has resulted in increasing
numbers of those who obtain this qualification (in relation to
the numbers who enrol for this examination). We do not know
why there has been a drop in students who actually enrol
for this examination. We can speculate that there might be

Grade

Mean survival rate*

Drop-out rate

Grade 1

984

0.2%

Grade 2

982

0.4%

Grade 3

979

0.7%

Grade 4

972

1.2%

Grade 5

960

1.7%

Grade 6

944

2.8%

Grade 7

917

4.8%

Grade 8

873

7.0%

Grade 9

811

11.5%

Grade 10

717

16.1%

Grade 11

602

24.2%

Grade 12

456

Source: DoE (2009)
Note: * Calculated per thousand of birth groups

Table 3.1.2: Senior certificate, numbers passing and pass rate, 1991–2011
Endorsement
passes

Percentage
endorsement
passes

Total failures

Percentage
failures

Year

Total candidates

Total passes

Percentage total
passes

1991

409 076

216 147

52.8

70 318

17.2

192 929

47.2

1992

447 904

243 611

54.4

73 328

16.4

204 293

45.6

1993

470 948

239 556

50.9

67 915

14.4

231 392

49.1

1994

495 408

287 343

58.0

88 497

17.9

208 065

42.0

1995

531 453

283 742

53.4

78 821

14.8

247 711

46.6

1996

518 032

278 958

53.8

79 768

15.4

239 074

46.2

1997

555 267

261 399

47.1

69 007

12.4

293 867

52.9

1998

553 151

279 986

50.6

71 808

13.0

273 165

49.4

1999

511 159

249 831

48.9

63 725

12.5

261 328

51.1

2000

489 941

283 294

57.8

68 626

14.0

206 004

42.0

2001

449 371

277 206

61.7

67 707

15.1

172 126

38.3

2002

443 821

305 774

68.9

75 048

19.9

137 991

31.1

2003

440 267

322 492

73.2

82 010

18.6

117 604

26.7

2004

467 985

330 717

70.7

85 117

18.2

137 173

29.3

2005

508 363

347 184

68.3

86 531

17.0

160 996

31.7

2006

528 525

351 503

66.5

85 830

16.2

177 022

33.5

2007

564 775

368 217

65.2

85 454

15.1

196 558

34.8

2008

533 561

333 604

62.5

107 274

20.1

199 817

37.5

2009

552 073

334 718

60.6

109 697

19.9

217 355

39.4

2010

537 543

364 513

67.8

126 371

23.5

173 030

32.2

2011

496 090

348 114

70.2

120 767

24.3

147 976

29.8

Source: DoE (2009); DBE (2009, 2011)
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Table 3.1.3: Not employed, not in education, not severely disabled, 18–24-year age group, 2007
Age
Education level

18

19

20

21

22

23

24

Total

Unspecified

2 595

2 457

3 786

4 762

4 998

4 054

4 595

27 351

Primary or less

61 056

64 285

70 496

78 564

73 575

75 261

77 425

500 662

Secondary education less than Grade 10

51 192

59 643

73 194

79 050

83 367

81 502

80 699

508 597

Grade 10 or higher but less than Grade 12

65 228

94 608

132 158

164 596

176 733

174 325

183 146

990 794

Grade 12/NTCIII (no exemption)

47 447

65 190

89 292

99 797

100 711

96 139

100 080

598 657

Grade 12 (with exemption)

10 226

13 526

14 778

14 259

16 910

13 869

14 766

98 335

2 732

4 025

6 229

8 157

9 672

8 340

7 811

47 035

Certificate with Grade 12
Source: Adapted from Cloete (2009); Stats SA (2007)

changes in the numbers of young people who are at school,
due to decreasing birth rates. At the same time, the numbers
of those who obtain a certificate that qualifies them for university admission have remained constant, leaving a growing
number of certificated individuals who have very few options
to access work or further learning. Although the number
of students who fail completely has been decreasing, the
students who do not qualify for degree study or ‘endorsements’
are not significantly better off than those who fail, as further
opportunities for them are limited.
The data reflected in Table 3.1.3 show that the number of
young people without matric, or with a low-pass matric has
been growing over the years, and constitutes approximately
41 per cent of the NEET (not in education, employment or
training) group. In the light of this, Cloete (2009) contends
that the two ‘worst’ things that can happen to a young person
are either to drop out of school between Grade 10–12, or to
get a national senior certificate that does not allow access to
degree study. This, unfortunately, is the reality for the majority
of young South Africans. Only a small minority completes
high school with a degree-accessing senior certificate that
allows them to proceed to higher education.
Table 3.1.4 illustrates a very disturbing trend of severe
attrition, with the survival rate of cohorts between Grade 3 and
12 just above 40 per cent. Since the focus here is on completion
rates for Grade 12, we will be honing in on the drop-out rates
and failures in this grade and try to establish the possible
causes. Firstly, we look at patterns of passes and drop-outs
nationally (see Figure 3.1.1).
It is clear that while large numbers of learners enrol at
the beginning of each year, many do not proceed to write
the examination, and explanations for this have to be found.
Figure 3.1.1 shows that in 2010 and 2011, there was a substantial increase on the number of drop-outs at this level.
Reasons for this have not been researched yet, but it should
be a serious concern to all involved with education in this
country. Where do these young people disappear to? What

Table 3.1.4: Senior certificate completion rate, 1995–2007
Year

Grade 3

Grade 7

Grade 9

97%

88%

75%

1995

Grade 11

Grade 12

54%

39%

1997

97%

89%

75%

51%

37%

1999

98%

90%

76%

54%

41%

2001

99%

90%

77%

57%

42%

2002

99%

91%

79%

55%

40%

2003

99%

92%

79%

57%

42%

2004

99%

92%

82%

56%

42%

2005

99%

93%

81%

57%

42%

2006

99%

93%

82%

58%

43%

2007

99%

93%

83%

60%

43%

Source: DoE (2009)

Figure 3.1.1: Grade 12 passes and drop-outs nationally,
2008–2011
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Source: Statistics provided by Umalusi (Council for Quality Assurance in General and Further
Education and Training), 2012

Chapter 3: Skills and Education 51

THREE

prospects are there for them with this level of education?
When we analyse the data in further detail, in per school
quintiles, we find that the lower quintiles have much higher
drop-out numbers than do the higher quintiles, and this
situation has not been improving in the lowest quintile.
Quintile 1 represents the schools in the poorest economic
communities, while quintile 5 represents schools in the most
affluent neighbourhoods. It is apparent from Figure 3.1.2
that the numbers of students who register for the national
senior certificate examination, but drop out before writing
the examination are larger for the lower quintiles than for
the higher quintiles. However, there seems to be a trend of
increasing numbers of students in all quintiles dropping out
over the last four years.
Considering that these data are derived by comparing the
numbers of those who enrol for Grade 12 examinations and
those who actually sit for the examinations, we have no reason
to believe that students at this point would leave one school
for another. In the first place, the information above suggests
that poverty is a significant contributor to school drop-out
rates, as the numbers of drop-outs are highest within the lower
quintiles. However, the number of learners who drop out from
the higher quintile schools cannot be ignored, and suggest
that something more than poverty may be at play. The 2008
ministerial report (Nyanda et al. 2008) also states that one of
the shortcomings in our understanding of high drop-out rates
is the limited grasp of the interactions of the learner, family
and school characteristics in influencing drop-out in schools,
because they have always been studied separately.
What we do know, though, is that in South Africa we have
some schools that are highly functional and several that
are completely dysfunctional. Van der Berg (2011) describes
the South African schooling system as ‘dualistic’ in that few
schools (10 per cent in his calculation) can be regarded as
quality schools, while the rest are of poor quality. The former
category consists predominantly of former white schools
with well-qualified teachers, functional administrations, good
assessment procedures and active parental involvement, which
produce strong cognitive skills in the learners. The remainder
produce average to weak cognitive skills and have teachers
who are less qualified and demotivated. It is to be expected,
therefore, that the bulk of these learners, who experience
problems in the senior secondary school, will complete their
basic education with great difficulty.

Transition from school
Many of the problems relating to drop-out rates during the
last three years of senior secondary education are rooted in the
education policy shift of 1995, which was aimed at reducing
the number of over-age learners in the schooling system. Its
consequence was that large groups of young people, who
previously would have remained in the schooling system,
were pushed into the labour market with little education and
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Figure 3.1.2: Drop-out rate per quintile, 2008–2011
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few skills that matched the needs of the economy. Black schools,
which had a history of higher rates of grade repetition, were
disproportionately affected by this policy (Burger & Von Fintel
2010).
The fact that the state does not provide many opportunities
for young people to re-enter the education system, therefore,
exacerbates the travesty that is faced by many young people
as they languish at the margins of society because they have
missed their first opportunity to obtain a senior certificate
qualification.
In theory, young people can choose from a variety of paths
that connect education and work or further learning during
their evolution from childhood to adulthood. These transition
routes include:
»» from school to a post-school education institution, and then
to work;
»» from school to an apprenticeship or learnership, and then to
work; and
»» from school directly to work.
In instances where transition from one type of education provision to the next is clear and there is an established relationship,
the connection with work is also better. For example, it is true
that the school education system is actually mapped into the
higher education system – the nature of the subjects learned
in the upper part of the secondary education is often mirrored
in the higher education system, and is, in fact, an extension
and deepening of this knowledge. The senior certificate,
therefore, has become the acknowledged selection tool for
admission to higher education. Because universities are few,
and selection takes place at the upper levels of the ‘matric’
pass range, a large number of students that have passed
the senior certificate examinations cannot gain admission to
these institutions.

The next post-school institutional option is the further
education and training (FET) college, with a curriculum that is
designed for admission after passing Grade 9 at secondary
level. However, these colleges already have a large supply
of students who have passed matric with low marks; hence,
learners with senior certificates are cherry picked at the
expense of those that have not obtained this qualification. In
addition, questions that have been raised about the quality
and administration of FET institutions have also made them
a less desirable tertiary option for students and their parents
who prefer the university route (DHET 2012). This is not a
unique South African experience, as parents and their children
all over the world realise that the more education one acquires,
the higher one’s earnings are likely to be, and the lower one’s
chances of unemployment (Wolf 2011).
Another transition route is a work-based learning pathway,
like an apprenticeship or a learnership. Learnerships were
introduced into the South African training system as an intervention to solve a number of problems experienced in the
production of skills for the country. The list of these problems
includes:
»» A need to create a work-based learning pathway of education
and training qualifications and, thereby, move away from
an entirely institution-based learning mode. The creation of
this pathway was particularly important in the past decade,
as the school system was underperforming, with less than
50 per cent of students who wrote the senior certificate
examination passing. The alternative form of education was
a compensatory education with a practical aim.
»» A need to replace artisan training, which took too long to
complete for learners who were not able to access employment, due to partly completed credentials.
»» A need to formalise the skills programmes required by the
labour market that were not easily accommodated in FET
colleges.
»» The inadequacy of workshop facilities at FET colleges and
the added need to include work experiences in the curriculum, in order to prepare learners better for the world
of work.
When learnerships were introduced into the system, they
were premised on these underlying assumptions, which have
always been weakly articulated. The South African Qualifications Authority (SAQA) then designed unit standards-based
qualifications, which were meant to be ‘national qualifications’
since they were not linked to any institutional provision and
any provider could provide them. These qualifications have

been pegged at the level of some of the formal and institutionalised qualifications, such as the senior secondary certificate,
but use lengthy and complex terminology to describe them.
The intention of this model has been to provide an alternate
route to obtaining a senior secondary school equivalent
qualification or a qualification that would compensate for the
non-acquisition of a national senior certificate.
There is, however, evidence that learnerships are not being
used as an alternative to the national senior certificate (Allais
2007). This is the case primarily because schools have been
picking up momentum in increasing the pool of Grade 12
qualifying students, as evidenced by improved overall pass
rates. Even though students may drop out before they write
the Grade 12 examination, they still have been staying at
school longer (Nyanda et al. 2008). It is clear that for the
majority of young people and their parents, completing
Grade 12 is still the first priority and preferred route. Consequently, learnerships have been taken up mainly by young
people who have attempted Grade 12, some of whom have
failed and others who have passed weakly, instead of
being used as an alternative pathway to obtaining a senior
certificate. Recent research by the Human Sciences Research
Council shows that the majority of learners in the learnership
system are situated at the National Qualifications Framework
(NQF) Level 2 (22 per cent) and NQF Level 4 (31 per cent),
which coincide with formalised exit levels (HSRC 2008). As
such, the study suggests that school leavers see learnerships
as a way of improving their chances of accessing work and
career opportunities, rather than compensatory education.
Government regulations for qualifications have not yet accommodated any alternative route to obtaining a national senior
certificate. Therefore, serious doubt exists about the ability of
new compensatory programmes, like learnerships and now
foundational learning, to compensate for a senior certificate
qualification in our society.1
In practice, it seems as if learnerships have come to serve
as a repackaged form of artisan training. The fact that learnership qualifications are often without an institutional base has
become problematic, because there are many questionable
service providers in the market solely for the pursuit of profit,
with little capacity to add meaningful value to the education
system.2
A second problem has to do with the type of knowledge
acquired in these training programmes, which are more
practical and based on job tasks, as opposed to the general
academic nature of a school curriculum (Gamble 2003;
Young 2006). It is difficult to equate disciplinary knowledge
with functional knowledge.

While large numbers of learners enrol at the beginning of each year, many do not
proceed to write the examination.
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A third problem is the fact that many of these learnerships
tend to be ‘dead-end pathways’. Just like the Youth Training
Schemes of the United Kingdom (UK), learnerships here tend
to be government-induced schemes that are meant to combat
youth unemployment and not to further educate (Fuller &
Unwin 2003). Like their counterparts in the UK, young people
are churned through these learnerships primarily to provide
a means of economic survival (HSRC 2008), without obtaining
the skills that place them on a sustainable economic path.
There seems to be a renewed intention to reintroduce the
artisanal development programme in South Africa. Again, we
will have to draw on the experiences of the UK in this regard.
The resuscitation of artisanal development is not any different
from the modern apprenticeship programmes that surfaced
at the end of the twentieth century in the UK. Fuller and
Unwin (2003: 9) regard these efforts as government schemes
designed to manage youth unemployment and entry to the
labour market; they caution that:
the policy produces difficulties when there are more
‘entitled’ young people than there are employers willing
to employ and train them. The gap can lead to the
emergence of a sub-group of apprentices who do not
have employed status and are consequently more
vulnerable to the sorts of outcomes (e.g. moving around
state-sponsored placements) associated with the youth
training schemes of the past.
In South Africa, the Expanded Public Works and Community
(EPWC) Programmes serve as short-term, governmentsponsored programmes to create employment. There is, however, little evidence to suggest that these programmes equip
young people to launch and build their careers and livelihoods around them.
The final option for young people without a senior certificate
would be to attempt to enter employment directly after leaving
school. This is the most challenging route in an economy that
has become highly skills biased. It is even more challenging
for learners from previously disadvantaged communities.
Altman (2008) reports, for example, that in the Western Cape
75 per cent of the white, coloured and Indian population have
achieved employment by the age of 22 years, compared with
between 24 and 35 per cent of black Africans (depending
on location). There are many reasons for this situation, but
probably the most significant of these seems to be the
limitation of workplace networks for young black people with
lower education levels. In addition, this group seems to be in
short supply of the life skills that are required to make them
‘work ready’ when they present themselves for job selection.
In other words, since matric pass rates for white and Indian
students are very high, the students from these population
groups are already at an advantage, as the acquisition of a
national senior certificate facilitates easier access to further
opportunities. As this qualification is generally used as a
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selection tool for further or higher learning, as well as employment, those not in possession of a senior certificate are at a
distinct disadvantage. As mentioned above, this problem has
been compounded by the fact that jobs that require high skills
grew by 40 per cent over the past 18 years, while there has
been a 20 per cent decline in the demand for low skills in the
labour market, due to the shrinkage of the mining and agricultural industries. Few have been able to make the transition
from low to higher levels of occupation (Moleke 2012).

Second-chance opportunities
There are many young people and adults who are in need of
a second-chance senior certificate qualification, as it provides
the gateway to most opportunities beyond schooling. Before
1994, government night schools and linked private centres
offered the only officially recognised certification in adult
education in South Africa – the Standard 5 adult examination
and the matric for private candidates. The introduction of
Curriculum 2005 for school-going learners and the growing
status of the NQF led to a period of confusion, uncertainty,
lack of direction, low motivation and poor quality in many
public adult learning centres. It became clear that adults
and out-of-school youth were increasingly losing ground in
obtaining senior certificate qualifications.
In the light of the above, a national senior certificate for
those outside the school system is sorely needed to provide
more people with the minimum requirement for entering a
competitive labour market. The South African Constitution
and subsequent education legislation have promoted the
notion of nine years of compulsory schooling, but unfortunately
may have encouraged an incorrect perception that nine years
of education is sufficient to access employment. Such perceptions are misguided, and the South African benchmark
for basic education has moved to the successful completion
of 12 years of education. This assertion is backed up by a
number of studies done on transitions of young people (see
Cloete 2009; Moleke 2012; Bhorat & Mayet 2011). As a result,
there should be more urgency in finding ways to support
those who have not succeeded at first in achieving the senior
certificate qualification to do so at a later stage. It is not
enough to merely provide an opportunity to rewrite these
exams. Institutional teaching support, which does not leave
students to their own devices, should also be encouraged.
In the early 1990s, the South African Council on Higher
Education devoted significant resources to the development
of an alternative secondary education curriculum for adults.
Unfortunately, there was little uptake within the government
for this programme and it died a silent death. Umalusi, the
Quality Assurance Council for General and Further Education
and Training, has been working towards the establishment of
a national senior certificate for adults for more than six years
now, but progress has been slow. Much energy and enthusiasm
is needed to support and advocate for this to happen, because

it is the one single intervention that has the potential to open
up many doors for so many people.
The need for a second-chance matric does not detract
from the real problem of too few viable post-school options
for learning. Those who do not qualify for higher education
admission often find it difficult to continue with their education.
This problem has been adequately highlighted in the Green
Paper on post-school education (DHET 2012). It is hoped
that current efforts by the DHET to address this will soon
bear fruit. Nevertheless, it must be noted that the precursor
to solving the problem of post-school education is still
the acceleration of efforts for universal completion of senior
secondary education. Of course, the ultimate solution to youth
unemployment is increased employment. Visible opportunities
in the labour market obviously serve as an educational
incentive for learners who are about to enter the world of work.
For this to happen, there will have to be greater cohesion
between stakeholders, such as government, business and
the labour movement, to ensure that the country is put on a
growth trajectory that creates more opportunities for entrants
to the labour market. In this regard, we should hope that the
adoption of the National Development Plan by the government
will create greater unity in purpose.

Conclusion
The senior certificate or ‘matric’ is the most recognised
minimum education qualification that is required for success
in the South African labour market. Some would say that it
is almost as important as having an identity document. As
the notion of school completion has become synonymous
with passing matric, the senior certificate examinations have
become a rite of passage for all citizens and foreign nationals
residing in this country. Yet, despite its importance, it has
become difficult to obtain for those who have either failed the
first time around, or have postponed the completion of their
secondary education.
The benefits of providing education at higher levels and to
all citizens are numerous. Besides the objective of developing
mental capacities in individuals, a highly educated society
has many other benefits. Research has shown that educated
societies are generally healthier and more tolerant, which
stems from the capacity for reasoned thought and the nurturing of culture and scholarship. In this vein, Kennedy (1997)
sees education as strengthening the ties that bind people,
taking the fear out of difference and encouraging tolerance.
In addition, it helps people to see what makes the world tick

and the ways in which they, individually and collectively, can
make a difference. It is the likeliest means of creating a
modern, well-skilled workforce, reducing levels of crime, and
encouraging a participating citizenry.
As such, the problem of a large section of the population
not attaining a senior certificate has economic consequences
for the labour market, as employment conditions increasingly
privilege individuals who have acquired a ‘basic’ education
level, but this also has social costs as some individuals are
limited by their low levels of education in accessing vital
political and social information that allows them to participate
fully as citizens. From this perspective, the need for a general
education qualification, equivalent to high school completion,
for most citizens remains a high educational priority in the
country.
There are social justice imperatives that drive the agenda
for continuing to provide education even to those who have
left the formal schooling system in any given society. In the
context of South Africa, it means that the greater the proportion
of the population that has completed secondary education,
the better opportunity will be distributed in the population
in general. Concentrating all energies and resources in the
trickling effects of a growing primary education system
does not seem to be getting us to a point where educational
opportunities are being distributed fairly in our society.
Also, putting most of our resources in the university system
still means the bypassing of millions of citizens. In order to
equalise the opportunities given through educational access,
much more effort must be put into the promotion of a completed senior secondary schooling. Equality of opportunity
is about levelling the playing field for everyone during key
stages of life, and the last three years of schooling are vital
to this exercise. A shift in the debate towards equality of
opportunity in this area promises to be a better guide for
public policy and for providing similar chances to all citizens.

Notes
1. Foundational learning is a mathematics and English programme that is
being advocated by the Quality Council on Trades and Occupations to
serve as compensatory learning for those who have not acquired the
fundamental skills in these areas before they enroll for occupational
qualifications.
2. This observation is based on anecdotal conversations held with
individuals working in this area.

A national senior certificate for those outside the school system is sorely needed to
provide more people with the minimum requirement for entering a competitive
labour market.
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Opinion | Removing the financial obstacles
for access to tertiary education
The National Student Financial Aid Scheme:
Important gains, significant challenges
Pierre de Villiers

Introduction
During apartheid, the vast majority of students at higher
education institutions (HEIs) in South Africa were white. In
1980, for example, they constituted 74.8 per cent of students,
compared to the 12.5 per cent that were black. A decade
later, in 1990, black students still represented only 37.7 per
cent of all the students (De Villiers 1996). This disproportionate
relationship between demographic share and representation
at tertiary institutions was a reflection of the broader injustice
of the previous political dispensation. It had to change.
As a result, high expectations emerged around the time of
the country’s political transition that it would also herald in a
period of increased access to those groups that were previously denied access on the basis of racial criteria. However,
for reasons that will be discussed in this contribution, tuition
fees of HEIs increased substantially in subsequent years,
making affordability a new hurdle in access for the (mainly
black) poor. With the overt racial obstacles removed, economic
ones came to replace them. The introduction of the National
Student Financial Aid Scheme (NSFAS) was an initiative to
counter this and make higher education (HE) more affordable for the poor and more representative of the country’s
demographics.
This article looks briefly at the public financing of HE in
South Africa over the past two decades, and then proceeds
to outline the history of NSFAS since its introduction in
the mid-1990s and how it grew and developed over time. It
will highlight the demographic profile of the students that
received NSFAS awards, as well as the academic achievements of these students.

Public financing of the South African higher
education system
In the past two decades, the public financing of HE decreased
in real per capita terms. State allocations increased from
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R1 422 million in 1987 to R10 215 million in 2005, and to
R19 534 million in 2010. However, this did not keep up with
student numbers, and real state appropriation per weighted
full-time equivalent (FTE) student decreased by 36 per cent
for universities and by 43 per cent for technikons between
1987 and 2005. (Steyn & De Villiers 2006).1 This trend
continued during the period 2000–2009, when real state
appropriations decreased by 1.1 per cent per annum per
FTE student (Bunting 2011). The workload on lecturers also
increased, because over the period 1987–2003 the number
of weighted FTE students increased by 141.3 per cent (from
183 604 to 442 962), but the number of weighted FTE
instruction/research personnel increased by only 53.5 per
cent, from 14 036 to 21 510 (Steyn & De Villiers 2007).
These trends can be seen clearly in Figure 3.2.1. While
about 0.83 per cent of GDP was spent on HE in 1987, this
declined to only 0.68 per cent of GDP by 2009. Public spending on HE decreased from 3.03 per cent to 2.39 per cent of
total public expenditure over the same period. Within the
educational budget, HE’s position deteriorated over time: in
1987, it received 15.43 per cent of the total education budget,
but it’s share decreased quite substantially to 11.51 per cent
in 2009.
Table 3.2.1 shows that public expenditure on HE in South
Africa lags behind the rest of the world. While the government
is currently spending 0.68 per cent (and 0.64 per cent in 2007)
of GDP on HE, the international average is a much higher
0.82 per cent of GDP. Only the countries in East Asia and the
Pacific spend a smaller percentage of GDP than South Africa.
Compared to more developed regions like North America
and Western Europe, South Africa lags even further behind.
A disturbing fact is that even in the sub-Saharan Africa region,
South Africa (which is frequently seen as the growth train of
Africa) lags behind the average. Despite this, trends in public
financing of HE suggest that this picture is unlikely to change

Figure 3.2.1: Expenditure on higher education in South Africa,
1987–2009
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much in the immediate future. This clearly illustrates why HEIs
have come under more financial pressure and have had to
increase tuition fees (in real terms) to survive. Unfortunately,
this has had very negative consequences for prospective
students from poor communities, because it has made HE
more unaffordable to the poor.
Owing to the decrease in real terms in state appropriations
per student, tuition fees at universities increased in real terms
by 49 per cent between 1986 and 2003 and by 85 per cent at
technikons from 1987 to 2003 (Steyn & De Villiers 2006). From
2000 to 2010, tuition fees per FTE student increased by 2.5 per
cent per annum in real terms (Bunting 2011). While universities
were expected to become more inclusive in terms of attracting
a more diverse student profile, these inevitable cost increases
became a prohibitive factor for poor students to enter the
system. Those who did became saddled with huge debts.
Although data on outstanding student debt at HEIs are not
readily available, Steyn and De Villiers (2006) have shown that
for the 26 (out of 36) HEIs with available data, student debt
almost doubled from R669.0 million in 2001 to R1 337.4 million
in 2003. Student debt written off increased from R94.2 million
in 2000 to R190.2 million in 2003. This amply illustrates the
problems students experience in financing HE, which is the
very reason why NSFAS was introduced – to make HE more
affordable for the poor and in this way to contribute to
changing the demographic profile of students attending HEIs
in South Africa.
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Table 3.2.1: Total public expenditure on higher education as a
percentage of GDP by continent/region, 2007
Number of
countries

Continent/region

Percentage of
GDP average

Sub-Saharan Africa

22

0.69

South and West Asia

5

0.72

The National Student Financial Aid Scheme

North America and Western Europe

21

1.05

Background

Latin America and the Caribbean

21

0.81

Since the early 1990s, when South Africa embarked on a
reform process towards becoming a democracy, the problem
of outstanding student debt threatened to create a situation
where certain HE institutions would have been unable to
continue their activities. Some form of financial aid had to be
put in place to help students from previously disadvantaged
communities to enter and complete HE. The provision of
additional financial aid to poor students was an effort to create
equal opportunities and access to HEIs and, by extension, to
eradicate the extreme racial imbalances that characterised
registration in these institutions.
The National Commission for Higher Education advocated
a national financial aid scheme in its report of 1996 (European
Commission 2000), a view that was fully endorsed in the
Education White Paper 3 (RSA 1997). The Tertiary Education
Fund of South Africa (TEFSA), established in 1991 by the
Independent Development Trust as a not-for-profit company
to provide loans to HE students, had the necessary infrastructure
to administer the new aid scheme, which was to be funded
primarily by the state. Therefore, TEFSA was contracted by
the minister of education to administer NSFAS. The first state
allocation for NSFAS was made in 1995. However, the need
for financial assistance was so overwhelming that NSFAS was

East Asia and the Pacific

10

0.62

Central and Eastern Europe

15

0.90

6

0.85

Arab states
South Africa*
Total

0.64
100

0.82

Note: *The value for 2007 (not the latest available figure) is used for the purpose of comparison
with the other regions
Source: Own calculation using UNESCO (2009: 53 and Table 13)
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unable to respond to the massive demand. For example,
223 000 students applied for loans in 1996, but only some
70 000 could be assisted. NSFAS was formally established
by the National Student Financial Scheme Act 56 of 1999. In
2000, TEFSA was reconstituted as NSFAS – a statutory agency
with a board, representing all major stakeholders in HE in
South Africa, appointed by the minister of education. NSFAS
could also collect and allocate donor funding to provide loans
and bursaries for needy students.
In principle, NSFAS aims to ensure that most citizens have
access to and can afford higher education and training. NSFAS
receives allocations from the state as well as donations from
local and international donors, and then provides assistance
to disadvantaged students by means of bursaries and/or loans.
According to the NSFAS Act, any student may apply in writing
for financial assistance, but, in order to be eligible for a NSFAS
loan, a student must:
»» be a citizen of South Africa;
»» be accepted as a registered student at a traditional university,
comprehensive university or a university of technology in
South Africa when the award is made;
»» be studying for a first tertiary qualification, or be studying
for a second educational qualification provided that this
second qualification would enable the student to practice a
chosen profession;
»» be judged to have the potential to succeed; and
»» be regarded as financially needy.
For this process to be successfully undertaken, a means test
has to be applied. HEIs have customised the means test to suit
their specific contexts, but, in general, the test can be classified
in terms of one or more of the following categories:
»» calculations of gross family income, with applicants qualifying if their income is below a certain predetermined
maximum;
»» per capita income, which takes into account the gross
income of the family and the number of dependents in the
household;
»» a points system that takes account of the above, and takes into
consideration if parents are divorced or other dependents
in the household are also studying at an HEI;
»» a questionnaire and interview by a skilled interviewer to
explore the complexities of the student’s background; and
»» a calculation of notional disposable income that takes into
account family size, what each member of the household
needs to live on and the income available to finance the
applicant’s studies.
These criteria demand high levels of administrative capacity,
and because NSFAS cannot handle all the administration,
they rely on the financial-aid offices of the HEIs to act as local
agents in executing the disbursement system. The institutions
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finalise the written agreement with NSFAS, grant the bursaries
or loans, report on the progress of these students and notify
the board if the borrower discontinues his or her studies.
To ensure that NSFAS funds are divided equitably between
the different HEIs, the institutional allocations are based on
the number of disadvantaged students at the respective HEIs,
as well as the costs of study (according to study programme)
at each institution. The average full cost of study (FCS) for all
academic programmes at an institution includes both tuition
fees and residential fees. The weighted number of disadvantaged students (WDS) at each HEI is determined by means of
the following formula:

WDS = (FTE enrolled black students × 3) + (FTE enrolled
coloured students × 2) + (FTE enrolled Indian students × 1)
Finally, the WDS and FCS measures for each institution are
then used to apportion the total NSFAS allocation for a specific
financial year between all the HEIs. Thus, the amount that
each HEI receives is determined solely by the racial composition of the student body at the institution, especially the
number of black students. However, at each institution itself,
no distinction is made according to racial category, and the
poorest students (those meeting the criteria of the means test)
should receive NSFAS awards irrespective of their race group.
In determining the size of the award for qualifying students,
HEIs are supposed to use the following formula (although the
actual experience of most HEIs is that the maximum amount
available through NSFAS is not enough to cover all the costs of
a student):

NSFAS award = costs - bursaries - expected family contribution

Number of students helped
Table 3.2.2 provides a breakdown of the number of students
that received financial support, as well as the amount that
was paid out in NSFAS awards, between 1995 and 2011. It
points to a significant expansion in the numbers of students
with access to HE funding, averaging 91 888 students per year
over the period.
The amount paid out in terms of awards increased substantially over the years, from a mere R154.0 million in 1995 to
R3.3 billion in 2010. Over the period 1995–2010, R18.5 billion
was granted to needy students in the form of NSFAS awards.
Table 3.2.3 shows that the maximum amount a student
could receive in 1999 was R13 300; this increased substantially
to R47 000 in 2010. Over the period 1999–2010, the maximum
amount increased by an average of 12.2 per cent per annum,
which meant that the monetary value of support also increased
significantly in real terms.
Although the percentage splits between racial groups and
sexes differ between years, on average about 54 per cent of
recipients were women and 46 per cent were men. Approximately 93 per cent of recipients were black, 5 per cent

coloured, 2 per cent white and 1 per cent Indian (see http://
www.nsfas.org.za/profile-statistics.htm). The government’s
contribution to NSFAS was a mere R40 million in 1995. Table
3.2.2 also illustrates unequivocally the significant growth in
government contributions over time. From 1995 to 2010, no
less than R12.9 billion was paid to NSFAS, and in 2011 R5.4
billion was budgeted for NSFAS. The government’s intention
to make HE more affordable for needy students through
NSFAS awards is clear. As a result, very poor students should
be able to afford HE if they receive the maximum amount as a
NSFAS award.

Table 3.2.2: NSFAS awards paid out, 1995–2010, and state budget,
1995–2011
Year

Number of
students

Amount paid
out (R million)

State budget
(R million)

1995

40 002

154.0

40.0

1996

67 641

333.3

300.0

1997

63 272

350.9

200.0

1998

67558

394.5

296.3

1999

68 363

441.1

384.8

2000

72 038

510.8

437.4

Repayment of loans

2001

80 513

635.1

440.0

NSFAS functions as an income-contingent loan and bursary
scheme. This means that loan recipients only start repayments
once they are in employment and earning above a threshold
level of income. This threshold income level is currently set at
R30 000 per annum. A student will then be liable to pay 3 per
cent of his/her income as a premium on the loan (thus, a mere
R75 per month). This percentage increases on a sliding scale
until it reaches a maximum of 8 per cent of income once a
person earns R59 300 (at this salary, it translates to R395 per
month). According to the Council on Higher Education (CHE
2004), the initial student award is a 100 per cent loan. Up to a
maximum of 40 per cent of the loan can be converted into a
bursary, with the extent of the conversion determined by the
student’s academic results. If 25 per cent of the courses are
passed, 10 per cent of the loan is converted into a bursary; if
50 per cent of the courses are passed, 20 per cent of the loan
is converted into a bursary; and so on. Interest on loans used
to accrue at approximately 2 per cent above the inflation rate
(based on the previous year’s CPI), but since 1 April 2008
it has been pegged on 80 per cent of the repo rate as
determined by the South African Reserve Bank (5.2 per cent
for 2010).
The repayment of loans after recipients have left the HEIs
seems to be the biggest problem that such schemes experience internationally. NSFAS is no exception. The tracking of
debtors between the time when they exit the HE system and
their first place of employment has proved to be very complex
and time-consuming. The situation is even worse for students
that fail and drop out of the HE system. Frequently, the NSFAS
office loses contact with these students, which makes the
recovery of outstanding debt a difficult task. These problems
are experienced despite the fact that employers are obliged
by law to report when they employ NSFAS students.
Table 3.2.4 shows that despite these problems the capital
payments received from former recipients of NSFAS awards
increased substantially over the years, from R30.3 million in
1998 to R636.3 million in 2009. However, a personal enquiry
at the NSFAS headquarters made it clear that information
is lacking on how much it is owed, given the absence of a
clear information system detailing repayment requirements
and actual repayments. It is, therefore, unclear whether South

2002

86 147

733.5

489.0

2003

96 552

893.7

533.0

2004

98 813

985.0

578.0

2005

106 852

1 217

864.0

2006

107 586

1 358

926.0

2007

113 519

1 791

1 113.0

2008

117 766

2 375

1 502.0

2009

135 208

3 154

2 015.0

2010

148 387

3 344

2 373.0*

2011

n/a

n/a

5 400.0**

Note: *MTEF estimates; **Announcement by Minister Blade Nzimande
Source: NSFAS (2007, 2008, 2010, 2011); Steyn & De Villiers (2006); MoE (2004, 2005, 2006);
MoET (2009); SAPA (2011)

Table 3.2.3: Minimum and maximum amounts of NSFAS awards,
1999–2010
Year

Minimum

Maximum

1999

1 100

13 300

2000

1 200

14 600

2001

1 300

16 000

2002

1 400

17 600

2003

1 500

20 000

2004

2 000

25 000

2005

2 000

30 000

2006

2 000

32 500

2007

2 000

35 000

2008

n/a

38 000

2009

n/a

43 000

2010

n/a

47 000

Source: NSFAS (2007); http://www.nsfas.org.za/profile-statistics.htm
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Africa is doing any better than countries elsewhere in the
world that use a similar type of scheme. The percentage of
capital payments received from former recipients that are
re-injected into the fund to be paid out as new awards has
remained fairly constant at around 29 per cent of the amount
received. As a result, the amount received from former
recipients, which is paid out in new awards, has increased
substantially over the years. For example, in 2009 a healthy
R580.1 million of receipts was re-injected into the pool of
funds to be used for new awards. For the period 2001–2009,
on average 20.4 per cent of disbursed funds were receipts
re-injected into the fund.
The provision for doubtful debt (loans that are unlikely to
be repaid) should give one an idea of the success with which
repayment of loans takes place. Table 3.2.5 offers a summary
of provision for doubtful debt since 2004. The percentage
written off is derived by taking into account the economic
status of the country (which determines the unemployment
rate of recipients of NSFAS awards once they have completed
their studies), the number of recipients that have died (HIV/
AIDS played an important role in this regard), recipients that
became permanently disabled and recipients that dropped
out of the system. The lower rates from 2005 can probably
be attributed to improved loan recovery strategies that were
put into place, as well as lowered mortality from HIV/AIDS. In
2010, the scheme undertook a student loan-book review that
took into consideration the impact of legislation and economic
factors (NSFAS 2010). According to the NSFAS annual report
for 2010, an impairment of R2.6 billion was effected on student
loans. This explains the very low 2.9 per cent provision for
doubtful debt in 2010, although it is not clear from the report
why exactly this was the case.

Success of students that received NSFAS awards
As indicated above, an incentive is built into the scheme for
students who are successful in their studies to convert part of
the loan into a bursary. In terms of this model, up to 40 per
cent of the loan can be converted into a bursary if a student
passes all of his or her courses. From Table 3.2.6, it is clear
that if the reported statistics of NSFAS are accurate, then their
students are very successful with their studies. Over the
period 1996–2009, NSFAS reports that students passed on
average 74.3 per cent of the courses for which they entered.
However, the ministerial committee on the review of NSFAS
reported that of all the students NSFAS has funded over the
years, 33 per cent are still studying while the other 67 per cent
are not at HEIs anymore (DHET 2010). Of the students no
longer studying, only 28 per cent had graduated, while the
remaining 72 per cent had dropped out or did not complete
their studies. If one takes into consideration that on average
28.5 per cent of loans of the maximum of 40 per cent that can
be converted were converted into bursaries, this is consistent
with an approximate 70 per cent success rate. Thus, the NSFAS
and ministerial committee statistics seem to be contradictory.
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Table 3.2.4: Funds recovered from former NSFAS award recipients,
1998–2009
Year

Amount (R million)

Amount re-injected from
loan recovery (R million)

1998

30.3

–

1999

67.7

13.7

2000

91.7

9.2

2001

112.4

149.3

2002

155.8

150.0

2003

208.5

168.8

2004

245.3

246.5

2005

329.0

261.3

2006

392.4

296.0

2007

479.2

294.8

2008

555.7

396.9

2009

636.3

580.1

Source: NSFAS (2007, 2008, 2009, 2010)

Table 3.2.5: Provision for doubtful debt, 2004–2010
Year

Amount (R million)

Percentage

2004

1 239.9

38.4

2005

1 115.5

29.9

2006

1 264.3

27.4

2007

1 234.4

22.8

2008

1 464.9

23.2

2009

1 774.1

23.8

2010

174.9

2.9

Source: NSFAS (2008, 2010)

However, one must bear in mind that passing courses is not the
same as obtaining a qualification. This may partly explain these
apparently contradictory statistics.

Table 3.2.6: Percentage of courses passed by recipients of NSFAS
awards and of capital converted into bursaries, 1996–2009

Success of NSFAS students using individual data

Year

This section deals with the results of a recent research report
on the progress of students that received NSFAS awards in the
period 2000–2004 using Higher Education Management and
Information System (HEMIS) data up to 2009 (see De Villiers,
Van Wyk & Van der Berg 2012). The researchers tracked
students through the HE system by making use of individual
student data. Students can be tracked through HEMIS to
determine when they change courses or institutions, when
they drop out of the HE system or drop back in again, whether
they stay in the system without obtaining a qualification or
whether they obtained a qualification. De Villiers et al. (2012)
investigated how students that received a NSFAS award for
the first time in 2000 progressed through the HE system for
the time period 2000–2009. The same procedure was followed
for the cohort groups that received a first award in 2001 to
2004. To make results comparable, they calculated the results
for students that were first year students for the first time in
those five years.
Of those that were first-time first-year students in 2000 and
received a NSFAS award, 55 per cent obtained at least one
qualification (diploma, certificate or degree) by the end of
2008. Of the original cohort group, 38 per cent dropped out of
the system without any qualification, while 6 per cent were
still in the system but had not obtained any qualification.
Interestingly, this is better than the situation of the non-NSFAS
students that started their studies in 2000. By 2008, 48 per
cent obtained a qualification, 46 per cent dropped out without
any qualification and 6 per cent were still in the system without
obtaining a qualification. The other cohort groups showed
remarkable consistency in success/failure rates, but only the
2004 group (compared with the 2000 group) will be discussed
here. The success rate of the 2004 cohort group is slightly
lower than that of the 2000 cohort, as fewer years had passed
since they started with HE. By 2008, 44 per cent of NSFAS
students obtained a qualification, 38 per cent dropped out
without a qualification and 18 per cent of the original group
were still in the system without obtaining a qualification. Of
the non-NSFAS students, 42 per cent obtained a qualification,
43 per cent dropped out without a qualification and 15 per
cent were still in the system without any qualification.
From this analysis, it seems that NSFAS students are more
successful in the sense that a higher percentage of them
obtain qualifications and a smaller percentage drop out of the
HE system without a qualification. It appears that the financial
support makes it possible for these students to continue
with their studies even when not fully successful, whereas
non-supported students tend to drop out more easily. Of the
money spent on the 2000 cohort group, 71.2 per cent was
spent on successful students (that obtained a qualification);

1996

72.6

26.6

1997

75.3

28.9

1998

76.1

29.4

1999

73.8

28.8

2000

74.6

29.4

2001

73.1

28.9

2002

73.9

28.7

2003

72.3

28.2

2004

74.3

29.1

2005

73.9

28.6

2006

73.4

27.5

2007

74.7

27.9

2008

72.9

28.3

2009

73.9

28.0

Average

74.3

28.5

Percentage of
courses passed

Percentage of capital
converted into bursaries

Source: NSFAS (2007, 2010); http://www.nsfas.org.za/profi-statistics.htm
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Financial support makes it possible for these students to continue with their studies
even when not fully successful, whereas non-supported students tend to drop out
more easily.

this drops to 64.2 per cent of the money spent on the 2004
cohort group (mainly due to the shorter period of this
cycle, 2004–2009). Although it seems that money was spent
reasonably efficiently, it did take too long in some instances to
identify unsuccessful students that are still receiving an award.
Some students received an award for 9 years, without having
obtained a qualification.

Conclusion
Over time, government spending on HE has decreased, both
as a percentage of GDP and as a proportion of the education
budget. This runs contrary to the international norm. Because
government appropriations decreased in real per capita
terms, HEIs had to increase their tuition fees by more than
the inflation rate over the time period under discussion.
While racial criteria fell away over this period, high fees
introduced a new economic barrier to affordable education
for the poor.
NSFAS was introduced in 1995 to change the racially
skewed composition of the student population in South Africa
by providing funds for disadvantaged but deserving students
to afford HE. Since 1995, an average of 91 888 students have
been financially supported each year with a NSFAS award; for
the period 1995–2009, R18.5 billion was paid out to recipients.
The state’s contribution to NSFAS increased from a mere
R40 million in 1995 to R2.7 billion in 2010. In total, R12.9 billion
has been paid by the state towards NSFAS. Over time, the racial
composition of the student population changed markedly.
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In 1995, 50.2 per cent of students in HE were black and
37.5 per cent were white. By 2008, black students represented
64.4 per cent of the total and white students 22.3 per cent
(SAIRR 2010). Although NSFAS is not the sole contributor to
this phenomenon, it did play a positive anchoring role.
Over the years, NSFAS has contributed towards making
HE more affordable to the poor, and has helped HEIs that
traditionally serviced poorer communities to balance their
books. Without question, the scheme has helped to make HE
more accessible and affordable to the poor. NSFAS students
performed better than non-NSFAS students. As NSFAS serves
largely students from poorer backgrounds who are usually
first-generation university students, the success of these
students in progressing through the HE system is remarkable.
There can be no question that NSFAS has played and is still
playing a positive role in making HE more affordable and,
thus, more accessible to the poor.

Notes
1. The aggregation of the standardised credit values of the different
modules for which a student enrolls in a particular year is known as the
full-time equivalent value. A full-time student taking the full complement of modules normally prescribed for an academic programme in a
specific year will usually have an FTE value of 1.0, but this could differ
depending on specific module choices. A student enrolled for only one
or two modules, or a part-time student, will have an FTE value of less
than 1.0.

Improvements in access, but participation rates still a problem
THREE

Gerald Wangenge-Ouma

Introduction
The collapse of apartheid in 1994 was a watershed moment in
South Africa’s history, not only because it marked the onset of
democracy, but mainly because it signalled the beginning
of a deliberate and necessary process of undoing the effects
of the many years of institutionalised racism, marginalisation
and deprivation of a significant section of South African
society. Despite laudable advances having been made in
transforming the post-apartheid state and expanding access
to opportunities and services, some persistent challenges
serve to reinforce and, in some instances, exacerbate a legacy
of poverty and inequality.
One of these is the field of higher education. Although the
causal factors are manifold, the discussion here concentrates on funding-related issues, which, as acknowledged by
educational economists, are intricately linked with issues of
accessibility. The discussion attempts to highlight the various
ways in which issues related to funding have constrained
poor people’s access to higher education in South Africa. The
analysis first maps the changes realised in higher education
access in South Africa since the end of apartheid; this is

followed by a discussion of various funding factors that have
impacted on equitable access. The article closes with some
concluding observations.

Access to higher education
Several realities characterise the question of access to higher
education in South Africa, and this has implications for its
expansion and the achievement of equity. Compared to the
total headcount enrolment of 525 000 in 1994 (Bunting & Cloete
2008), the figure for 2010 of 892 943 represents a remarkable
improvement (see Table 3.3.1).
Table 3.3.1 also shows that the greatest quantitative expansion in enrolments was experienced in the African population
group, from 353 327 in 2001 to 595 791 in 2010. However,
this significant increase in enrolments has not translated into
major changes in the participation rates of the African and
coloured population groups, in particular, which stood at
14.1 per cent and 15.0 per cent respectively in 2010 (see
Table 3.3.2).1

Table 3.3.1: Total headcount enrolment by population group, 2001–2010
Year

African

Coloured

Indian

White

Unknown

Total headcount
enrolment

2001

353 327

32 900

43 436

173 397

1 879

604 939

2002

377 072

37 906

47 567

178 871

1 832

643 248

2003

403 235

42 390

51 611

184 964

2 270

684 470

2004

453 621

46 091

54 326

188 714

1 692

744 444

2005

446 945

46 302

54 611

185 847

1 331

735 036

2006

451 107

48 538

54 859

184 667

2 209

741 380

2007

476 680

49 001

52 579

180 435

2 194

760 889

2008

515 058

51 647

52 401

178 140

2 245

799 491

2009

547 686

55 101

53 629

179 232

2 131

837 779

2010

595 791

58 176

54 492

178 190

6 294

892 943

Source: DHET (2011)
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The huge quantitative growth in access witnessed since the collapse of apartheid
has not impacted significantly on higher education participation rates.
An obvious conclusion to be drawn from Table 3.3.2 is that
access patterns in South African higher education reflect
significant inter-group disparities. Reading the two tables
together, it can be concluded that the huge quantitative
growth in access witnessed since the collapse of apartheid
has not impacted significantly on higher education participation rates, especially those pertaining to the African and
coloured population groups. There is, therefore, a significant
segment of these two population groups for whom the
promise of access to higher education remains a mirage. In
theory, it is within reach; in practice, it is almost impossible
to obtain. In recent research on the so-called NEET (not in
education, employment or training) group, Nico Cloete and
his colleagues went to great lengths to describe the magnitude of this problem (see Cloete 2009). Their study showed
that out of the 5 756 003 South Africans in the 18–24-year age
cohort an astounding 41.6 per cent were neither employed,
nor in education or training. Twenty-seven per cent, about
770 000, however, had the requisite academic qualifications
to attend tertiary education institutions.
The data in Tables 3.3.1 and 3.3.2 also raise concerns about
the higher education system’s ability to expand in a way that
would promote equity of access for the two least represented
population groups. Looking at the headcount enrolment
figures in Table 3.3.1, the African and coloured population
groups accounted for 72 per cent of the total headcount
enrolments in 2010, yet their participation rate averaged
only 14.55 per cent. This means, inter alia, that if the entire
enrolment in South Africa’s higher education were to be made
up of African and coloured students only, the impact on the
participation rates of these two groups would still not be
significant. This reality is critical and, as noted in the recent
Green Paper on post-school education, should encourage a
diversified post-school sector with well-developed college
and further education and training sectors. On a positive note,
enrolments by female students have improved significantly.
Female students accounted for 52 per cent of all enrolments
in 2000 and had reached 56 per cent by 2010. This is a
laudable achievement, especially in Africa where female
students tend to be in a minority.
The access challenge is not limited to low participation
rates; the higher education system also has unacceptably
high internal inefficiencies, which are manifested in low
throughput rates. A recent analysis shows that only 45.6 per
cent of the undergraduate cohort that entered the tertiary
system in 2004 graduated in 2009; 40.3 per cent had dropped
out, while the remaining 14.1 per cent were still studying
towards obtaining their qualification (DHET 2011). Black
African students had the lowest graduation rates. Further
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Table 3.3.2: Higher education participation rates by population
group, 2001–2010
Year

African

Coloured

Indian

White

Total

2001

9.9%

8.3%

40.1%

50.0%

13.6%

2002

10.3%

9.8%

43.9%

54.7%

14.4%

2003

10.9%

11.1%

46.4%

57.1%

15.2%

2004

12.2%

12.1%

47.8%

58.7%

16.4%

2005

11.9%

12.3%

47.3%

58.1%

16.1%

2006

11.8%

12.9%

47.0%

58.2%

16.0%

2007

12.2%

13.0%

44.7%

57.5%

16.1%

2008

12.8%

13.6%

44.2%

57.4%

16.6%

2009

13.3%

14.3%

44.9%

58.4%

17.0%

2010

14.1%

15.0%

45.6%

58.9%

17.8%

Source: DHET (2011)

analysis in this study showed that by 2009 only 38.3 per cent
of African students, 42.1 per cent of coloured students and
48.5 per cent of Indian students from the 2004 cohort had
graduated. The comparative figure for white students was
63.5 per cent. These poor graduation rates, especially those
of black African students, have been confirmed by several
studies. For instance, Bhorat, Mayet and Visser (2010) have
shown that under existing conditions half of African males in
the university system are likely to drop out before graduating.
Students receiving financial aid have not fared much better
than those studying without support. The recent review of
the National Student Financial Aid Scheme (NSFAS) reported
that 48 per cent of NSFAS beneficiaries (316 320) had dropped
out or otherwise had not completed their studies (DHET
2009). Dropping out of college not only amounts to ‘wasted
access’ that stunts the system’s ability to absorb the challenge,
but it also has equity implications, considering that those
affected most by low completion rates are students from
disadvantaged backgrounds.
Therefore, although expanded access has been achieved
in South Africa’s higher education system since 1994, a huge
unmet demand, especially by (previously) marginalised communities, still exists. The system’s current carrying capacity
is woefully inadequate to make a significant impact on the
magnitude of the challenge. As for equity, the higher education
system is still characterised by gross discrepancies in the
participation rates of students from different population
groups, with the African and coloured groups being the worst
affected. Lastly, it would seem that any gains made in terms
of increased enrolment are negated by the high internal
inefficiencies in the system. Again, students from marginalised
communities are the worst affected.

Funding
Inequalities in higher education participation in South Africa
have been occasioned and sustained by several factors,
which include historical considerations, unequal access to
critical infrastructure and resources that provide opportunity,
the mediocrity of the school system, and financial difficulties
that put education out of the reach of many. A convergence
of these factors has ensured that the majority of those from
historically marginalised communities remain marginalised,
even in the post-apartheid era where social justice and service
delivery are supposed to be key policy imperatives. From a
Rawlsian perspective, justice in the education system should
be interpreted as improving the educational position of the
most disadvantaged in society. Considering the nexus between

the funding of higher education and the attainment of important policy outcomes, such as equity of access, the following
important question is worth posing: Has the higher education
funding regime supported the improvement of the educational
position of the most disadvantaged prospective students in
society?
As indicated above, funding is a key determinant of access
to higher education. This is especially the case in South Africa,
where the greatest demand for higher education comes from
those who are still struggling to overcome the effects of the
many years of economic and social deprivation. Students from
these communities, on average, are challenged financially,
which means that significant state funding – to cover both
tuition and living costs, as well as support programmes that
seek to mitigate the effects of poor schooling – is required
for any impact to be realised. In addition, as behavioural
economists have shown, low-income students tend to respond
negatively to the increasing costs of higher education and are
averse to taking commercial loans to support their studies
(Vossensteyn & De Jong 2006). The prohibitive terms of these
commercial loans play a significant role in further excluding
the poor from access to educational opportunities, which, in
turn, puts additional pressure on the state to fill the gap. In
such a context, the overall funding of higher education by the
state, financial assistance for students, and tuition fee regimes
are critical factors in the realisation of equitable access to
higher education in South Africa. This section explores how
these funding considerations have been supportive of the
development of the most disadvantaged in South Africa.

State funding of higher education
Globally, the funding of higher education is in decline. This
phenomenon has been underpinned either by state funding
cuts or by stable allocations and increases that have not kept
up with the rising expenditures involved in running universities. In addition, a combination of the following factors has
increased the financial difficulty facing universities:
»» per-student costs increasing (worldwide) at rates in excess
of the average rate of cost increases in the general economy;
»» an acceleration in student enrolments, acting on the abovementioned per-student (unit) cost increases; and
»» public revenues that generally (again worldwide) are
unable to keep up with the trajectory of cost increases (a
function of the two factors mentioned above), due, mainly, to
the intense competition from other, also rapidly increasing,
public needs, such as health, housing and security. (Johnstone & Marcucci 2010).

Funding of higher education by the state, financial assistance for students, and
tuition fee regimes are critical factors in the realisation of equitable access to higher
education in South Africa.
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To varying extents, the funding of higher education in South
Africa has mirrored the above trends. State funding of higher
education as a percentage of GDP declined from 0.72 per
cent in 1995 to 0.69 per cent in 2012. The same downward
trend was registered with regard to state funding of higher
education as a percentage of total state finance. In addition to
these two important indicators, it has been shown that state
funding per full-time equivalent (FTE) student declined in real
rands by 2.2 per cent per annum between 2000 and 2010
(DHET 2012).
Even though the diminishing state funding of public higher
education in South Africa mirrors a global trend, this decline
in state support for higher education is occurring at a time
when the system is in great need of funding to achieve the
policy goals articulated in the 2001 National Plan for Higher
Education (MoE 2012). These include more equitable student
access, improved quality of teaching and research, increased
student progression and graduation rates, and greater responsiveness to social and economic needs.
To promote equitable access, through sustained high levels
of enrolment, the government will have to make substantial
investments. The introduction of enrolment caps in 2004 was
probably the clearest indication that student enrolments in the
sub-sector had exerted unsustainable pressure on the fiscus.
The enrolment caps introduced in 2004 limited the number of
students that institutions could enrol. In introducing the caps,
the then Minister of Education, Naledi Pandor argued that the
higher education system had grown more rapidly than the
available resources. The enrolment caps effectively marked
a shift from a policy of massifying higher education to one of
affordability.
Declining state funding of higher education has meant that
universities must seek income from alternative sources to
make up for the shortfall. Since the emergence of the entrepreneurial university in the last years of the previous century,
it is expected that universities increasingly tap income from
various markets as a defence against ‘government failure’.
Despite the expectation that universities would seek income
from so-called third-stream income sources, the South African
experience has shown that students, through tuition fees,
have become the most important source of non-government
income. The heavy reliance on tuition-fee income by South
African universities has obvious implications for equity of
access.

Tuition fees
Tuition fees are essentially education prices and, as expected
of prices, they impact on both the demand and supply of
higher education. From the supply side, tuition fees are an
important source of revenue to universities, especially in a
context of declining or inadequate state funding. They impact
on demand, too, since tuition fees are obligatory for student
enrolment and participation in higher education. One reason
why the state funds universities and provides financial aid
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to students is to drive down tuition fee levels by enhancing
purchasing power.
South African universities have increased tuition fees over
the years, in part because of declining state funding. Between
2000 and 2009, student fee income per FTE enrolled student
grew in real (2000) rand at an average rate of 2.5 per cent.
Over the same period, government funding per FTE student
declined at an average annual rate of 1.0 per cent (WangengeOuma & Cloete 2008). However, the increases in tuition fees
cannot be blamed entirely on declining state funding. Some
universities, especially the historically advantaged institutions,
have increased tuition fees, inter alia, to maintain parity with
their so-called peer institutions, but also because a significant
section of their students come from privileged backgrounds
and can afford higher fees.
It should be noted, however, that these apparently ‘high
fees’ often amount to a discount for a section of students and
their parents, who paid even higher fees for secondary education. This is symptomatic of the unacceptably high levels of
inequality in the country. Universities, especially historically
advantaged universities, therefore, are confronted with the
challenge of setting fees at levels that do not discourage poor
students from accessing higher education, without making
the fees unnecessarily cheap for students from privileged
backgrounds.
The affordability of higher education in South Africa is a
real challenge, considering NSFAS’s inability to provide
financial support to all deserving cases. In addition, while
historically disadvantaged universities charge relatively low
fees, most of their students, who come from poorly performing
schools, still cannot afford these fees, as is evident in the high
levels of student debt at these institutions. The bottom line
here is that there are South Africans who are not able to afford
any level of tuition fees, regardless of their ability as students.
Overall, high student fees, though an important source of
revenue to universities, have become an obstacle to widening
access for the poor, especially in a context of inadequate
financial aid. It is against this background that demands have
been made recently for free higher education for the poor.

National Student Financial Aid Scheme
Student financial aid plays a critical role in expanding access,
increasing the enrolment of economically disadvantaged
students, and narrowing the access and achievement gaps
between income and social groups. Generally, student aid
is targeted at those who are regarded as poor for various
reasons, with unaffordability of tuition fees, living costs and a
relatively high price-sensitivity being considered.
NSFAS was established in 1999 to provide financial aid to
intellectually talented but economically challenged students.
Since its inception, NSFAS has provided financial aid to almost
700 000 students, and distributed more than R12 billion in
student financial aid in the past ten years. The high number of
students who have benefited from NSFAS support shows the

The achievement of expanded higher education access for South Africa’s poor is an
important policy imperative – not only as a social justice issue but also to address
the skills shortages in the country.

crucial role the scheme has played in expediting access to
higher education for South Africa’s poor. Notwithstanding
its laudable achievements, the scheme is confronted with
challenges that have affected the scale of its impact. These
challenges include inadequate state funding, which means
that not all needy cases receive financial support or, in cases
where it is offered, the amounts are insufficient to cover the
full cost of studies.
The inadequate funding of NSFAS has been compounded
by the increases in fees, discussed in the previous section.
The impact of NSFAS has been diluted, because it cannot
significantly increase the number of beneficiaries. This has
implications for both the expansion of access and equity in
the student population.

Conclusion
The achievement of expanded higher education access for
South Africa’s poor is an important policy imperative – not
only as a social justice issue but also to address the skills
shortages in the country. South Africa’s unacceptably high
levels of inequality, which are linked to the imbalance between
the demand and supply of skills, require that concerted efforts
be made to address access and retention of students in the
higher education system.
As noted in this discussion, there have been significant
achievements in terms of higher education access. Yet, the
steady growth in enrolments has also been stymied by several
interlinked and intractable factors. The mediocrity of the
school system has kept many students from poor socioeconomic backgrounds from qualifying to enter higher
education. Furthermore, funding, which plays a key role in
enhancing access, has not grown at levels that support the

increase in demand. Consequently, poor South Africans remain
excluded from participation in higher education. This exclusion has been made worse by the high levels of wastage in
the system, considering that almost 50 per cent of students
who enrol drop out.
The funding challenge is a complex one, and is inimical
to wider access and participation. For public universities,
the challenge is how to provide expanded access in a context
of declining state financial support and public disapproval
of tuition fee increases. For the government, the challenge
is how to support expanded access in an economic policy
context that increasingly is leaning towards cost containment
and is characterised by competing claims from other equally
deserving sectors, such as basic education, health, security
and infrastructure. To students, especially poor students, the
challenge is to carry the costs of higher education in a context
where tuition fees have increased and student financial aid
remains inadequate.
Thus, the present higher education funding context is one
that requires significant interventions to support equitable
access. Recent policy proposals to develop middle-level
colleges and the further education and training sector seem
to offer a viable strategy of alleviating pressure on the higher
education system.

Notes
1. The gross higher education participation rate is calculated on the basis
of the total headcount enrolment in each year and the total population
in the 20–24-year age group. Therefore, the gross participation rate
refers to the proportion of a population enrolled in universities as a
percentage of the total population in the 20–24-year age group, the
official university-going age group.
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