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Abstract 

 

This study examines issues surrounding apprenticeships in the construction 

industry in British Columbia (BC) during the period of 1993 to 2004, particularly 

the state of the social settlement amongst its primary stakeholders, namely the 

government, unionized and non-unionized employment associations and post-

secondary colleges. It provides a conceptual framework to research apprenticeships 

as a skills ecosystem, and to explain why successive provincial governments were 

motivated to impose significant legislative changes on the vocational education and 

training system. The findings not only examine the motivation, but also the resulting 

outcomes, using the different political ideologies as a basis to explain how 

contrasting stakeholder perspectives shaped both. Based on a combination of 

structure and agency, the primary stakeholders operated within the confines of 

institutional structures, extant logics and the limitations of their own perspectives 

and objectives. 

 

This thesis examines how the relationships between apprenticeships, the labour 

market and the post-secondary education system are coordinated, governed, 

influenced and shaped in BC, as well as how these same relationships have evolved, 

including the impact of such changes on apprenticeship programs as a skills 

ecosystem. The period of 1993 to 2004 was specifically chosen as it was a period of 

bold political reforms pertaining to trades training within the province by two 

ideologically opposed political parties. The research design applies a case study 
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methodology, comparing the differences between these two governments, as well as 

process tracing, within the theoretical framework of historical institutionalism. 

 

The findings demonstrate that apprenticeships are a unique skills training 

ecosystem that typify an employment logic, but are nestled within a broader 

vocational education system that is typified by an education logic. The exogenous 

market forces of Canada’s liberal market economy, as well as the predominant 

education logic typified by BC’s post-secondary education system, were found to 

contribute to the stakeholder tensions and resulting pressures on apprenticeships 

as a unique skills ecosystem.  

 

These pressures contributed to a weakening of collaboration amongst the primary 

stakeholders during the research period, rather than convergence towards 

supporting different government legislative initiatives. The findings demonstrate 

the influence of the provincial government in affecting (for better or worse) 

outcomes on post-secondary programs involving multiple stakeholders and 

multiple institutions, thereby highlighting the need for strategic government 

leadership that rises above partisan interests. While both the New Democratic Party 

(NDP) and Liberal governments stated an interest in improving apprenticeships, 

particularly achieving higher completion rates, they allowed partisan interests to 

undermine these objectives at the expense of the apprentices themselves.
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Chapter 1: Introduction  

 

The objective of this thesis is to explain the underlying puzzle behind this research, 

namely the desire to understand the evolution of the apprenticeship programs 

within the broader vocational system in British Columbia (BC) during the period of 

1993 to 2004, and to explain why successive provincial governments intervened in 

apprenticeships in BC during this period. 

 

 The approach to explaining this puzzle includes an examination of the state of the 

social settlement and the lack of consensus amongst its primary stakeholders, 

including the outcomes that resulted from a series of legislative initiatives that 

transpired during this timeframe in which the New Democratic Party (NDP) held 

power from November 1991 to June 2001, and the Liberals from June 2001 until 

July 2017. The underlying drivers for this research is to understand and explain the 

evolution of the apprenticeship programs within the broader vocational system in 

BC. Fundamental questions relating to this lack of consensus require a deeper 

analysis as to whether the apprenticeship system in BC is conceptualized as a 

production system designed to meet near-term labour requirements, an alternative 

form of post-secondary education to that of university or college studies, designed 

to prepare individuals for a career in the trades sector of the broader work force, or 

a blend of both divided in overall purpose. 
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The decades preceding the research period, along with the case study opportunity 

to examine the results of different government ideologies, raises several 

interrelated questions that beg a solution. Such a solution could explain the logic 

shaping the relationship between vocational education and training (VET) system, 

the labour market and the provincial government. 

 

Overall during the research period, the apprenticeship system itself was subject to 

the influence of four principal stakeholders: the provincial government; VET 

training providers through provincially certified Training Delivery Agencies (TDAs); 

and unions and employer associations. More specifically, the provincial government 

was frequently represented by two different ministries1 and their active 

representation in the Industry Training and Apprenticeship Commission (ITAC) and 

later the Industry Training Authority (ITA), both of which provided governance and 

administration over apprenticeship programs. While there were a number of TDAs 

during the research period, including private training institutions accredited for 

apprenticeship training and public colleges, the primary actor was the British 

Columbia Institute of Technology (BCIT) given its size, the scope of VET provided, 

and its political influence as a major employer in the heavily populated lower 

mainland.  

 

                                                             
1 The Ministry of Labour and the Ministry of Advanced Education, Skills and Training (which had a variety of 
names over the years, but during the research period, it represented the post-secondary school system). 
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The remaining two primary stakeholders were ideologically opposed in their view 

of apprenticeships and in terms of how they viewed the government’s role. While 

the unionized sector was composed of many different organizations, the focus for 

this research was the British Columbia Building Trades Council (BCBTC) which was 

closely aligned with the NDP in terms of their political views and mutual support in 

achieving their respective objectives. From the “open shop” non-unionized sector, 

the primary organization considered in this study was the Independent Contractors 

and Businesses Association (ICBA), which was very active in the construction 

industry in BC, and closely aligned with the Liberal government. For the remainder 

of this thesis, any further reference to the “primary stakeholders” will refer to the 

two provincial ministries, the BCIT, the BCBTC and the ICBA. 

 

For the purpose of this study, the term “social settlement” (Wheelahan, 2015) is 

defined as the degree of collaboration amongst these primary stakeholders in 

balancing their self-interests in apprenticeships with the overall benefits of the 

apprenticeship programs for apprentices and BC’s economy. The starting point from 

a research perspective is the opposing ideologies of the two political parties (the 

NDP and the Liberals) and the provincial governments that they formed during the 

research period. However, while the opposing ideologies and the legislative reforms 

that were applied by these two governments were catalysts to changes in 

apprenticeship programs, they do not adequately explain the underlying factors that 

were weakening the social settlement. Rather, it appears that there existed long-

standing institutional issues pertaining to the role of apprenticeships within BC’s 
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post-secondary education (PSE) system and the value of the associated 

qualifications of trades workers. These institutional issues appeared to confound 

the situation thereby undermining the achievement of positive improvements 

through legislative initiatives. The resulting tensions this imposed on the social 

settlement, and the impact this had on the interpretation, implementation and 

success of the legislative reforms is a central focus of this research. 

 

Within Canada, apprenticeship programs as with all other forms of VET fall under 

the jurisdiction of provincial governments. Amongst all the jurisdictions in Canada, 

BC provided a compelling case study for research due to the level of interest and 

legislative reform efforts directed towards apprenticeships during the research 

period, as well as the fact that it involved two successive governments of 

significantly opposing political ideologies and perspectives on trades training. Of 

particular interest was the initiative to eliminate compulsory trades, effectively 

deregulating the labour market for skilled tradespeople in BC. While both 

governments acknowledged the importance of skilled trades workers to meet 

industry requirements in BC, their legislative initiatives did not demonstrate a 

comprehensive explanation of the uniqueness of apprenticeships as a skills 

ecosystem within the much broader VET system.  

 

This thesis examines the apprenticeship system in BC on a conceptual basis to 

identify the underlying problems that manifested in the persistent shortcomings of 

the system’s effectiveness (in terms of apprenticeship completion rates), despite the 
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legislative initiatives of two different governments. These shortcomings were 

typically expressed in terms of the annual production of skilled workers (i.e. 

apprenticeship completion rates). Disappointment in the apprenticeship system was 

also expressed as part of a broader narrative relating to shortfalls in meeting the 

requirements of BC’s construction industry (and other skilled trades sectors) in 

terms of training delivery, skill sets and qualifications. As described in the next 

section, these same shortcomings continued to manifest themselves in BC for many 

years after 2004 suggesting that the underlying problems pertaining to the 

weakening of the social settlement amongst the primary stakeholders, remain either 

unrecognized or underestimated.  

 

The remainder of this chapter will address these shortcomings in terms of the 

research questions pertaining to the underlying factors negatively impacting the 

social settlement, the intended approach to answer these questions, and how the 

results of this research will contribute to existing literature pertaining to VET and 

potential improvements to the apprenticeship system in BC.  

 

Background to the Selection of the Research Case Study 

 

In 2014, then Premier Christie Clark proclaimed the need to revamp the 

apprenticeship system in BC in her government’s plan entitled B.C.’s Skills for Jobs 

Blueprint: Re-engineering Education and Training. The impetus for this plan was to 

ensure the province would be well positioned to respond to the anticipated demand 
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for skilled workers in the coming decade, in part due to the potential development 

of liquid natural gas facilities and other major construction projects in BC such as 

pipelines, bridges and other infrastructure upgrades. Another major factor was the 

inevitable retirement of the remaining baby boomer workers, supervisors and 

instructors who were still active in the workforce (Clark, 2014). 

 

The Premier’s blueprint was the culmination of several related government 

strategies focusing on job creation, strengthened infrastructure, expanded market 

access and strong economic growth within the province. A skilled workforce was 

identified as a core requirement for building an improved skilled trades training 

system as a key enabling function for advancing these strategies. In June 2013, the 

Minister of Jobs, Tourism and Skills Training was given the mandate to undertake 

the review, focusing on the roles and responsibilities of the ITA, the crown agency 

responsible for the administration of the VET system for skilled trades training in 

BC. The subsequent report to the Minister, entitled The Industry Training Authority 

and Trades Training in BC: Recalibrating for High Performance, provided a thorough 

review of the ITA complete with numerous findings and recommendations 

(McDonald, 2014). 

 

This report and Premier Clark’s subsequent Blueprint plan follow earlier attempts to 

introduce policy reforms to the VET system over the previous decades in BC, with a 

focus on improving the system to meet industry requirements. Given that the 

Liberals had been in power in BC since 2001, it is useful to go back in time to see 
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how a different government viewed the training system, and how they sought to 

reform it. As previously stated the period of 1993 to 2004 is used for this case study 

as it spans two different governments and multiple legislative initiatives aimed at 

improving the VET system. 

 

During the period being researched, legislative reforms focused on improving the 

VET system in general and apprenticeship programs in particular, as well as on 

regulations surrounding employment practices and certification requirements for 

the skilled trades. The objectives of these reforms were to meet industry 

requirements for skilled labour, particularly in the construction industry. However, 

the impact of these legislative reforms was subject to the institutions engaged in the 

VET, and the associated challenges of implementing such reforms while continuing 

to administer programs. Furthermore, the relative influence of the primary 

stakeholders in apprenticeships was determined by their relationship with the 

government in power and the structure of the governance mechanisms put into 

place to oversee the administration of the VET system. The resulting tensions this 

imposed on the social settlement, and the impact this had on the interpretation, 

implementation and success of the legislative reforms is a central focus of this 

research. 

 

Viewed from a conceptual perspective, apprenticeship programs in BC constitute a 

unique skills ecosystem within a broader VET system, with links to both the 

education system (supply side of new apprentices) and the labour market (demand 
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side for skilled trades workers). As such, apprenticeships can be conceptualized as 

being part of a system of systems that includes the transition systems (policies, 

programs, networks and support mechanisms) into and out of apprenticeship 

programs. Unlike university degrees, college programs and most other forms of VET, 

apprenticeships are a unique form of skills training in that they require their 

students (apprentices) to operate within both the PSE system as well as the labour 

market as they progress towards achieving their trade qualification.  

 

Upon completion of their Journeyperson certificate of qualification (CQ), an 

apprentice will have accumulated thousands of hours of supervised work 

experience in addition to various block periods of concentrated VET within an 

accredited training institution. The dual components of VET and work experience 

provide graduates of apprenticeship programs with a combination of knowledge, 

skills and workplace experience that are attractive to employers and valuable to 

Journeypersons in terms of employability and wages.  However, these same dual 

components require apprentices to switch back and forth between the VET system 

and supervised work periods under an indentured arrangement with an employer 

or employer association (such as with the BCBTC) that can lead to significant 

challenges for the apprentice, especially in the absence of support and coordination 

mechanisms.  

 

Understanding the components of apprenticeship programs as a skills ecosystem 

within the broader VET system requires an explanation of the interests of the 
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primary stakeholders who actively engage in shaping the apprenticeship system, 

including its training requirements and occupation certifications. Given the 

complexities of the system of systems and the dynamics of the social settlement 

amongst the primary stakeholders, it is useful to conceptualize the system in terms 

of existing theoretical frameworks and pairs of logic. From a policy-making 

perspective, these same complexities suggest that any legislative initiatives 

designed to achieve specific outcomes should take a comprehensive approach to 

explain the system of systems to mitigate any undesirable unexpected outcomes. 

 

At the highest level, Hall and Soskice’s (2001) Varieties of Capitalism (VoC) 

theoretical typology provides a framework to compare national VET systems while 

ascribing the associated level of coordination/mediation between the training / 

education systems and industry in different types of market economies. The VoC 

typology characterizes countries in Northern Europe as coordinated market 

economies (CMEs) and Anglophone countries (which include Canada)2 as liberal 

market economies (LMEs). Iannelli and Raffe (2007) provide a theoretical 

framework to and apply the concepts of employment and education logics to explain 

how relationships are mediated between the education system and the labour 

market within CMEs and LMEs. They argue that CMEs tend towards an employment 

logic, where VET programs are positively supported through well-established 

connections with the labour market. This support system is built upon strong 

                                                             
2 Of course, Canada is Francophone as well as Anglophone, but in this instance I am including Canada in the 
‘club’ of Anglophone liberal market economies. 
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networks of relationships between social partners (stakeholders) that cooperate in 

managing and coordinating the system, and in matching graduates to career 

opportunities in the skilled trades.  

 

By contrast, Iannelli and Raffe (2007) argue that LMEs tend towards an education 

logic, where VET programs have weak links to the labour market given that the 

primary focus of the PSE system is to provide students with pathways to achieve 

generalized academic credentials. Consequently, VET programs within LMEs tend to 

be seen as less desirable career paths, and left for those who are less academically 

inclined or capable. Furthermore, within the VoC typology, LMEs demonstrate a 

preference for less regulation and greater competition in the market (P. A. Hall & 

Soskice, 2001) for new graduates of the VET system entering the skilled trades 

sectors such as construction. 

 

Wheelahan and Moodie (2017) have postulated that while LME countries such as 

Australia are characterized as being predominantly influenced by an education 

logic, including between the VET system and the labour market, their 

apprenticeship system tends more towards an employment logic, thereby setting it 

apart as a unique subset of the broader VET system. So, tendencies towards an 

education and employment logic exist in one system in tension with each other, with 

the former stronger than the latter in those systems.  They apply the theories 

relating to skills ecosystems to make this argument (Buchanan et al., 2001), 
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although they do so more in terms of differences within nations between industries 

and / or between regions. 

 

Focus of the Research 

 

The framework applied here to conceptualizing the VET system and the stakeholder 

relationships also serves as a guide to the research design and methods, as well as to 

the subsequent analysis and interpretation of the findings. The focus of the research 

is to explain the way in which relationships between apprenticeship programs, the 

labour market and the PSE system were (are) mediated in BC. Apprenticeships by 

their very nature are embedded in the labour market because they are based on an 

employment contract for indentured training, primarily between the employer, the 

apprentice and provincial agency that formally administers apprenticeships. As 

highlighted by Cowin (2017) in his research on the evolution of the PSE system in 

BC, “The apprenticeship component of vocational education has been viewed from a 

policy perspective [by successive provincial governments] as serving primarily to 

meet the needs of employers rather than of students.” Consequently, the dominant 

logic is an employment logic tendency. However, apprenticeships are also by 

definition VET programs, and as such are embedded within the broader PSE system 

in BC. Given this context, the research examines the apprenticeship system in BC on 

a conceptual basis, doing so to identify the underlying problems that manifested 

themselves in the persistent shortcomings of the system’s effectiveness, with a focus 

on seeking to explain the basis for the weakening of the social settlement. 
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Skill levels and workplace applications are associated with certifications, which in 

turn provide a measure of a trades worker’s employability and wage levels to 

employers. Consequently, the skills, knowledge and experience that establish the 

requirements to achieve a CQ in any given trade become an important point of 

interest for stakeholders in the apprenticeship system. The points of dispute 

amongst the stakeholders, particularly between the BCBTC and the ICBA, tend to 

focus on the scope and depth of the skills being taught, the requirement for 

certification in a regulatory environment, as well as wages and mobility (including 

transferability of skills across employment sectors and provincial borders). Changes 

in the requirements and the role of the CQ reflect broader changes in the nature of 

the social settlement that underpins the apprenticeship system given the competing 

interests at play amongst the primary stakeholders. 

 

Finally, changes in the structure and mandate of the governance body that 

administers the apprenticeship system affects the role of the primary stakeholders 

in their efforts to guide and influence outcomes. The research explains how the 

primary stakeholders sought to influence the apprenticeship system to meet their 

particular interests through the use of the formal governance system, as well as 

through any informal influence that could be achieved through their relationship 

with the government. Research in the theoretical literature and grey literature is 

augmented by my practitioner’s experience as the former Executive Director of the 

Helmets to Hardhats program, a national organization that assists Canadian military 
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veterans transition into civilian careers in the construction industry through entries 

into apprenticeship programs. 

 

As previously mentioned, the scope of this thesis is limited to BC, the period of 

1993-2004 and the construction sector.  These limits help to make the study more 

manageable but are also justified on other grounds.  Provinces differ in how they 

legislate and administer their respective VET systems and apprenticeship programs.  

Selecting only one sidesteps those differences and allows for a more exacting study.  

The period 1993–2004 captures a particularly dynamic decade of change in BC 

during which two different governments with fundamentally opposing political 

ideologies and perspectives on apprenticeships held power and introduced 

legislative reforms that had significant impacts on the VET system. And finally, the 

construction sector is the largest employer of skilled trades in BC. 

 

Research Questions 

 

This thesis examines the conditions – particularly, those affecting the social 

settlement – that prevented the legislated reforms to BC’s VET system from realizing 

their stated objectives.  More specifically, the research seeks to explain the nature of 

the relationships amongst the primary stakeholders with interests in apprenticeship 

programs and the associated requirements, training delivery and qualifications. 

Two sources of qualitative data are used.  The first consists of interviews with key 

stakeholders who were major participants in shaping the apprenticeship program 
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during the research period. The second includes a range of documents that together 

with the interviews form the basis for the analysis.   

 

The three research questions for this thesis are:  

 

1. How were the relationships between apprenticeship programs, the labour market 

and the post-secondary education system coordinated, governed and shaped in BC, 

and why did they take the shape they did? 

 

2. What was the impetus for the NDP and Liberal provincial governments imposing 

significant changes to apprenticeships and the governance structure?  

 

3. What was the outcome of these processes of change on apprenticeships as a skills 

ecosystem within the broader VET system in BC as a result of the NDP and Liberal 

legislative changes aimed at improving the system? 

 

The next three chapters cover the context, concepts and research design of this 

thesis that will underlie its findings and analysis.  As the first step in this sequence, 

Chapter 2 outlines the context of the apprenticeship ecosystem in BC, including a 

historical review of the evolution of the institutional structures, program challenges 

and dynamic tensions of the social settlement amongst the primary stakeholders.  
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Chapter 2: Vocational Education Training in British Columbia 

 

Introduction 

 

This chapter describes the apprenticeship system in British Columbia (BC), first by 

looking at the origins of apprenticeships, and then by examining the 

institutionalization of apprenticeships within the broader vocational education and 

training (VET) system, and the principal changes that have taken place since the 

mid-1990s. This detailed overview is necessary to provide a “thick description” 

(Sayer, 1992) of the nature of, and changes to, the apprenticeship system in BC over 

the period of study, 1993 – 2004. This description includes an explanation of how 

apprenticeships are uniquely situated as a skills ecosystem within BC’s VET system. 

Items of note include how apprenticeship programs are governed, how training 

delivery has evolved institutionally, and the role of certificates of qualification (CQ) 

in terms of the requirements to complete an apprenticeship as well as the value of a 

CQ in the workforce. These last two aspects of the apprenticeship system are 

important in terms of the differing perspectives of stakeholders and the impact this 

has on the social settlement amongst them as influenced by the broader economic 

circumstances (to be explained later in the thesis). 
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Origins of Apprenticeships 

 

Apprenticeships are generally accepted to have originated in the Middle Ages 

(although some consider them to have originated during the Roman Empire) as a 

means for a master craftsperson to secure an assistant as well as to transmit their 

craft to a successor (Stewart & Kerr, 2010). Such a master craftsperson was typically 

a member of a local guild, an association that acted to control the production and 

sale of the crafts and services within their local region. The first known 

formalization of contracts between a master craftsperson and an apprentice, as a 

formalized apprenticeship, originated in medieval England in 1562 under the 

Statute of Artificers (Laurie, 2013). During that era and upon completion of an 

apprenticeship, the apprentice became a recognized Journeyman.3 While this 

qualification allowed a Journeyperson to apply their craft independently of a guild 

to earn money, they would typically work for years before they could seek to join a 

craft guild, and only then if they were recognized as a master craftsperson. While 

craft guilds were common in medieval times, they eventually faded with the onset of 

the Industrial Revolution as they were seen to detract from increasing opportunities 

for production and the trade of goods and services (Technical Education Matters, 

2009). 

 

                                                             
3 While the term ‘Journeyman’ is the commonly used term, the gender neutral term of ‘Journeyperson’ will be 
used throughout the remainder of the thesis. 
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The use of apprenticeships in Canada as a mechanism for training skilled workers 

was introduced by the skilled trades people who immigrated to Canada from Europe 

in the 18th and 19th centuries (Stewart & Kerr, 2010) . The early foundation for the 

eventual institutionalization and regulation of apprenticeships (as a subset of VET) 

at the provincial level was established by the Constitution Act of 1867, an act that 

established the division of responsibilities between the federal government and the 

provinces and territories. More specifically, Section 93 of the Act assigned the 

responsibilities for academic education to the provinces, but did not explicitly 

address training, which has led on occasion to the federal government weighing in 

on the delivery of VET by the provinces (Lyons, Randhawa, & Paulson, 1991). The 

first major demand for skilled workers in Canada originated in the late 19th century 

with the undertaking of the building of a national railway. This coincided with the 

first federal engagement in solving workforce issues of a national interest by using 

foreign workers rather than by developing policies, programs and institutions to 

develop skilled trades people domestically.  

 

Apprenticeships in Canada, as a particular mechanism to develop skilled workers 

within the broader field of VET, transitioned from a largely privately sponsored 

activity into a publicly funded service, beginning in the early 20th century (Stewart, 

2010). An example of this was the recognition of the need for a coordinated, pan-

Canadian effort to develop a vocational training system based on the lessons of 

World War I and the demand the war effort placed on the production capacities of 

industries in Canada. This led to the introduction of the Technical Education Act of 
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1919 by the federal government as an initiative to address a growing need for a 

skilled workforce (Lyons et al., 1991; Stewart & Kerr, 2010). A similar initiative was 

fuelled by the demands of World War II when the survival of Great Britain and the 

British Empire became dependent on the manufacturing efforts of Canada and other 

former colonies to supply war materials and supplies. The federal government 

passed the Vocational Training Coordination Act in 1942, followed by the Vocational 

School Assistance Act in 1945, which was meant to directly subsidize provincial 

funding for secondary school education and to encourage a greater emphasis on 

VET (Stewart & Kerr, 2010).  

 

The inadequacy of these early federal initiatives, which were more reactive to world 

events than proactive in anticipating skilled labour requirements, became evident in 

the objectives of immigration policies following World War II that sought to attract 

skilled tradesmen from war-torn European countries, repeating the approach taken 

by their forefathers to build a national railway (Lyons et al., 1991). In more recent 

decades, the immigration of skilled workers and labourers has persisted as a 

recurring approach to addressing shortages of skilled workers in Canada through 

the Temporary Foreign Workers Program (Ferguson, 2017). This in turn has had the 

secondary effect of diminishing the prioritization of establishing a resilient and 

effective VET system in Canada, effectively relying on training in other countries to 

meet domestic workforce requirements (Lyons et al., 1991).  
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Origins of Apprenticeships and Trades Training in BC 

 

In keeping with other provinces that were part of Canada’s Confederation in the late 

19th century, BC’s public education curriculum was academic in nature, reflecting 

the preferences of the British aristocracy and the desire by class-conscious 

Canadians to seek a higher social standing through the adoption of a similar 

developmental path for their children (B. Cowin, 2012; J. R. Cowin, 2017; Lyons et 

al., 1991). The early efforts to promote and provide coordinated VET to produce 

skilled trades people were organized by the working class through the International 

Union as early as 1908 through correspondence courses (B. Cowin, 2012; Selman, 

1995). Such efforts grew in scope, and evolved into the creation of the Vancouver 

Apprenticeship Council in 1925 through a joint initiative between the unionized BC 

Building Trades Council (BCBTC) and the General Contractors’ Association 

(Peterson, 1967).  

 

However, VET in general and apprenticeships in particular remained privately 

sponsored and unregulated until March 23, 1935, when the BC government passed 

the Apprenticeship Act. This legislative initiative was largely influenced by the 

lobbying efforts of organized labour and their employer associations (B. Cowin, 

2012; Peterson, 1967). This Act was a significant transition towards BC’s initial 

efforts towards the institutionalization of VET and apprenticeships through the 

establishment of the Provincial Apprenticeship Committee. Up until the creation of 

the Industry Training and Apprenticeship Commission (ITAC) in July 1997, 
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apprenticeships would remain under the direct administration of the government 

bureaucracy within the Ministry of Labour (B. Cowin, 2012; J. R. Cowin, 2017; 

Peterson, 1967). This turning point was significant not only in providing public 

support to VET and apprenticeships, but also for setting the basis for the 

institutional tensions and inefficiencies that would gradually accumulate as other 

Ministries would become involved. It would also set the stage for competition that 

would arise amongst training providers (public and private alike) for the funding 

subsidies that would follow in due course from both the federal and provincial 

governments. 

 

With the advent of government involvement, the funding and administration of VET 

and apprenticeships both at the federal and provincial levels, came a concomitant 

increase in bureaucratic influence. While such influence, often as a result of 

legislative initiatives, was designed and presented to the public as a constructive 

means to achieve positive outcomes that would benefit British Columbians and the 

BC economy, such initiatives were typically short-sighted in perspective, and 

seemed to underestimate or fail to recognize the secondary and tertiary 

consequences of such actions.  

 

The federal funding that accrued to the provinces and territories under the federal 

Vocational School Assistance Act of 1945 led to the creation of several new 

vocational schools in BC including the first provincial vocational school in Nanaimo 

at the end of World War II as well as the Vancouver Vocational Institute in 1949. Of 
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note, these public vocational schools were focused on youth and were administered 

by the Department of Education.  VET and apprenticeships eventually came to be 

seen as an element of post-secondary education in BC, and they remained within the 

secondary school domain throughout the 1950s and 1960s, and into the early 

1970s. As a result, the public funding and administrative oversight fell under the 

Department of Education, and any public funding destined for these pursuits flowed 

into the secondary schools – or “high schools” - that were engaged in providing such 

vocational programs during this timeframe (Ministry of Education Science and 

Technology & Ministry of Labour, 1979). 

 

With the revamping of the Apprenticeship Act through the passing of the 

Apprenticeship and Tradesmen’s Qualification Act in 1955, additional trades were 

formally recognized. However, beginning in 1957, pre-apprenticeship programs 

were introduced for the first time in BC to “meet the needs and anticipated 

requirements of industry” (Peterson, 1967). In the early days of these pre-

apprenticeship programs, the intent was primarily to ensure a steady supply of 

young people who would possess the necessary basic skills and education to be 

accepted into an indentured apprenticeship, and capable of working for employers. 

As such, the first cadre of 231 pre-apprenticeship graduates in BC in 1958 were all 

successfully indentured in their respective trades (Ministry of Education Science 

and Technology & Ministry of Labour, 1979).  

 

As time progressed such pre-apprenticeship training grew in popularity and 
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received an increasing share of funding subsidies compared with the VET programs 

(levels of training in between periods of employment) offered to apprentices. 

However, the simple fact that an apprenticeship involves a contractual relationship 

with a sponsoring employer in the form of an indentureship was, and is, an 

important distinction that sets it apart from pre-apprenticeship VET. However, it’s 

clear that this important distinction - the coordination with the requirements of the 

labour market to ensure graduates would successfully enter the workforce - was 

either ignored or misunderstood resulting in an oversupply of graduates from pre-

apprenticeship programs who were unable to secure employment in their field as 

well as a divergence between the training requirements of employers and the 

curriculum designers of the VET providers (Cowin, 2012).  

 

During this same decade, efforts were made to harmonize the certification 

requirements for a number of trades across provincial and territorial boundaries in 

part to allow for mobility of workers enabling them to work across the country, but 

also to address the growing differences in VET curriculum and certification 

requirement between the provincial and territorial jurisdictions. This led to the 

creation of national coordination body in 1952 that today is called the Canadian 

Council of Directors of Apprenticeship (CCDA) (B. Cowin, 2012; Lyons et al., 1991). 

This also led to the establishment of the Red Seal endorsement, a stamp that was 

added to a Journeyperson’s “ticket” that came with the achievement of their 

Journeyperson CQ to prove that they had achieved this additional level of 

qualification. This also led to the growth in the designation of certain trades as Red 



 

34 
 

Seal trades, since these same trades had achieved a common level of certification for 

this endorsement through the joint efforts of the CCDA (Stewart & Kerr, 2010). 

 

With the post-war economic growth and surge in the manufacturing industry in 

Canada as well as other primary industries in BC such as mining and forestry, 

additional funding was allocated to BC by the federal government and other 

provinces for the provision of VET through the Technical Vocational Training 

Assistance Act of 1960 (B. Cowin, 2012). New vocational schools were opened across 

the province to meet the growing need, as funding was available for both 

apprenticeship as well as pre-apprenticeship VET (B. Cowin, 2012; Ministry of 

Education Science and Technology & Ministry of Labour, 1979). Another catalyst to 

the rise in federal subsidies for VET was related to the federal government’s 

expenses related to administering the federal Unemployment Insurance Act. Given 

the costs of supporting unemployment insurance, it was in the government’s 

interest to provide the means to re-train unemployed workers seeking to find new 

work and new careers so as to get them back into the workforce as soon as possible 

(Schugurensky, 2004). 

 

However, this additional funding and growth in the provision of VET began to take a 

life of its own. The funding began to provide for not only tuition costs but also 

training materials and administration of such programs within schools. In other 

words, the provincial government was becoming heavily invested in VET (Peterson, 

1967). As the provision of pre-apprenticeship training grew, little consideration was 



 

35 
 

given to the demand side of the economy for apprenticeship openings. Furthermore, 

while the secondary schools providing VET were happy to do so, the coordination of 

the curriculum provided in the pre-apprenticeship programs and what employers 

actually needed in industry were not aligned (Peterson, 1967).  

 

Institutionally, the VET provided by the secondary school system was under the 

Ministry of Education, while the administration and oversight of apprenticeships 

and the associated ties with industry, fell under the Ministry of Labour. Similarly, 

different funding streams for VET were provided from these two ministries, with 

the Ministry of Labour providing funding for the apprenticeship system. However, 

the necessary coordination efforts required to coordinate the funding objectives, 

requirements and regulation policies of these two Ministries fell victim to the 

inevitable challenges of maintaining such a degree of coordination, resulting in 

institutional divergence in objectives, oversight and administration.  

 

Because of this lack of coordination between the supply side of pre-apprenticeship 

graduates and the demand side of employers for apprentices and skilled workers, it 

was not uncommon for employers to seek such skilled labour through immigration 

and other policy instruments rather than to invest in the development of a 

workforce from within the province (Sinclair, 2017). In more recent times, this was 

witnessed through the significant use of Temporary Foreign Workers to meet 

workforce requirements in a variety of industries in BC and across Canada, and 

reported by the Auditor General of Canada (Ferguson, 2017). 
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Institutionalization of VET within the Post-secondary Education System 

 

The report by John Macdonald in 1962 entitled Higher Education in British Columbia 

and a Plan for the Future was an independent report sponsored by the University of 

British Columbia. This report was rather prescient in foreseeing the need for 

changes to the post-secondary education (PSE) system in BC. With the post-World 

War II baby boom, there was a concomitant surge in students advancing through the 

secondary school system staged to move into the post-secondary system in great 

numbers. Although the report was focused more on broadening the PSE options 

including VET through public colleges, the primary strategic concern was to ensure 

that high school graduates were guided into streams of PSE appropriate for their 

academic capabilities and their career interests.  

 

Furthermore, Macdonald recognized the need for more advanced VET curricula than 

could be provided in secondary schools to meet the increasing technical demands of 

industry and the rising sophistication in technology (Macdonald, 1962). However, 

no specific mention was made of apprenticeships in his report, which may have 

reflected a perception that apprenticeships were seen to be more work related than 

VET related, a perception that continues to perpetuate the institutional 

inefficiencies between the ministries previously mentioned. 

 

Macdonald also foresaw the need for colleges to complement universities as PSE 

options. The BC government quickly acted on this proposal through an amendment 
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to the existing Public Schools Act in 1963 that provided the funding and authority for 

the establishment of several new regional colleges (Ministry of Education Science 

and Technology & Ministry of Labour, 1979). From a political-economic perspective, 

it is important to note that BC adopted a PSE model similar to that which was used 

in California that allowed for the delivery of both academic and technical courses in 

colleges (J. R. Cowin, 2017; Fisher et al., 2008; Skolnik, 2010). This model provided 

an additional pathway to prepare students for university while also providing 

classroom accessible PSE across the geographic regions of BC rather than remaining 

concentrated in the lower mainland and southern half of Vancouver Island (J. R. 

Cowin, 2017). In practical terms, BC proactively sought to provide access to PSE to 

British Columbians throughout the province primarily through a network of new 

colleges, which in turn served as a transitional pathway for some of its graduates to 

continue on into university degree programs.  

 

The “California model” adopted in BC served dual purposes (Skolnik, 2010): to 

provide greater access to PSE across the geographical outreach of the provinces, and 

to provide a transitional pathway for academically inclined and capable students to 

enter into university studies, which were limited to a single university in the lower 

mainland at the time.  In other words, BC adopted a synergistic and complementary 

PSE strategy in which the new colleges served both to provide necessary PSE 

(including VET), and to provide the University of British Columbia with an 

intermediary PSE pathway that ensured that applicants to undergraduate programs 

were better prepared and motivated to succeed than students applying directly out 
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of high school. Consequently, the strategy allowed for accreditation of college 

courses and their provisional “associate degrees” towards university credits, 

thereby facilitating the transition, reducing the time to graduate and providing a 

recruitment instrument for attracting new students to the University of British 

Columbia (Fisher et al., 2008). 

 

However, apprenticeship program support, as a subset of the broader VET system, 

was a minor piece of the PSE model that the new colleges were being asked to 

deliver by the province (J. R. Cowin, 2017; Meredith, 2011). This fact, along with the 

reality that these colleges had to become relatively self-sufficient financially in a 

liberal market economy (LME) that supports an education logic tendency, could 

explain why apprenticeships would be a lesser priority. Regardless, as the economy 

in BC grew during the 1960s, and various industries in the province increased their 

demand for skilled trades people, the government eventually responded by 

committing in the 1971 provincial budget speech, to significant additional funding 

towards the creation of additional regional colleges to meet this demand, as well to 

fulfill the larger strategic objectives of the Macdonald report from the previous 

decade (BC Hansard, 1971, 29th Legislature, 2nd Session). 

 

Despite the commitment to new colleges, during the interim period of the mid to 

late 1960s, pre-employment training and VET continued to be provided largely 

through the secondary school system, which was focused on generalized VET rather 

than the specific requirements of apprenticeships. The demand for the provision of 
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generalized VET grew rapidly during the 1960s as identified by the BC Department 

of Labour’s Annual Report for 19664 (Peterson, 1967). Similarly, the Ministry noted 

a 30% growth in the number of students registered in pre-apprenticeship programs 

over the period of 1965-1966. All of this training was provided through government 

owned and publicly funded vocational schools across the province (Peterson, 1967).  

 

Another important development around the same time was the introduction of a 

compulsory designation for certain trades in BC, commencing in January 1967, such 

as plumbing, steam-fitting and gas pipe-fitting trades (Peterson, 1967). This 

‘compulsory’ designation allowed for tighter regulations pertaining to the VET 

curriculum, training standards and work experience for reasons of safety. 

Consequently, ‘compulsory’ trades typically require a credential (a trades certificate 

or license) as a condition of practice to work in regulated areas, whereas voluntary 

trades do not (Canadian Apprenticeship Forum, 2016b; R. Crocker, 2014). 

 

With the advent of the BC government’s initiative to create a number of new 

colleges across the province beginning in 1971 came a formal shift of VET from the 

secondary school system into the PSE system creating tensions due to the 

subsequent shift of the associated, and quite significant, public funding for VET (B. 

Cowin, 2012). This also coincided with the growth of “pre-employment” training by 

the colleges as an alternative to pre-apprenticeship training. The subtle distinction 

between pre-apprenticeship training and contractual indentured apprenticeships 

                                                             
4 The report mentions 110% growth in registered apprentices over a period of three years (1964-1966). 
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which originated in 1960 when the Department of Education began funding this 

initiative, would lead to a gradual divergence between the two training models.   

 

This divergence, which was increased as a result of different public funding streams 

from the education and labour ministries, also led to greater autonomy by colleges 

in curriculum development for pre-employment training. In other words, the 

curriculum would be determined largely by the college, under the auspices of the 

Ministry overseeing PSE), without necessarily maintaining a close coordination with 

the needs of industry and the Ministry of Labour. This duality of Ministries and 

divergence in oversight continues to the present, despite efforts along the way to 

rectify the problem. 

 

Divergence – Apprenticeship Skills Ecosystem within the Broader VET System 

 

The distinction between pre-apprenticeship programs and pre-employment 

programs was nicely captured by the definitions provided by the Task Force on Pre-

Employment and Pre-Apprenticeship Training Programs in British Columbia in its 

first of two reports that was published in June 1979 (Ministry of Education Science 

and Technology & Ministry of Labour, 1979): 

 

The objectives of the pre-apprenticeship programs are: 
 
(1) To provide basic skills and technical knowledge in a designated 

trade to individuals preparing to enter a specific trade as an 
apprentice. 
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(2) To provide a supply of apprentice candidates having sufficient 
basic training to meet the needs of industry. 

 
 

 
The objectives of the pre-employment programs are: 
 
(1) To provide new entry workers with a sound basis of fundamental 

technical theory and basic skills in a range of occupations related 
to business, health, community service, and industry. 
 

(2) To provide the special requirements of the occupation in the areas 
of attitudes, safety, deportment, work habits, and personal 
responsibilities. 

 

At that time, formal indentured apprenticeship programs were administered by the 

Provincial Apprenticeship Board (PAB) under the authority of the Minister of 

Labour, whereas pre-apprenticeship programs were designed for vocationally 

inclined apprentice aspirants seeking a vocation. The provincial government made 

efforts to address the growing divergence between the provision of VET and 

industry requirement for apprenticeship programs (as a unique form of VET that 

had an employment logic tendency). In 1977, with the formation of the Commission 

on Vocational, Technical and Trades Training, the government passed two pieces of 

legislation that were passed as based on recommendations that were proposed by 

the Commission: the Apprenticeship and Training Development Act, and the Colleges 

and Provincial Institutions Act (Goard, 1977). Of note, the strategic objective of the 

second Act was specifically to provide a coordinated approach between the 

Ministries through the provision of “…an administrative framework for developing, 

approving and funding technical and vocational training in British Columbia” 

(Ministry of Education Science and Technology & Ministry of Labour, 1979). 
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Attempts to Rectify Bureaucratic Overlap between Ministries 

 

The framework was implemented through the newly created Occupational Training 

Council (OTC), which came into being in 1978. The objective of the OTC was to act as 

a coordinating body with the various stakeholders, as well as to cut through the 

bureaucratic red tape that had been compromising the efficiency and effectiveness 

of the VET and apprenticeship system in BC. The reports by the Task Force on Pre-

Employment and Pre-Apprenticeship Training Programs in British Columbia also 

highlighted the fact that the colleges had greater financial autonomy than secondary 

schools and were less restricted in how they applied public funding (Goard, 1977). 

In due course this would become a significant point of contention amongst the 

primary stakeholders, particularly after the establishment of the Industry Training 

Authority in 2004. 

 

Another important recommendation made in the Second Report of the Task Force on 

Pre-Employment and Pre-Apprenticeship Training Programs in British Columbia, 

identified the crucial requirement to “establish a Labour Market Information Service 

which will be responsible for the collection, analysis, and distribution of information 

on labour markets and future manpower requirements” (Minister of Education 

Science and Technology & Minister of Labour, 1979). 

 

Yet another sign of growing frustration with the bureaucratic inefficiencies was the 

Training Access (TRAC) initiative announced by the Ministry of Education in 
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December 1982. In essence, bureaucrats between the Ministries of Education and 

Labour lobbied their own government to overcome the divergent and redundant 

pre-apprenticeship and pre-employment programs being offered by PSE colleges by 

abandoning both in favour of a bold new approach. However, this new approach, 

designed to be a self-paced, competency-based training (CBT) model, was neither 

well thought through nor developed with VET providers, who, along with 

employers, were opposed to the TRAC initiative. TRAC was short-lived, and replaced 

by the more traditional VET delivery system by the colleges in the form of Entry 

Level Trades Training (ELTT) (B. Cowin, 2012; Ministry of Education, 1982). 

However, this system also failed to avoid the previous issues stemming from a 

disconnect between industry requirements and college independence for 

curriculum development. 

 

As BC’s economy fell into a recession in the early 1980s and the availability of 

indentured apprenticeship positions diminished, a disconnect developed between 

the supply of ELTT graduates and demand for new apprentices. Along with the 

divergence in the VET being provided and the evolving industry requirements of 

employers, yet another Task Force to study the problems was formed. Convened by 

the Minister of Labour and overseen by the PAB, the task force findings and 

recommendations once again identified the pre-existing and persistent disconnects, 

inefficiencies and funding tensions in relation to VET and apprenticeships. Of 

particular interest was the observation that most employers in BC was too small to 

indenture an apprentice and support their training over the 3-5 year span of their 
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apprenticeship. Although the report suggested the novel solution of creating co-

operatives of small employers who could collectively sponsor an apprentice, similar 

to the successful Joint Apprenticeship Training Committees (JATCs)5 administered 

by the BC Building Trades Council (BCBTC), it appeared to have fallen on deaf ears 

and was never implemented (McClelland, 1984). 

 

However, as identified both by the Minister of Labour (1997) report entitled 

Revitalizing Apprenticeship: A Strategic Framework for BC’s Apprenticeship Training 

System, (see Table 1), small and medium sized companies had supported an 

increased percentage of registered apprentices between 1980 and 1995.  

Conversely, the large companies had decreased their support of apprentices by 63 

per cent even though the number of such companies only decreased by 

approximately 17 per cent during the same period. 

 

Table 1: Distribution of employer sponsors in BC (circa 1995) 

Employer size 1980 1995 % Increase 
(Decrease) 

Small/Med (<100 employees) 6,444 5,910  
Registered Apprentices 11,901 10,965 (-8%) 
Large (>employees) 377 314  
Registered apprentices 9,035 3,300 (-63%) 
Total registered Apprentices 19,215 14,625  

Source: Revitalizing Apprenticeship: A Strategic Framework for BC’s Apprenticeship Training System (Ministry of 
Labour, 1997) 

 

 

                                                             
5 This is a generic name, as these organizations have variations in what they are called across different 
construction unions, and even between regions. 
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Another recommendation also came into being, that of allowing for the 

establishment of private Training Delivery Agencies (TDAs) that would be 

provincially accredited for the delivery of VET and subsidized by public funds like 

the colleges (McClelland, 1984). In fact, several of the larger unions, such as IBEW 

Local 213 in lower mainland BC were able to capitalize on this initiative to develop 

self-sustaining and highly successful training institutions to support apprenticeships 

in a variety of trades (Sinclair, 2017). 

 

As this historical review of the evolution of VET and apprenticeship programs in BC 

approaches the beginning of the period of interest for my thesis, namely the period 

of 1993-2004, the final initiative of interest was the Task Force on Employment and 

Training that was commissioned by the Minister of Advanced Education, Training 

and Technology. The Task Force was convened under the Social Credit (SOCRED) 

government of Premier Bill Vander Zalm, yet the report was published a few weeks 

after the New Democratic Party (NDP) government of Mike Harcourt came into 

power with a strong majority of seats in the fall of 1991. Once again, the purpose of 

the report and the theme of the recommendations were tied to the persistent 

problems created by the division of responsibilities for the apprenticeship system in 

BC between two different Ministries. However, the recommendations not only 

emphasized a greater influence for the trade unions but also a greater role for 

industry in the development of VET requirements and certification standards 

(Strand, 1991). 
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Examining Apprenticeships as a Unique Form of VET 

 

Tracing the historical evolution of the apprenticeship system in BC provides the 

basis for an explanation of the institutional tensions which evolved over time and 

reflects the exogenous impacts of the economy and periodic government interest in 

workforce development. As highlighted earlier, the institutionalization of 

apprenticeships in Canada exists at both the national level, primarily through 

harmonization efforts of the trades through the Red Seal program, and at the 

provincial / territorial level, where the trade requirements are established. As with 

education, the responsibility for administering apprenticeships was delegated to the 

provinces through the Constitution Act of 1867, resulting in 13 different 

jurisdictions that exist today (Lyons, Randhawa and Paulson, 1991). Each 

jurisdiction has its own apprenticeship authority that administers its apprenticeship 

system, and works in consultation with industry sectors to determine the trades in 

demand as well as the skills required in local labour markets. In BC, the Industry 

Training Authority (ITA) is the designated crown agency that is mandated to 

administer apprenticeship programs within the province’s broader VET system. The 

ITA’s system to produce skilled tradespeople involves a unique combination of 

formal education and training with on-job experience under the supervision of one 

or more qualified tradespeople. McClelland (1984) offers a useful definition: 

 

Apprenticeship is a system of supervised employment through which 
an individual learns a skilled trade or occupation. The apprentice 
learns practical skills and technical knowledge. The former are 
acquired through experiences working with journeymen already 
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skilled in the trade; the latter is acquired usually through attendance 
at technical training classes. 

 

The skilled trades are subdivided into ‘voluntary’ and ‘compulsory’ categories (as 

within the construction sector), and are assigned at the discretion of the provincial 

authority leading to differences across jurisdictions. Consequently, the skilled trades 

have become highly diversified across Canada. There over 400 designated trades 

today, but due to a lack of standardization in establishing ‘compulsory’ trades, 

problems for accreditation of trade qualifications across jurisdictions have become 

an issue (Laporte and Mueller, Canadian Apprenticeship Forum, 2016b; 2010). This 

lack of standardization in turn creates structural barriers to labour mobility across 

jurisdictions as certifications awarded in one province may not comply with those 

from another. This has also led to a persistent lack of reliability in the quality and 

comparability of data collected across provincial jurisdictions as well as the 

aggregated national results provided through the Registered Apprenticeship 

Information System (RAIS). Such unreliability results from a lack of consistent 

terminology, definitions and standardization in accounting for apprentice progress 

and results between the provincial jurisdictions. 

 

As mentioned earlier, the Red Seal program which originated in the early 1950s 

seeks to mitigate this problem through harmonization efforts at the national level. 

Red Seal trades are those which are identified by the CCDA as having sufficient 

commonality across jurisdictions, that accreditation can be achieved through 

successful completion of a written exam by anyone who is already certified in the 
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trade (Stewart and Kerr, 2010). Most of the apprenticeship systems across Canada, 

including BC, have integrated the Red Seal exam into their programs thereby 

ensuring that graduates in Red Seal trades are awarded this endorsement. In 2012, 

over 75 per cent of apprentices in Canada were in Red Seal trades (Canadian 

Apprenticeship Forum, 2016a; CCDA, 2014). However, for those who fail to 

complete their apprenticeship or who are not in a Red Seal trade, employability 

remains constrained by the circumstances of weak cross-accreditation between 

jurisdictions. 

 

In terms of contribution to the skilled labour force, there were approximately 

430,000 registered apprentices across Canada in 2010, the number having doubled 

in the decade prior (Brydon and Dachis, 2013).6 However, other than by exception 

such as in ‘compulsory’ trades, an individual can work in the trades in Canada 

without either having undertaken an apprenticeship or having achieved a trades 

certificate. As such in 2006, registered apprentices represented only about 17 per 

cent of the total workforce in the trades across Canada. Regardless, the 

apprenticeship system has become the primary means to achieving a trades 

certificate in Canada, with over 60 per cent of newly certified Journeypersons 

coming though this route in recent years (Crocker et al., 2010).  

 

                                                             
6 The number has remained relatively stable. More recently, the number of registered apprentices in Canada was 
417,300 in 2016, with a decrease to 405,699 in 2017 according to Statistics Canada and the Registered 
Apprenticeship Information System (Statistics Canada, 2019). 
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Statistical data provide a broader, if inexact, sense of the apprenticeship system in 

BC before, during and after the research period. Table 2 is also provided for 

illustrative purposes only, bearing in mind that the BC data, coming from a single 

jurisdiction, are similarly unreliable due to ongoing changes in their terms, 

definitions and interpretations, particularly during the transition from the ITAC to 

the ITA (see Chapter 4). It provides a picture of changes in apprenticeship programs 

as a PSE pathway to employment by way of the number of apprentices registered in 

several different trades common to the construction industry. While the number of 

registrations remained relatively stable throughout most of the research period, the 

sudden rise in 2004 and subsequently doubling four years later in 2008 relate to the 

two legislative initiatives for VET introduced by the Liberal government 

(deregulation of the trades and the creation of the ITA).  

 

The subdivision of the large carpenter trade into sub-trades (such as the Residential 

Framing Technician and Native Residential Construction Worker), as well as the 

creation of 28 new apprenticeship-eligible programs following the introduction of 

the ITA led to a rise in the overall apprenticeship registrations (Prism Economics 

and Analysis, 2017). 
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Table 2: Apprenticeship registration in BC 

Year 1991 1997 2001 2004 2008 
Primary trades 19,194 20,241 22,119 25,719 53,106 

Carpenter 2,478 2,604 2,490 3,729 10,602 
Electrician 2,661 3,075 3,060 4,260 8,892 
Plumbers7 1,740 2,079 1,629 2,466 5,949 

Heavy Equipment8 852 789 768 894 2,001 
Heat & Frost9 210 318 411 495 840 
Sheet Metal 534 510 543 663 1,455 

 
Source: Apprenticeship Completion, Certification and Outcomes (Statistics Canada, 2018) 

 

The Apprenticeship Process for Earning the Certificate of Qualification 

 

As previously highlighted, apprenticeship programs as a skills ecosystem of training 

follows a unique approach that differs from the broader field of VET, given its ties 

with employers through indentureships and associated work periods. Compared to 

other forms of PSE, such as the pursuit of an undergraduate university degree or a 

college diploma in which a student follows a well-established educational pathway 

within an academic institution, an apprenticeship is distinct. It requires alternating 

between a classroom style VET and supervised workplace experience, working 

through successive levels towards completion.  

 

Although university and college co-op programs and compulsory workplace 

placements (for example, for practical nurses) could be seen as similar to an 

                                                             
7 This category includes sprinkler fitters, pipe fitters and gas fitters in addition to plumbers. 
8 Heavy equipment includes cranes as well as other mobile heavy equipment machines such as bulldozers, 
backhoes, graders, etc. 
9 Trades that deal with air conditioning, refrigeration, heating as well as insulation. 
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apprenticeship, the difference is that an apprentice’s work experience is a 

mandatory requirement of an apprenticeship, which is underpinned by a contract of 

employment. Workplace experience is measured in documented hours of work, with 

the quantity of hours required for each level typically equating to about a year of 

continuous employment. Ideally, the working phase also exposes the apprentice to 

different aspects of the trade, thereby enriching their applied knowledge and 

competencies of the skills (Canadian Apprenticeship Forum, 2016b). In other words, 

the underlying fundamentals of an apprenticeship are different from VET based on 

the emphasis of combining education and training with real world experience on the 

work site. 

 

The working phase is followed by a period of VET with an accredited vocational 

training delivery agency (TDA) that can be several weeks to a couple months in 

duration, usually culminating with a test for successful completion of each level. The 

designations for the successive levels of completion are identified by years. For 

example, a third-year apprentice has successfully completed the second level, and is 

now in the third level, whereas a first-year apprentice has just begun their 

apprenticeship but has not yet successfully transitioned to the next level. These 

levels also help contractors to determine the measure of the skill, knowledge and 

experience an apprentice offers, as well as the appropriate wage level which 

increases with experience but are less than that of a Journeyperson.  
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The duration of a typical apprenticeship in the construction trades is usually two to 

four years of continuous effort (Cadieux, 2010; Canadian Apprenticeship Forum, 

2016b). However, delays in completion are common due to coordination challenges 

between work and training periods, as well as fluctuations in the economic 

circumstances on the industry (Gunderson, 2013). It is not uncommon for 

apprentices to abandon the program to pursue long-term employment at the level of 

training they have achieved or to move into a completely different vocation 

(Canadian Apprenticeship Forum, 2004, 2011; C. Laporte, and Richard Mueller, 

2010). The culmination point for a structured apprenticeship is the awarding of the 

Journeyperson CQ, a written exam that can be taken by an apprentice only once the 

prerequisite periods of VET have been successfully completed and the required 

hours of supervised work experience achieved. In BC, this final exam is the Red Seal 

exam for apprentices in designated Red Seal trades, and ensures these new 

graduates have the opportunity to seek employment across Canada in their trade.  

 

The value of the CQ can be measured in several different ways. In the ‘compulsory’ 

trades, it is used to ensure only qualified individuals and supervised apprentices can 

work in regulated domains, thereby protecting public safety interests. From a public 

policy perspective, the CQ is essential to the sustainability of the apprenticeship 

skills ecosystem, as certified Journeypersons become the instructors who provide 

training in the classroom as well as the supervision in the workplace. From the 

employer’s perspective, the CQ is a measure of a trade worker’s level of 

accomplishment in their trade, as well as the basis for wages. From the trades 
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worker’s perspective, the CQ provides access to higher wages, increased 

employability (including in supervision and instructing), and greater inter-

provincial mobility as provided by the Red Seal endorsement. Finally, within the 

skilled trades community, the CQ also provides social status (Brockmann, Clarke 

and Winch, 2011). 

 

In BC, apprentices must be registered with the ITA to formally pursue an 

apprenticeship for reasons of administration, tracking of progression and 

certification. The first step for untrained novices entering into the trades is usually 

several weeks to a few months of pre-apprenticeship training through an accredited 

TDA such as a community college to provide them with the basics for employability; 

the critical step is to become indentured by an ‘Employer Sponsor’. An ‘Employer 

Sponsor’ can either be an individual employer or an organization with an 

established labour employment relationship with multiple employers, such as a 

union’s JATC model with its affiliated contractors (Gunderson, 2013; ITA, 2016).  

 

Ideally an apprentice has employer support for both the work assignments and time 

away for their successive levels of VET, either through the same employer or 

through a coordinated, rotational work assignment system as with the union’s joint 

model. In the union-based JATC model, apprentices are supported by the training 

center and affiliated union local which arrange successive work assignments after 

the completion of each training period. Such coordination is possible through the 

pool of unionized contractors who have committed to the apprenticeship training. 
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However, in other cases such as with smaller companies, challenging economic 

circumstances or in cyclical industries like construction and resource extraction, 

apprentices are at greater risk of unplanned periods of unemployment (BCFED, 

2012; Canadian Apprenticeship Forum, 2012; Sharpe & Gibson, 2005b; Stewart & 

Kerr, 2010). Furthermore, the commitment of an ‘Employer Sponsor’ is not legally 

binding as a contract thereby allowing them to drop an apprentice mid-way through 

an apprenticeship due to a lack of “enforceable obligations on the employer with 

respect to training” (Meredith, 2011).  

 

As such, the apprentice’s pathway to the successful completion an apprenticeship is 

impacted by labour market conditions. Therefore, mitigation strategies in the 

training system would be a logical area to seek improvement. Using completion 

rates as a metric, the McDonald Report (2014) identified the need to focus on 

support for apprentices and employers alike through improved coordination 

mechanisms. 

 

Certification in the Construction Trades 

 

The primary basis for the Journeyperson certification process for trades workers is 

to satisfy employer requirements within their industry sector. It is central to 

developing an understanding of the role of the apprenticeship system, the nature of 

the trades associated with an apprenticeship, and the value of the Journeyperson CQ 

in terms of wages, employability and social status. The requirements for attainment 
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of a Journeyperson CQ is based on the scope and standards of the knowledge, skills, 

and experience provided through the apprenticeship training system within a given 

trade, the requirements of which are established by the apprenticeship authority in 

consultation with its primary stakeholders (ITA, 2016; McDonald, 2014).  

 

As mentioned earlier, the establishment of such requirements can vary widely 

across provincial jurisdictions in Canada, and this results in divergence amongst 

stakeholders within what is arguably a weak governance system (Laporte and 

Mueller, 2010; Lyons, Randhawa and Paulson, 1991). However, according to the 

Auditor General of BC, poor relationships amongst stakeholders (particularly the 

BCBTC and the BC Institute of Technology , who had been excluded from 

governance roles  in the ITA) negatively impacted the training system (Doyle, 2008).  

Economic considerations appear to be the primary catalyst for such divergent 

perspectives, primarily in terms of remunerations for labour (wages and benefits), 

while competency in terms of workmanship quality and productivity, as well as 

workers’ social status are additional points of difference (BCFED, 2012; Heinrichs, 

2015; Johncox, 2001b). The construction industry is but one of several sectors 

employing skilled trades workers in cooperation with other sectors including 

manufacturing, transportation and the service industry. 

 

As previously mentioned the construction trades in Canada, are categorized as 

either ‘compulsory’ or ‘voluntary’. To recap, the ‘compulsory trades’ are typically 

trades that involve work in regulated domains guided by strict public safety 
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standards. They are strictly regulated, with respect to the requirements for 

apprenticeship training, within individual jurisdictions that have them. Only 

registered apprentices or certified trades workers can be employed in these 

particular trades (Hurrell, 2010). The more commonly known ‘compulsory’ 

construction trades include electrician, steamfitter/pipefitter, boilermaker, 

plumber, refrigeration and air conditioning technician.  

 

Figure 1 shows some of the more common ‘compulsory’ trades across Canada 

relative to the study period, most of which were based in the construction industry. 

This is included for illustrative purposes only given that provinces do not 

consistently apply the compulsory status to the same trades. The data is based on 

the 2007 National Apprenticeship Survey derived from surveys conducted between 

2002 and 2004 (Hurrell, 2010). The designation of compulsory trades is determined 

at the provincial and territorial level, and varies across these jurisdictions. As such, 

because the hairstylist trade had been designated as compulsory across most 

provinces and territories, it has a very high percentage of registered apprentices, 

whereas the boilermaker trade was only designated as compulsory in a few 

provinces, with the other trades percentage determined accordingly. 
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Figure 1: Percentage of apprentices in compulsory trades, by trade group 

Source: The Impact of Compulsory Certification on Apprenticeship in Canada (Hurrell, 2010) 

 

The ‘voluntary’ trades are not tied to such industry regulations, and thus are subject 

to far greater discretion in the determination of the skills, knowledge, and 

experience required to fulfill the Journeyperson CQ (Johncox, 2001b). In addition to 

the Journeyperson CQ, certification exists in other forms such as a licence to operate 

heavy equipment or competency in a more specific skill recognized by an 

endorsement, permit, or similar documentation (CCDA, 2014).  

 

While the VET system in BC is like those in most other provincial jurisdictions in 

Canada, the situation in BC is unique due to the legislation introduced in 2001 and 

2003 by the Liberal government, under then premier Gordon Campbell. The Liberal 

government introduced legislation to eliminate ‘compulsory’ trades, thereby 
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deregulating trades training, and introduced modularized training which enabled 

apprentices to achieve certification for specific skills sets enroute to completing 

their Journeyperson CQ (Harris & Company LLP, 2003). Consequently, competency-

based certifications may be earned as a component of an apprenticeship, or 

separately as a stand-alone training module, thereby devaluing the Journeyperson 

CQ.  

 

Primary Stakeholders in Apprenticeships in BC 

 

From a high-level perspective, the broader VET system in BC is structured as a 

system of systems composed of functional relationships between various 

institutions and stakeholders. The examination of the VET system (over the four-

year period since the creation of the ITA in 2004) by the Auditor General of BC was 

significant (Doyle 2008). Not only did this signal a concern with the operations and 

outputs of the ITA, as well as the accounting for public funds that supported its 

mandate, but it also provided rare insight into the system from a non-stakeholder 

perspective. Figure 2 shows various stakeholders involved in apprenticeship 

programs within the broader system, as well as their functional roles.  Together, 

they provide the core functions of trade requirements, employment, training 

delivery and governance/administration that guide the intake, development and 

certification of apprentices.  
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Overall as conceived here, the apprenticeship system is subject to the influence of 

four primary stakeholders as explained in Chapter 1. Once again, they are: the 

provincial government via the Ministry of Labour and the Ministry of Advanced 

Education10; Skills and Training, the BC Institute of Technology (BCIT); the 

unionized BCBTC (synonymous with the term ‘labour’ as used in Figure 2); and the 

non-unionized Independent Contractors and Businesses Association (ICBA). 

Although the unionized sector is composed of both trade union locals and 

employers that operate within a framework of collective agreements with the 

unions, for the purposes of this thesis they are collectively considered as being part 

of ‘labour’.  

 

The employers are the most influential stakeholders, as they provide the 

employment opportunities both to indenture new apprentices, as well as to employ 

them once they complete their CQ. Therefore, they have a pragmatic interest in 

determining the requirements for skilled11 trades workers in the construction 

industry. However, the two employer stakeholder groups of interest (the BCBTC and 

the ICBA) are also divided along ideological lines, resulting in divergent views on the 

knowledge, skills and experience required for the different trades to achieve the CQ. 

Of note, while the apprentices are cited as stakeholders in Figure 3, their voice and 

                                                             
10 The Ministry’s name varied over the period of research, as well as during the years prior (see Annex 5), but 
consistently represented BC’s post-secondary education system from the 1970’s onwards. 
11 The interpretation of the term “skilled” is a controversial aspect of the tensions between the primary 
stakeholders, as will be explained in subsequent chapters. 
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influence is minimal compared with the primary stakeholders, as explained in 

Chapter 5. 

 

 

Figure 2: Key trades training stakeholders 

Source: A Major Renovation: Trades Training in British Columbia (Doyle, 2008) 

 

While all stakeholders have a shared interest in the apprenticeship system, their 

objectives are derived from different perspectives. While both the ITAC and ITA 

(Figure 3) provide a governance framework to oversee the system, the primary 

stakeholders operate with relative autonomy to pursue their self-interests in the 
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context of asymmetrical power relationships with the provincial government, as will 

be explained in Chapter 5. The result is that apprenticeship programs, as a unique 

skills ecosystem, reside within a broader VET system that has many seams rather 

than being seamless, with apprentices facing greater challenges to graduation 

(completion of their CQ) than their peers in colleges and universities. While some of 

these seams are structural, such as the alternating periods of formal learning within 

a training organization, others are systemic, such as the social status of trades 

workers within the education system, the labour market and society. 

 

Institutionally, apprenticeships are influenced by the competing interests and 

perspectives of the primary stakeholders. In the case of the provincial government, 

the apprenticeship system, including the extant transition programs from high 

school into the trades, is included within the mandates of three separate ministries: 

the Ministry of Education, the Ministry of Advanced Education, and the Ministry of 

Jobs, Tourism and Skills Training.12 Additional Ministries, such as Finance, may have 

a specific involvement with the apprenticeship system, but not to the same degree. 

VET is provided through a combination of public and private training centers 

operating under a variety of funding models (ITA, 2016; McDonald, 2014). Public 

TDAs are provided through community colleges while private TDAs are provided 

through either a company or a union-led coordinated training model.  

 

                                                             
12 The names of these Ministries vary over time. 
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The apportionment of state subsidies via the ITA is structured differently for the 

public training centers (McDonald, 2014) than for their private counterparts. This 

has particular implications for pre-apprenticeship training, which is a key transition 

program into the trades. Pre-apprenticeship training facilitates entry into 

apprenticeships, but policy settings can contribute to an oversupply of graduates 

from these programs given that successful completion of the pre-apprenticeship 

training in a public TDA does not guarantee becoming indentured by an employee 

sponsor.  

 

Funding subsidies for public training centers are based on the number of students 

enrolled in programs. This provides potential for an oversupply of students with 

pre-apprenticeship training unless provisions are made to ensure an adequate 

number of employers to indenture them upon completion (Sharpe & Gibson, 

2005b). Furthermore, the principal purpose of community colleges is to provide 

college diploma programs as the basis for transferring to a technical or applied 

bachelor degree programs at universities; such programs depend on government 

funding for students to remain in operation. Their primary objective is the provision 

of education and training, not the coordination of employment upon graduation. As 

such, the business plan for community colleges is logically focused on attracting as 

many tuition dollars as possible and to maximize the state subsidy income based on 

its funding formula, which reflects the education logic tendency. 
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The findings by Meredith (2011) suggest that if the labour market demand is tilted 

towards a preference for lower cost semi-skilled workers, then such a public 

subsidy mechanism may actually contribute to lower completion rates as job 

prospects will become more abundant for apprentices who are mid-way through the 

apprenticeship system (i.e., second and third year apprentices), than for graduates 

who achieve the Journeyperson CQ. The lower percentage of completion rates 

amongst registered apprentices in BC over the past decade appears to support this 

explanation, but does not necessarily confirm it. Rather, most of the existing studies 

portray the existence of multiple factors in addition to the possible effect of the 

subsidy mechanism.  

 

For the private TDAs the situation is quite different. An apprentice may be hired by 

a company such as BC Hydro, for example, that has an established program 

incorporating the training and work experience requirements within its own 

apprenticeship system (BC Hydro, 2016). The union-run TDAs, which are often a 

component of their JATC model, are supported by the union and its affiliated 

contractors. With a pool of unionized employer sponsors committed to 

apprenticeship training along with a coordination system to oversee the training 

and rotational employment assignments, apprentices are supported through each 

level of development through to completion.  

 

Quite often such models include a pre-apprenticeship program that emphasizes 

careful screening of applicants, mentorship and individual development. Course 
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scheduling is usually coordinated with forecast demand for new apprentices. Thus, 

the JATC model is designed to achieve a balance between intake of new apprentices 

and demand for newly qualified skilled trades workers. This model, which reflects 

an employment logic tendency, has produced superior results in Ontario 

(Gunderson, 2013) as well as in BC by the BC Federation of Labour (2012) which 

cites a 90% completion rate for Red Seal apprenticeships, reflective of the value this 

system applies to the success of each apprentice as well as the high level of support 

provided to ensure completion. 

 

Finally, as highlighted in the McDonald Report (2014), there are competing 

ideological views on the knowledge, skills and experience required for various types 

of certification, particularly the Journeyman CQ, within the key stakeholder groups 

representing the labour market, namely the unionized and non-unionized sectors. 

The competing views are based principally on costs, associated with investment in 

training and labour costs. While the non-union approach is to minimize costs to 

remain competitive in the market, the union approach is to control access to the 

labour market to preserve wages and protect their market share of work through 

qualification requirements (Barbash, 1968; Johncox, 2001b). However the literature 

has noted that a narrow focus on costs at the expense of skills training can create 

new problems (Thelen, 2004). The variable and highly subjective nature of the 

process for determining the scope and standards of apprenticeship training 

provided by the ITA opens the door for divergence rather than for establishing a 

mechanism for consensus and convergence on these views. Similarly, opportunities 
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for securing labour at lower wages through oversupply of partially trained 

apprentices, for example, are preferred.  

 

As such, the employer organizations tend towards a narrower view on skills training 

and qualifications, preferring to minimize investments in training as well as 

reducing time that apprentices are away from the workplace for VET. The 

preference in an LME such as in Canada is for the state and/or the individual to pay 

for the generalized training, with the employer only providing training that is 

specific to their needs. In those circumstances where the employer contributes to 

training costs, they seek compensation through suppression of full wages as is 

possible when hiring more experienced apprentices; although they may be very well 

trained, their pay remains 20-30% below the wages of someone with a CQ 

(Meredith, 2011).  

 

Conversely, the unions tend towards supporting a broader, knowledge-based 

approach to skills training across the scope of their vocational occupation. This 

sector values the Journeyperson CQ over specific sub-qualifications that focus on 

specific skill sets within the occupation. This preference is for several reasons such 

as mobility, quality and innovation in addressing new challenges, and the ability to 

contribute to continuation of the VET system as work site supervisors and 

instructors. Thus, the dynamic tension that exists within these key primary 

stakeholders in the apprenticeship system can be reduced to differing 

interpretations of the purpose and pre-requisites of the CQ itself. This persistent 
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divergence in the vocational trades has similarities to the tensions highlighted by 

Brockmann, Clarke and Winch (2011) in the European Union despite efforts to 

achieve convergence.  

 

Political Influences on BC’s VET System and Apprenticeships 

 

The apprenticeship situation in BC over the past few decades provides an 

opportunity to examine the results of different government ideologies as they 

pertain to the core element of institutional interpretations of trades qualifications 

and the associated logic shaping the relationship between vocational education and 

the labour market.  

 

The apprenticeship programs within the VET system in BC have been subject to 

regulatory reforms since the mid-1990s, driven by very different political ideologies 

as well as changing economic circumstances. The NDP government under Premiers 

Mike Harcourt and Glen Clark introduced two separate pieces of legislation between 

1994 and 1997: one to regulate sectors of the construction industry, and the other 

seeking to strengthen the apprenticeship system through stakeholder consultation. 

This was followed in 2001 by Premier Gordon Campbell’s newly-elected Liberal 

government, which enacted legislation to repeal the NDP’s reforms, including the 

elimination of compulsory trades, the introduction of modularized competency-

based training, and an industry-led approach that also reduced the influence of 

labour unions in some sectors including construction (Sharpe and Gibson, 2005b). 
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Both governments also introduced significant organizational change to the crown 

agency mandated to administer the apprenticeship system (Doyle, 2008; Goedbloed, 

2014).  

 

More recently in 2014, one of the cornerstone elements of Premier Christie Clark’s 

Blueprint is to ensure that a revamped apprenticeship system includes an emphasis 

on attracting youth progressing through secondary school, and to lay the 

groundwork for a “seamless path right from school through to the workplace” 

(Clark, 2014). Numerous reports and research studies (Brown, Thomas and Crocker, 

2010; Canadian Apprenticeship Forum, 2007; Gunderson, 2013) consistently 

indicate that most apprentices are several years older than youth who pursue a 

university or college education. This suggests that a career in the trades is not the 

first choice for most high school graduates, and that employment in some trades 

such as construction is not seen as a career per se, thereby rendering trades-based 

apprenticeships as a less desirable post-secondary option for secondary school 

graduates (Gunderson, 2013). 

 

Another cornerstone of the Premier’s Blueprint is the move towards greater 

coordination between the production of skilled workers and the demands of the 

labour force with an emphasis on an industry-led approach to shaping the training 

system. However, while coordination implies cooperation amongst stakeholders, an 

industry-led approach risks a power shift that can erode trust and weaken 

relationships which can create unsustainable outcomes due to a lack of consensus 
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(Bosch and Charest, 2008). Furthermore, such a shift would suggest an exploitive 

view of the apprenticeship system that leans towards production of skilled and 

semi-skilled labour rather than career development for the apprentices themselves.  

 

The apprenticeship situation in BC to date reflects a seemingly unresolved debate at 

the political level about what can be learned from Premier Clark’s plan as well as the 

previous attempts by the former NDP and Liberal governments in BC to change the 

apprenticeship system. If the swings in policy were related as much to a lack of a 

consensus among stakeholders in the apprenticeship system as to differences in 

political ideologies (exacerbated by the competing logics and structural challenges 

of the two ministries), then a comprehensive analysis may provide valuable insight 

into the basis for such divergence.  

 

Under Premier Mike Harcourt, the NDP government adopted a more regulated 

approach to trades qualifications in line with the unionized sectors’ demands 

(Johncox, 2001b). Conversely, the subsequent Liberal government under Premier 

Gordon Campbell deregulated the trade qualifications and privatized the system 

under an industry-led approach that marginalized the labour unions (Bourke, 

2013). In both cases, the governance structure and service delivery model of the 

apprenticeship agency underwent dramatic changes that reflected their opposing 

political ideologies regarding the welfare state and the market economy. However, 

given that both governments viewed the skills training system as an instrument of 
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the economy, particularly in terms of employment and productivity, their actions 

were influenced by the economic context within which they governed.  

 

In the period preceding these two legislative changes, the apprenticeship system 

had been centrally administered by the government through the PAB. In 1994, the 

Harcourt’s NDP government passed the Skills Development and Fair Wages Act 

which introduced specific regulations into the construction sector in an effort to 

strengthen the apprenticeship system including the status of Journeyperson 

qualifications (Mandryk, 2014). This was followed by the passing of The Industry 

Training and Apprenticeship Act in July 1997, which mandated the reorganization of 

the administrative agency for the apprenticeship system into the newly named 

Industry Training and Apprenticeship Commission (ITAC). Central to this 

reorganization was the introduction of a consultative governance model (that 

included the state, industry, labour and the training side), including oversight by 

two different Ministries rather than simply one as before. The system was designed 

to be more productive in meeting industry requirements while introducing specific 

apprenticeship programs for every designated trade (BCFED, 2012; Goedbloed, 

2014). However, the Board of Directors of 24 members applied a consensus model 

that proved to be inefficient in reaching decisions (Coalition of BC Businesses, 

2001). 

 

The Liberals reversed course from the NDP by repealing legislation in 2001 that 

deregulated the construction industry while satisfying the demands of the 
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employers to allow competitive market forces to determine labour terms and wages. 

This was followed, in a similar fashion to the NDP government, with the passing of 

the Industry Training and Apprenticeship Act in 2003. This legislation initiated a new 

round of restructuring of the training system into an industry-led, privatized model 

as a crown agency renamed the ITA in 2004.  Unlike with the previous ITAC 

consultation model amongst the primary stakeholders, training and qualification 

requirements were delegated to industry sectors through a reorganization of the 

system into several different Industry Training Organizations (ITO), with the 

construction trades falling under the Construction ITO. Although there was a Labour 

representative on the Board of Directors as well as on those of the other ITOs, union 

representatives were excluded from the new Construction ITO (BCFED, 2012; 

Goedbloed, 2014). 

 

Subsequent efforts focused on exhorting employers towards greater support of 

apprenticeships through the hiring of apprentices and improved recruiting 

initiatives. This was to ensure that the apprenticeship system was solidly positioned 

to respond to the anticipated rise in demand for skilled workers in BC over the 

ensuing decade (Bond, 2015; Clark, 2014). More recently under Premier Clark and 

based on the 2014 McDonald Report, the ITA was functionally re-organized due to 

funding and governance inefficiencies (each ITO had its own Board of Directors). 

There was also a recognized need to improve the consultative process as previously 

noted by the BC Auditor General. The ITOs were disbanded while their functional 

responsibilities were absorbed centrally within the ITA. In their place, Sector 
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Advisory Councils were created to ensure industry retained a direct role in decision 

making thereby preserving the “industry-led” approach introduced by Premier 

Campbell (McDonald, 2014). 

 

Past reforms and the recent skills strategy demonstrate that the BC government has 

maintained an interest and taken initiative in the development of skilled workers 

through the apprenticeship training system. BC is not unique in this regard, as 

training systems in Canada (and other western economies) have commonly been of 

interest to policy makers due to the importance of such systems for producing 

skilled workers to meet industry demands, address unemployment, and to improve 

economic prosperity (Brunello, 2009; Sharpe & Gibson, 2005b). However, the 

dramatic swings in reforms between the NDP and Liberal governments merit 

further analysis as to the underlying reasons for them. Differences in political 

ideology would be a logical starting point for rationalizing such actions, but do not 

adequately explain other contributing forces such as an underlying lack of 

consensus as to the role of apprenticeships. Fundamental questions relating to this 

lack of consensus require a deeper analysis as to whether the apprenticeship system 

in BC is conceptualized either as a production system designed to meet near-term 

labour requirements, or as an alternative form of post-secondary education to that 

of university or college studies designed to prepare individuals for a career in the 

trades sector of the broader workforce, or as a blend of both divided in overall 

purpose. 

 



 

72 
 

In addition to the legislative actions and imposed structural changes to the 

governance of the apprenticeship system by each of these three governments is the 

associated political context. The NDP is a center-left party with a socially 

progressive ideology that is commonly shared by labour unions. Conversely, the 

Liberals in BC are a center-right party with a conservative ideology towards 

business and the economy that is shared by the non-union sector. Consequently, the 

legislation regarding regulation and deregulation of the compulsory trades, along 

with the structural reorganization of the governance structure created power 

imbalances that impacted the relationships between the primary stakeholders in the 

apprenticeship system (BCFED, 2012; Bourke, 2013; Johncox, 2001b).  

 

Summary  

 

The objective of this chapter was to describe the historical evolution of the 

structural and functional aspects of the apprenticeship system as a skills ecosystem 

within the broader VET system in BC, as well as to illustrate the situation (before, 

during and after the research period) in terms of apprenticeship registrations. This 

historical overview was then complemented by a contemporary snapshot of the 

state of BC’s VET system.  

 

One of the main points of emphasis that sets the scene for problematizing the 

apprenticeship system in BC is the recognition that apprentices are caught in the 

middle of complex VET system of systems that is shaped and influenced by the four 
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primary stakeholders identified, each with partial influence over the apprenticeship 

system but with divergent or competing interests. Given the nature of the 

governance framework along with the highly-segmented institutionalization of the 

system, the individual apprentice is faced with systemic challenges in the steps 

towards the successful completion of their apprenticeship. Apprentices not only face 

the daunting challenge of securing the necessary workplace experience between 

each level of VET, they also find themselves in a system that provides minimal 

financial support and career guidance in a system of fragmented governance. As 

such, most apprentices are left to their own devices in navigating the alternating 

VET-work phases of each successive level of their apprenticeship while maintaining 

the motivation to achieve their Journeyperson CQ.   

 

It is apparent that the underlying issues that persistently challenge efforts to reform 

BC’s VET system, improve both apprenticeship results, and meet BC’s industry 

workforce requirements for skilled tradespeople have yet to be fully understood let 

alone adequately addressed. While the VET system in BC is not unlike those in most 

other provincial jurisdictions in Canada, the situation in BC is unique due to the 

legislation introduced in 2003 by the Liberal government that effectively 

deregulated the skilled trades. Under then Premier Gordon Campbell, the 

government eliminated ‘compulsory trades’ and introduced modularized 

competency-based training, thereby enabling apprentices to achieve certification for 

specific skills sets en route to completing their Journeyperson CQ (Harris & 

Company LLP, 2003). In effect, the result of this legislation was a decline in the 
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market value of a CQ due to the market preference for reduced labour costs through 

the hiring of partially-trained trades workers with certifications for specific skills, 

rather than paying higher wages for a fully qualified Journeyperson, an outcome 

forewarned by Sharpe and Gibson (2005b). Given the significance of these 

legislative initiatives and the subsequent outcomes, as well as the polarized political 

perspectives and approaches of two very different governments, the period of 1993-

2004 may shed light on the nature of the underlying challenges and provide clarity 

on how to more effectively address them.  

 

The next chapter develops a conceptual framework, based on a selection of models 

and theories in the literature review as well as a conceptualization of the problems 

associated with the apprenticeship ecosystem as part of the broader VET system. 

The primary focus will be to integrate various theories that can be applied to the 

examination of the underlying institutional issues pertaining to the competing 

perspectives on the role of apprenticeship programs (as well as the associated 

training and qualifications) within the broader realm of VET. The resulting 

conceptual framework will be used to explain how these perspectives evolved, and 

why and how they negatively impacted the social settlement in the period of 

interest.  
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Chapter 3 – Problematizing and Conceptualizing the 

Apprenticeship Skills Ecosystem 

 

Introduction 

 

The previous chapter traced the historical evolution of the structural and functional 

aspects of the apprenticeship system as a skills ecosystem within the broader 

vocational education and training (VET) system in British Columbia (BC). This 

chapter reviews the theoretical literature relevant to the apprenticeship system, and 

draws from it several frameworks that I will use in this thesis to analyze not only 

the relationships between the skills ecosystem, the education system, the labour 

market, and the provincial government, but also the state of the social settlement 

amongst the primary stakeholders that underpins those relationships and the 

inherent tensions amongst them. The core of the explanation will evolve from the 

logics that are in tension with each other along with the structural institutional 

challenges related to the dual oversight of the VET system by two different 

ministries. The pressures created by these core factors, and the tensions they 

amplified amongst the stakeholders are further exacerbated by the dramatic swings 

in legislative initiatives driven by the political and ideological differences between 

the New Democratic Party (NDP) and Liberal governments. 

 

Given that no single theoretical framework can address and encompass the many 

complex aspects of the system, it is necessary to combine the components of several 
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different complementary theoretical frameworks into a broader conceptual 

framework. In this chapter I will explain these components in detail, how they build 

on one another, and are integrated through the logics to form the overall conceptual 

framework that will be used to analyze the problem and address the core questions 

of this thesis. 

 

Developing a Conceptual Framework 

 

The literature on apprenticeship training contains a range of theoretical 

frameworks that conceptualize the many approaches to such training that exist 

within the VET systems of western market-based economies.  This chapter reviews 

several of these frameworks, and uses them to construct one suited to the core 

questions of the thesis.  A key theme that comes out of the literature is the 

importance of support mechanisms, typically at the national level, to promote 

apprenticeships amid the array of post-secondary options that prepare students for 

entry into the labour market.   

 

The reviewed frameworks, built upon Historical Institutionalism (HI) as a 

foundational layer, include typologies of western economies as well as models of 

skills ecosystems and the related transition systems that lead into and out of 

apprenticeships.  They also include two sets of logics – the tension between the 

education versus employment logic developed by Iannelli and Raffe (2007), and the 

tension between the intrinsic versus institutional logic introduced by Raffe et al 
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(1997) and developed by Young (2003) – that will be used here to analyse the 

transitions systems and the implementation of the legislative reforms over the 

period 1993-2004, the stated objectives of those reforms, and their effects on the 

social settlement.  

 

The following discussion begins with the development of the conceptual framework. 

This framework consists of several components which will be explained individually 

but eventually integrated into a composite whole. The first is the Varieties of 

Capitalism (VoC) framework (P. A. Hall & Soskice, 2001) which distinguishes 

between coordinated market economies (CMEs) characteristic of Northern Europe 

and liberal market economies (LMEs) characteristic of Canada and Anglophone 

countries. This provides the basis for explaining the way in which the different 

institutional structures in each type of economy mediate relationships between 

vocational education and the labour market. While the VoC literature characterises 

national systems, the next section uses the skills ecosystems approach to 

understand differences that occur between industries and regions in countries. This 

will be followed by the introduction of the concepts of the tension between the 

education and employment logic as well as the tension between the intrinsic and 

institutional logic to understand the different types of relationships between VET 

and the labour market in LMEs and CMEs respectively.  
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Conceptualizing Apprenticeships as a Skills Ecosystem 

 

As explained in Chapter 2, apprenticeship training began in medieval times with 

craftsmen sharing their skills with a student who, in exchange for the master’s 

mentoring, provided in return dedicated labour. The process of sharing stemmed 

from an ongoing combination of explanations (knowledge), demonstrations (skill 

training) and application (workplace experience) (Lyons et al., 1991; Stewart & 

Kerr, 2010). Today, although apprenticeships have become institutionalized, they 

still retain the basic elements of combining instruction with supervised workplace 

experience in fulfilling the necessary requirements for a given trade through a 

structured process. The key purpose of apprenticeships is to provide an alternative 

form of PSE that is focused on developing skilled workers for vocational trades in a 

number of different industry sectors. However, in countries such as Canada and 

other LMEs, apprenticeships also tend to be viewed socially as an option for less 

academically minded students, and the trades as a lower status career path (Bosch 

& Charest, 2008; Canadian Apprenticeship Forum, 2013; Conference Board of 

Canada, 2002; Sharpe & Gibson, 2005b).  

 

Although relatively few scholarly articles about VET and questions of system design 

in Canada exist, a few exceptions are Bosch and Charest’s (2008), Lehmann et al 

(2015), Meredith (2011), Sharpe and Gibson (2005b) Taylor and Watt-Malcom 

(2010), and Watt-Malcom and Barabasch (2010). The value of these articles is that 

they consolidate and characterize important trends that are mentioned in much of 
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the international literature, along with some specific data points relevant to Canada. 

The transformation of the skilled trades from the post-World War II era through to 

today in Canada and the United States is clearly related to several factors, of which 

deregulation of the construction industry is but one of several mentioned. Another 

important observation has to do with the gradual erosion of the power of trade 

unions; however, no causal correlation is established between the deregulation and 

the erosion of the unions’ power, nor is there any correlation between the 

significant deregulation milestones (e.g., early 1980s and relaxation of the 

regulatory framework under President Reagan) and the reduction in trade union 

memberships and/or registered apprentices. The literature review can be divided 

into two categories: scholarly material, and ‘grey literature’. Most of the scholarly 

literature reviewed were international articles focused primarily on vocational 

education and training in western developed countries.  The literature selection was 

due not only to the limited number of scholarly articles relating to the 

apprenticeship systems in Canada, as has been noted by others (Stewart & Kerr, 

2010), but also to the richness of the discussions relating to theoretical frameworks, 

typologies and comparative analysis in the international scholarly literature.  

 

Fortunately, there is a far greater supply of ‘grey literature’ available for Canada and 

BC in the form of reports, surveys, reviews, government documents, and media 

releases which can be used in the research. Certain organizations such as the 

Canadian Apprenticeship Forum as well as other non-governmental organizations 

produce a wealth of information in the form of reports and other publications. 
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Similarly, government agencies such as Statistics Canada produce useful analytical 

reports that include information relevant to BC in the form of National 

Apprenticeship Surveys (1993, 1995 and 2007) and the Registered Apprenticeship 

Information System (RAIS). This information is useful in illustrating the situation in 

BC in terms of trends for apprentices such as completion rates, discontinuers, and 

other indicators, but is limited in that it does not clearly represent the aggregation 

of results nationally due to differences in definitions and ambiguity in lexicon 

between jurisdictions that detract from the reliability of the data. Crocker (2014) 

notes that with the elimination of compulsory trades in BC, data collected by the 

Census and Labour Force Surveys (amongst other reports) introduced ambiguities 

in the data in that “anyone is free to label themselves as a trades person in most 

trades.” This in turn impacts the tracking of apprentices as some may be 

unregistered while others may be ‘qualified’ in their trade. 

 

Tracing the historical evolution of the VET system and apprenticeships in BC 

provides the basis for an explanation of the institutional tensions, which evolved 

over time, and reflects the exogenous impacts of the economy and periodic 

government interest in workforce development. From the perspective of the 

employment and education logic pair, it also reflects the societal class-

consciousness of both Canada’s colonial past with Great Britain, as well as that of 

other immigrants coming to Canada in search of better lives for themselves and 

their children. Furthermore, to best understand the more recent institutional 

tensions relating to the public funding and subsidization of apprenticeships in BC, it 
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is useful to conceptualize the unique nature of apprenticeship programs within the 

broader framework of the provincial VET system. More specifically, the work-based 

experiential aspect of an apprenticeship, which amounts to roughly 80% of its 

duration,  not only reflects the employment logic tendency, but also underlies the 

institutional challenges of Ministerial responsibility (and the associated 

bureaucratic administration), as well as the differing perspectives over training 

curriculum, delivery and associated qualifications. 

 

Problematizing the Situation for a Theoretical Analysis 

 

The apprenticeship system is composed of multiple agents (with four primary 

stakeholders, as previously identified) interacting to advance their own interests 

against the backdrop of a market economy that generates unpredictable cyclical 

demands for skilled trades workers in the various industries in BC (i.e., 

construction, forestry, mining, automotive, etc.). Given that the primary 

stakeholders are composed of groups of people and that the apprenticeship system 

involves various institutions, the problem can neither be adequately conceptualized 

from the perspective of individuals operating as singular units within the system, 

nor from the perspective of identifiable cause and effect relationships that can be 

isolated from the multiple, overlapping interactions between the primary agents. 

Consequently, the problem needs to be conceptualized on different levels from 

apprentice up through specific groups to the institutional level, each level having 

different degrees of impact on the VET system’s operation and outcomes.  
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By viewing the training system as a spectrum from the secondary education system 

through to the labour market, it can be conceptualized as a system of systems 

composed of separate institutions that have a functional relationship that 

contributes to the production of skilled, qualified workers. Within the system of 

systems lies the apprenticeship skills ecosystem and the dynamics of competing 

interests by the four principal stakeholders identified earlier. Furthermore, the 

demand side of the apprenticeship ecosystem is further complicated by conflicting 

priorities of the unionized and non-unionized sectors regarding the scope of 

knowledge, skills and training to be provided to apprentices. The crux of the 

divergence is rooted in their different interpretations of trade occupations and skill 

qualifications.  

 

The apprenticeships are subject to change due to the unstable structure of the 

broader VET system of systems in which they are situated as well as the apparent 

facility with which the competing interests of the primary stakeholders influence 

such changes. As such, the VET system in BC is both structurally complicated and 

highly complex in terms of its weak stabilizing mechanisms for reconciling these 

competing interests into a social consensus over the core inputs and outputs of the 

system itself. The multi-dimensionality of the situation renders individual 

assessment of sub-components of the system very difficult. Determining linear 

cause and effect relations between, for example, stakeholder input to the system and 

subsequent changes to apprenticeship completion rates are nigh impossible.  

Furthermore, the responsiveness of the system to feedback creates a dynamic of 
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continuous change to the inputs, processes and outputs of the system that 

compound the challenges of assessing such causal relationships. 

 

While the structural issues mentioned affect the system, the root problem is the 

divergent perspectives of the primary stakeholders. These differences, shaped by 

ideologies, social-economic class differences and market interests, have an impact 

both on the interpretation and implementation of government intent. I will analyse 

this social dynamic through the use of an intrinsic and institutional set of logic. As 

such, the conceptualization of the root problem needs to be taken from that of 

several dimensions, not simply that of a structural issue with clear, linear, causal 

relations.  

 

Given the dynamics of the VET system, the approach followed here places less 

emphasis on simple measurable outcomes such as completion rates, and more 

emphasis on how the relationships amongst stakeholders have been influenced by 

government legislation and changes to the governance of the system. Such an 

approach requires a comprehensive conceptual framework that can establish the 

basis for the interests and perspectives of the primary stakeholders. Furthermore, it 

requires a research design and methodologies that permit an effective, qualitative 

analysis of how the VET system and apprenticeships in particular adapt 

institutionally to the shifting power imbalances between primary stakeholders. This 

becomes important in determining how these dynamics shape the process by which 

the requirements of trades are determined.   
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Theoretical Components of the Conceptual Framework 

 

The foundational theoretical framework that I chose for my thesis was Historical 

Institutionalism (HI), which helps in relating path dependencies and how 

institutions evolve to circumstances experienced by BC’s VET system during the 

period of 1993 to 2004. Upon this theoretical foundation are added the additional 

layers needed to explain the basis of the pressures on apprenticeships, the economic 

factors influencing the stakeholder tensions, as well as the impacts of the dramatic 

swings in political legislative initiatives directed at the VET system during this same 

period. The VoC typology provides the framework with which to explain the high 

level relationship between VET and the labour market, while the skills ecosystem 

theory helps to explain the uniqueness of apprenticeships within BC’s broader VET 

system. Finally, the tensions underpinning the education and employment logic on 

the one hand and the intrinsic and institutional logic on the other provide the means 

to integrate these three theoretical frameworks, operationalize the relationships 

between the layers, and explain the underlying structural pressures on the system 

as well as the tensions amongst the primary stakeholders.  

 

These elements are integrated to form the components of the overall 

comprehensive conceptual framework and to provide the means to explain how the 

underlying pressures on apprenticeships as a unique skills ecosystem within the 

broader VET system, along with the structural institutional issues created by the 

oversight of two different ministries. The discussion of logics provide the means to 
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explain these underlying issues, as well as to explain how the swings in political 

reforms and their stated objectives added further pressure on the system while 

perpetuating rather than reducing the tensions amongst the stakeholders. The 

following sections will serve to provide a brief overview of each theoretical 

component that was used, and to explain how they were each integrated into this 

conceptual framework. 

 

Historical Institutionalism 

 

While the apprenticeship system is conceptualized as a system of systems and 

therefore not an institution unto itself, HI provides a basis for exploring the adaptive 

processes by which the Industry Training and Apprenticeship Commission (ITAC) 

and the Industry Training Authority (ITA) adjusted to the government’s influence 

over the research period. Furthermore, it is an important and useful means to 

explain what institutions are, what role they play in society, and how they interact 

with other institutions. Institutions are seen by some scholars as being underpinned 

by relationships, with governance being a central node for affecting the role, nature 

and influence of stakeholders, including the creation of power asymmetries (Bosch 

& Charest, 2008). The literature provides several models with which to 

conceptualize the change process, including the circumstances that trigger such 

change.  
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Thelen’s (1999, 2004) model, which views institutional change as an ongoing 

process of negotiation in adapting to its political and social environment rather than 

a deterministic process theorised as path dependency, appears better suited to this 

research effort. In this model, political reforms may invoke “a renegotiation of the 

conditional base on which specific arrangements rest, even as such renegotiations 

drive important changes in the form these institutions take and the functions they 

perform” (Thelen, 2004). Establishing the governance system as the ‘conditional 

base’, HI provides a framework with which to examine the means through which 

such relationships are impacted by changes to governance, and how this in turn 

affects the social settlement underpinning apprenticeship programs in the 

construction trades in BC. The strength of the social settlement has been found to 

affect VET systems in terms of the narrowing or broadening of requirements for 

trades training (Wheelahan, 2015). Given the predominant influence of the 

government in directing the system, HI will be used in a similar fashion to explore 

how the NDP and Liberal governments came to the decision to implement their 

respective legislative initiatives pertaining to the compulsory trades in BC. It 

provides a basis for explaining the path dependencies that the different 

governments faced in their attempts to reform apprenticeships and the broader VET 

system of systems. 

 

Although much of the early literature relating to skills development in market 

economies was grounded in classical economic theory such as rational choice and 

human capital theory, it was found to be inadequate for complex, social systems 



 

87 
 

involving multiple concurrent relationships (Lowndes & Roberts, 2013; Oliver, Yu, & 

Buchanan, 2018). HI diverged from the classic theories through a recognition that 

the evolution of an institution is not necessarily the result of a succession of rational 

decisions guided by a long-term strategy, but is quite often influenced by external 

social, political or economic circumstances (Thelen, 1999, 2004). The adaptive 

mechanisms of the institution determine its evolution, whether in response to 

gradual change or in reaction to significant external events such as sudden changes 

in political direction. HI gained popularity as a means to analyze the circumstances 

that led to the evolution of an institution by exploring decision processes that 

reflected the impact of different motives, perspectives and alliances of participants 

(Thelen, 1999).  

 

Path dependency, a concept often associated with HI, postulates that once an 

individual or institution embarks upon a particular path, that over time it becomes 

increasingly difficult to break free from the evolving and complementary support 

systems that perpetuate the established behavioral pattern (Raffe, 2008; Thelen, 

1999; van Vught, 2008). The concept of path dependency is an additional tool to 

conceptualize how the adaptive mechanisms of an institution may establish a 

change in direction from which it becomes increasingly difficult to reverse as time 

progresses. Alternatively, path dependencies can be seen to reflect the inertia of an 

institution that seeks stability through its established norms, procedures, rules and 

other elements including its relationships that comprise its functional character.  
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When combined with critical junctures (key decision points undertaken by an 

institution), path dependency is considered useful by some to understand how an 

institution evolved to a new condition when examined from a historical frame of 

reference (Levy, 2008; Powell & Solga, 2010; Thelen, 1999). Complementary to this 

aspect of HI is the classic work by Bowles and Gintis (2011) that theorizes that the 

socio-economic background of an individual and the concomitant impact of 

economic institutions on the development and career outcomes outweighs the 

efforts by the secondary and post-secondary education system to enhance career 

opportunities. 

 

HI gained popularity as a means to analyze complex decision processes that 

reflected the impact of different motives, perspectives and alliances of participants 

by examining events not so much based on the isolation and identification of causal 

outcomes, but more from the context of the circumstances at the time of the event. 

Furthermore, it conceptualizes institutions as being responsive to their social and 

political circumstances through relationships and internal feedback processes, 

rather than operating in isolation of such externalities (Thelen, 1999).  

 

From a higher-level perspective, the contribution of HI arises from its focus on the 

evolution of institutions over time, assessing the ways and means in which they 

adapt to gradually changing circumstances, modulated by extant path dependencies, 

as well as significant shocks arising from a critical event such as a shift in political 

direction (Lowndes & Roberts, 2013). Additional literature reinforces the utility of 
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HI for conceptualizing VET systems within the framework of institutions that are 

indeed adaptive in nature, whether in analyzing critical junctures (Thelen, 1999) 

brought on by significant exogenous events, or in simply adapting to the changing 

social, economic or political environment (Gonon, 2008; Lassnigg, 2011). 

 

Varieties of Capitalism 

 

The VoC literature emerges as a theoretical foundation that has been used 

extensively in the VET literature as a basis to compare western countries through a 

political economy lens using a model based on the level of coordination between 

institutions such as the training system and the market (P. A. Hall & Soskice, 2001). 

The simplicity of their typological model, which is essentially composed of two ends 

of an analytical spectrum between CMEs and LMEs, is used to identify the level of 

support likely to be provided. Although Canada falls within the LME realm of the 

typological model based on its tendency towards a laissez-faire perspective on the 

market, the framework provides the basis to theorize the challenges facing the 

apprenticeship system in BC as well as the competing interests between the 

unionized and non-unionized sectors.  

 

However, other scholars have found the model too simplistic. For example, Lassnigg 

(2011) argues that there is a need to further examine the underlying institutional 

structure, organizational logic and support systems for VET of different countries 

that demonstrate high-level characteristics of the VoC typology. Other such as Green 
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et al. (2010) and Culpepper (2001) argue that another weakness in the model is its 

lack of focus on state intervention through laws, regulations, policies and programs 

in circumstances in which the state has only partial or negligible control, even 

though the state is seen as the predominant actor within the VET system. Thelen 

(2012) also argues against oversimplification, proposing that the underlying 

coalitional structures of institutions and the manner in which they adapt to the 

changing political landscape is a more appropriate basis to assess where a given 

institution falls within the VoC typology spectrum. 

 

Alternative frameworks tend to characterize LMEs and CMEs in similar ways, 

although they may have a more differentiated framework that identifies different 

approaches in different parts of the world (Wheelahan, 2015). Regardless, the VoC 

typology is a useful basis to conceptualize apprenticeship systems since Canada 

overall and BC in particular are liberal market economies and given the heavy 

reliance on the labour market in mediating the apprenticeship system, will be used 

as a framework in this thesis.  

 

The role of the institutions in the VoC literature provides insights into the 

apprenticeship training system at a macro level, particularly the interconnecting 

parts and the role of stakeholders. Additionally, within the literature are numerous 

typologies used to describe the nature, substance and relevance of vocational skills 

that are of interest to this research. Some of the work is specific to skills such as the 

categorization of skills proposed by Buchanan et al. (2001) based on their 
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application: cognitive, technical and behavioral. Given the active role of the NDP and 

Liberal governments in attempting to shape the apprenticeship system, 

conceptualizing the means by which the system adapted to such changes at the 

institutional level becomes another important element of the thesis and an area of 

interest in the literature review. Hall and Thelen (2009) develop the means by 

which institutions resist and adapt to forces of change, either exogenous or 

endogenous. Furthermore, Hall (P. A. Hall, 2006; P. A. Hall & Thelen, 2009) seems to 

accept a more graduated approach to the VoC theory which allows for greater 

specificity in dissecting the motives and means by which institutions adapt to the 

ongoing influences of their associated groups / individual firms. This includes 

recognition of divergent interests of actors who may be involved in several 

institutions. 

 

Not only does this serve to reinforce the need for HI, but it also differentiates 

traditional economic cause-effect relationships with a more appropriate, granular 

and workable model for both explaining the “before-after” situation in BC following 

the 2001 election of the Liberal Campbell government. It also serves as a powerful 

model to assess potential courses of action for the BC provincial government in 

seeking to fulfill their stated intrinsic logic objectives. However, despite the many 

critiques of Hall and Soskice (2001) and the various weakness in the simplified 

typology, it provides a useful theoretical basis to explain the underlying realities of 

the pressures on the post-secondary system in BC, and how this add to the tensions 

between the VET system and apprenticeships from the vantage point of the 
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relationship between education and the labour market. This relationship can be 

further explained through the addition of the skills ecosystems literature that 

follows. 

 

Skills Ecosystems 

 

The skills ecosystems literature (J. Buchanan et al., 2001; Raffe, 2008) provides the 

means to conceptualize the characterization of skills and qualification within the 

broader context of social norms, values and perspectives. Finegold’s (1999) 

research on skills ecosystems in Silicon Valley’s high-tech sector provides the basis 

for conceptualizing how apprenticeships (as a subset of BC’s broader VET system of 

systems) are driven by, and respond to, differences in industry requirements when 

comparing cases between different trades, regions and sectors. Subsequent 

expansion of Finegold’s theory was refined to distinguish intermediate and low 

skills ecosystems and the identification of ‘clusters’ as “competences in a particular 

region or industry shaped by interlocking networks of firms, markets and 

institutions” (Buchanan et al., 2001). Estevez-Abe, Iversen and Soskice’s (2001) 

skills typology added an assessment of the levels of employer security and state 

welfare associated with each the three skill categories (firm-specific, industry-

specific and general), with the construction trades falling within the ‘industry 

specific’ category. This category is conceptualized as vocations requiring 

investments in training and education, but competitive market forces such as 

‘poaching’ disincentivizes employers to make such investments. Consequently, the 
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risks associated with an investment in training leads to employers seeking to reduce 

such investments either by reducing and/or compartmentalizing the skills training 

and qualifications, or by seeking to have the state and/or the worker pay for such 

skills training. 

 

The literature on educational and labour market transitions (Ecclestone, 2010; 

Raffe, 2008; Wheelahan, Moodie, & Buchanan, 2012a) relates to the social and 

cultural aspects of how apprenticeships are perceived as a career choice and a PSE 

option for self-improvement, as well as to explain the role of coordination 

mechanisms as determinants of success when viewing the apprenticeships as a 

program model within the broader VET system. Finally, literature on vocational 

occupations (Brockmann et al., 2011) rounds out the conceptual framework through 

a relational association of vocational qualifications with socio-economic status, as 

well a co-relation between the breadth of VET provided to an apprentice and their 

ability to adapt to changing labour demands (i.e. to transition from one job to 

another within their trade).  

 

Others such as Estevez-Abe (2001) took a very different approach to developing a 

typology that related to both the degree of transferability of skills as well as the 

welfare support structure that associated with the different categories. While ‘firm-

specific’ skills have a high degree of interdependency between employers and 

employees, trades workers find themselves in Estevez-Abe’s (2001) middle category 

of ‘industry-specific’ skills which are highly transferable. While this provides 
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excellent mobility, it also undermines employer interests in any meaningful 

investment in training due to fears of their trained employees being “poached” by 

competitors (Bosch & Charest, 2008). Such typologies are important given that 

trade skills and qualifications are the currency of skilled workers, the basis for 

wages, and how they are able to secure employment. As such, theoretical discussion 

on skills, qualifications and occupations become another element of the overall 

conceptual framework as a means to analyze the basis for divergent perspectives on 

their value in the labour market and in society overall. 

 

A variety of scholars (Brockmann et al., 2011; Wheelahan & Moodie, 2016a), 

examine these and other important questions that elevate the discussion away from 

the nature of the skills and how they relate to industry requirements and into the 

higher order perspective of the role of trades workers in society, including the social 

status associated with vocational occupations. These perspectives can help inform 

policy to support state interests in attracting youth into the trades and ensuring that 

apprentices persist with their apprenticeships through to completion. The BCBTC 

characterizes the generational self-reproducing described by Willis’s (1978) 

ethnographic research, as is seen in the demographics of the trades unions, 

specifically the gender divide.13 The VoC and skills ecosystems provide additional 

                                                             
13 Despite a persistent and sincere effort by the BCBTC to welcome a higher percentage of females into their 

trade unions, the change in the male-female balance has only changed minimally (Canadian Apprenticeship 

Forum, 2013). 
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explanations to understand the context in which young people make career 

decisions shaped by gender and class. The building trades have been traditionally 

composed of male and working, and Willis (1978) explains the relationship of this 

generational self-reproducing tendency within the broader context of the social, 

economic and institutionalized structures. 

 

The literature pertaining to skills ecosystems typically focuses on successful clusters 

that can arise within smaller microcosms, such as a region or city as well as within a 

specific industry sector, such as the Silicon Valley, for example. Several scholars (J. 

Buchanan et al., 2001; Finegold, 1999; Wheelahan & Moodie, 2016b) ground some 

of the theoretical discussions into the realities of the market requirements. The 

addition of the ethnographic research by Willis and the VoC typology can help 

explain how a skills ecosystem such as apprenticeships can expand beyond local and 

regional geographical levels into a broader existence at a provincial level, such as in 

BC. When this is combined with HI, and the structural circumstances of education 

and labour in BC along with the link between the two ministries overseeing the VET 

system, it explains how apprenticeships could exist as a unique skills ecosystem at 

the provincial level. This could be applied nationally across Canada based on the 

delegation of education to the provincial and territorial governments, as mentioned 

in Chapter 2.  

 

Other scholars (Iannelli & Raffe, 2007; Raffe, 2008; Rauner, Smith, Hauschildt, & 

Zelloth, 2009) have conceptualized the apprenticeships and the VET system from 
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the perspective of a process that serves to allow individuals to transition from one 

station in life to another, as well as from a systemic approach by way of support 

mechanisms associated with the process. The transitions of interest are related to 

both entries into the apprenticeships (such as out of high school) as well as into the 

workforce upon completion. Raffe (2008) develops a framework composed of four 

levels from the individual experience up through institutional/structural, national 

and international levels, that allow for an examination of transitions that thereby 

provide additional ways to examine and cross-compare systems. For the sake of this 

thesis, I will focus on the individual and institutional levels, whether it is between 

compulsory and voluntary trades, or even between different occupations within the 

same regulatory framework. 

 

The tension between the Education and Employment Logic  

 

Iannelli and Raffe (2007) build on the VoC literature by defining the different 

relationships between education and the labour market in CMEs and LMEs as 

‘transition systems’, and that they use the concept of education and employment 

logics to look at the dynamics that shape the relationship between education and 

the labour market in each type of system. Their logics provide a basis to explain how 

the tensions which shape institutional change are implemented and mediated in 

CMEs and LMEs as it pertains to the relationship and between the post-secondary 

education (PSE) system and the labour market. The CME countries tend towards an 

employment logic, with systems that are designed to prepare students for the needs 
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of the labour market and where there are strong and dense networks of 

relationships that connect the VET system to the labour market and social partners. 

 

VET systems that typify an education logic tendency are found in countries with an 

LME system wherein the coordination between the broader education system and 

occupations is distant and weak, and is mediated through an employment market. 

The primary focus is on generalized academic education in preparation for PSE 

studies and potential careers in various professional fields along with the associated 

social status such careers offer. Inefficiencies in the supply and demand of educated 

individuals seeking to enter the job market are left to market forces, while education 

costs are largely borne by the state and the individual rather than the employers. 

Education systems in LME countries such as Canada tend towards an education 

logic, within which VET is seen to be the better career path for academically weaker 

students. This is emphasized by the fact that in Canada, vocational careers in the 

trades such as construction are held in lower regard compared to professional 

careers in the fields of medicine, law, engineering or business (Bosch & Charest, 

2008; Brockmann et al., 2011). This phenomenon reflects the generational self-

reproducing characteristic of the trade unions (Dolby & Dimitriadis, 2004; Willis, 

1978), as mentioned earlier. 

  

CMEs tend towards an employment logic with strong coordination mechanisms 

between occupations and education system not only in sharing information on 

requirements, but also through a more active investment in the overall education 
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and training system. CME type countries reflect this logic, with the dual-track 

secondary school/apprenticeship systems in Germany and Switzerland often used 

as reference points in the literature for best practices (Bosch & Charest, 2008; 

Powell, Bernhard, & Graf, 2012; Rauner & Smith, 2010; Swars, 2014). The greater 

coordination with labour market demands also brings higher interest in vocational 

studies, given the stronger potential for employment.  

 

The Tension between the Intrinsic and Institutional Logic 

 

Raffe et al’s concept of an intrinsic versus institutional logic pair (1994) provides a 

framework to conceptualize and explain the means by which government policy is 

operationalized within the VET system (Wheelahan, 2015), and built upon the 

foundation of HI and the economic relationship between education and the labour 

market explained by the VoC typology. The intrinsic logic tendency provides the 

rationale for policies and policy reforms by specifying the reasons, purpose and 

intended outcomes for reforms. Furthermore, the intrinsic logic tendency embodies 

the overall stated political intentions / objectives and the accompanying rationale, 

often in generic terms, thereby leaving these legislative reforms open to 

interpretation. However, legislative reform initiatives by the government are 

subsequently mediated by the forces of institutional logic which reflect the 

economic and social interests of different constituencies as well as the construction 

of the institutions that underpin these systems.  
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So, while the intrinsic logic of government reforms may be to increase the supply of 

apprentices, ensure a good match between supply and demand for skilled labour, 

and support economic development, these high-level aspirations must undergo the 

necessary implementation process by the bureaucracy to produce results. It is 

during the subsequent implementation and ongoing service delivery processes that 

the institutional logic of the different institutions, bureaucrats and stakeholders 

come into play in shaping the interpretation and application of the legislative 

reform. The resultant outcomes and how they differ from the high-level political 

aspirations are conceptualized as the tensions that emerge between the intrinsic 

and institutional logic pair. Thus, by using this framework, it will be possible to 

differentiate between intended and actual outcomes, and to understand how such 

differences are influenced and operationalized by the institutions, processes and 

stakeholder interests involved (Young, 2003). 

 

The Conceptual Framework – Integrating the Theories and Models 

 

No single theoretical framework relevant to VET and apprenticeships can provide 

the necessary tools to conceptualize the scope and complexity of the VET system of 

systems in BC, or to comprehensively examine the underlying challenges that have 

repeatedly kept government reforms from finding an optimal way forward for VET 

in general or apprenticeship programs in particular. For these purposes, an 

integration of multiple frameworks is necessary. As a means of integration, this 

thesis adopts a layered approach, using HI as the foundational layer upon which the 
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VoC and skills ecosystems layers are added so as to explain the relationship with the 

labour market, education and the VET system. The further addition of the logic pairs 

serve to operationalize the relationships amongst these layers, to explain the origins 

of the pressures on apprenticeship, and to explain how this increases tensions 

amongst the stakeholders. This multi-layered approach serves to establish different 

frames of reference with which to analyze the puzzle as well as to identify 

appropriate research methodologies, as will be detailed in Chapter 4. 

 

As the primary layer, the HI theoretical framework provides the basis for 

conceptualizing the VET system of systems as comprising institutions that evolve 

and adapt on a continuous basis through the influences of their political, social, 

economic and cultural environments, as well as through their relationships with 

stakeholders. The intermediate tier integrates the VoC literature that establishes the 

necessary economic backdrop to situate BC’s VET system and apprenticeship 

programs, given the inextricable link of the latter with the employment sector and 

associated industry sectors such as construction. Within that layer, the VoC’s LME 

and CME typologies provide the basis to further understand the impact of social, 

economic and political perspectives on apprenticeships as a skills ecosystem rooted 

in an employment logic within the context of the prevailing priorities and interests 

of the government and public alike. 

 

The final layer of the conceptual framework introduces the skills ecosystems 

literature, including skills typologies, to conceptualize vocational (skilled trades) 
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occupations within BC’s employment sector (with a focus on the construction 

industry) so as to conceptualize apprenticeships as a unique form of VET within the 

broader spectrum of VET delivery through BC’s TDAs. While all three layers serve to 

explain the interests and perspectives of the primary stakeholders who will be the 

subject of the research, the ecosystems literature provides valuable insight into the 

underlying pressures on apprenticeships (given their uniqueness within the 

broader VET system), and how this exacerbates the tensions amongst the 

stakeholders. Figure 3 depicts the three layers of the integrated conceptual 

framework along with the two pairs of logic sets that serve as the operationalization 

mechanism to understand how these pressures relate to stakeholder tensions and 

the outcomes of legislative reform initiatives. 

 

 

Figure 3: Visual depiction of conceptual framework 
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The operationalization of the conceptual framework is achieved through the 

application of the pairs of logics. I used the educational versus employment logic 

pair to analyze the tensions between apprenticeships, the education system, and the 

labour market. The intrinsic versus institutional logic pair was used to understand 

the processes of political and institutional change by analyzing the intrinsic 

rationale for reforms and how they were justified, and how these reforms were 

mediated through the implementation process by institutional forces, stakeholder 

interests and other factors. The application of the intrinsic versus institutional logic 

pair facilitated an analysis of the gap between political aspirations / objectives with 

actual outcomes. Overall, this integrated and multi-layered conceptual framework 

generates a series of interrelated questions relating to government engagement in 

apprenticeships and the broader VET system of systems in BC, where that 

engagement is affected by the evolving influence that primary stakeholders have on 

the government of the day, and by how the trades training system responded to the 

series of legislative reforms. Central to the research was the role of the governance 

system in shaping such interactions, as well as the impact of any political influence 

stakeholders applied to serve their interests, and the result this had on the social 

settlement amongst them. 

 

Summary 

 

The literature review demonstrates the scope and depth of the scholarly work 

underpinning apprenticeships as a subset of VET, and introduces several different 
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theoretical frameworks, typologies and models that can be drawn upon to create the 

conceptual framework required for this research. Although the volume of scholarly 

material relating to apprenticeships in Canada, and more specifically BC, is limited it 

is not limiting, and a substantial body of useful ‘grey literature’ was found both 

during the literature review phase as well as during the research phase of this 

thesis. In closing, the conceptual framework is the basis for establishing the 

research design and the selection of appropriate research methodologies, which will 

be discussed in detail in Chapter 4.  
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Chapter 4: Research Design and Methodology 

 

Introduction 

 

The previous chapter developed a comprehensive multi-level conceptual framework 

that integrated several theoretical frameworks and two pairs of logics as the means 

to conceptualize the structure and function of the apprenticeships as a skills 

ecosystem within the British Columbia’s (BC) broader vocational education and 

training (VET) system. Having created this conceptual framework, the next step 

towards answering the core research questions of the puzzle is to determine a 

research design strategy, including appropriate and accepted methodologies. 

 

As previously stated, the research effort focuses on the province of BC and the 

period of 1993 to 2004 because of the significant legislative reforms of the VET 

system and apprenticeships introduced by two ideologically different governments. 

These circumstances provide the opportunity for a “before-after” within-case 

comparative study, an approach recognized for its utility in qualitative research, 

particularly for circumstances in which the political impetus for legislated reforms 

is central to the study of the subsequent outcomes (George & Bennett, 2005).  The 

rationale for this research decision and methodology will be developed later in this 

chapter in terms of the conceptual framework developed in the previous chapter, 

and how these relate to key components such as the pairs of logics. Given the 

decision to focus on the legislative initiatives that were introduced during the 
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research period of interest, historical institutionalism (HI) figures prominently in its 

role as the foundational tier for the conceptual framework. 

 

The central focus of the research plan is to establish a clearer explanation of the 

underlying factors that weakened the effective governance of the apprenticeship 

system in BC and influenced the tensions amongst the primary stakeholders, and to 

explain how they weakened the social settlement, thereby undermining the 

legislative reforms of the government. As such the core research questions are as 

follows: 

 

1. How were the relationships between apprenticeship programs, the labour 

market and the post-secondary education system coordinated, governed and 

shaped in BC, and why did they take the shape they did?  

 

2. What motivated the New Democratic Party (NDP) and Liberal provincial 

governments to impose significant changes to apprenticeships and the 

governance structure?  

 

3. What was the outcome of these processes of change on apprenticeships as a 

skills ecosystem within the broader vocational education and training system in 

BC, and why did this particular outcome occur? 
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As stated in the previous chapters, the research focuses on the construction industry 

in BC. The key stakeholders were identified as the provincial government and its 

bureaucracy, the unionized construction sector led by the BC Building Trades 

Council (BCBTC), the non-unionized construction sector led by the Independent 

Contractors and Business Association (ICBA), as well as the VET providers, namely 

the accredited public and private training delivery agencies (TDAs).  Based on the 

two pairs of logic discussed in Chapter 3 (the education versus employment logic 

pair, and intrinsic versus institutional logic pair), examination of the three 

conceptualized levels of interaction with the apprenticeships is undertaken to 

address the core questions. For the purposes of this research, these three levels are 

categorized as the legislative (elected government and bureaucracy), governance 

(apprenticeship system’s Board of Directors), and practitioner (those administering, 

training, employing and mentoring apprentices).  

 

Research Design 

 

My research interests are situated within the seams between disciplines and world 

views. I found that there is no single theoretical framework that addressed my 

questions, and that I needed to draw upon complementary theoretical frameworks 

to do so. Recognizing that the underlying basis of my research was that of social 

science rather than natural science, it became apparent that I would need to create 

my own conceptual framework to address my three research questions. 

Furthermore, it was apparent that the answers would have to be derived though an 
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interpretive analysis of a complex, multi-faceted, relational research object that was 

undergoing continuous and unpredictable change.  

 

Unlike with the natural world, studies of the social world are founded on the human 

condition in which the endowments of free will, consciousness, and introspection 

enable individual and collective agency, albeit within normalizing culture of 

institutions. The adaptive responses of such agency are not bounded by predictable 

outcomes. Furthermore, my research questions required the means to interpret, 

analyse and explain the confluence of social, economic and political dynamics across 

the intersections of institutions, organizations and labour markets in terms of the 

pluralistic stakeholder relations, both formal and informal.  

 

Consequently, for the purposes of my thesis, it was necessary to draw upon 

applicable components of the literature in order to establish a unique conceptual 

framework in order to address the three core requirements of my thesis as follows: 

 

1. The nature of the object of my research (as previously mentioned); 

2. The purpose of the study (as articulated through my core questions); and 

3. The strategy underlying the research design, tools, data and methodology. 

 

The research design draws from the conceptual framework introduced in the 

previous chapter, and allows one to explore the literature on transitions as they 

relate to the relations between the supply side of the education system (into 
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apprenticeships) and the demand side of the skilled trades labour market (Iannelli 

& Raffe, 2007; Raffe, 2008; Wheelahan, Moodie, & Buchanan, 2012b). As discussed 

in previous chapters, Canada fits within Liberal Market Economy (LME) typology, in 

which a laissez faire free market ideology is prevalent (P. A. Hall & Soskice, 2001), 

and for which the educational system typifies an education logic tendency.  

Accordingly, apprenticeships stand out as an exception to the general typological 

character of the Canadian post-secondary education (PSE) system in that they typify 

an employment logic tendency.  

 

Raffe (2008) underlines the importance of examining a transition system from a 

historical perspective so as to better understand the evolution of the institutional 

linkages between the education system and the labour market, and this has been 

done with the VET system in BC as it pertains in particular to apprenticeships. 

Thelen (1999) underscores the social aspect of institutions by explaining that they 

are built and shaped by people, and that institutional linkages are highly influenced 

through the associated inter-relationships between members of the respective 

institutions, as well as more formalized interactions amongst these same 

institutions, such as through collective labour agreements or memoranda of 

understanding. Achieving a detailed explanation of the apprenticeship system, 

particularly for the purpose of addressing my research questions, requires a 

detailed analysis of these inter-relationships from a variety of individual and 

institutional positions. 

 



 

109 
 

Such an understanding better informs policy makers of inherent weakness and/or 

disconnects that could affect the system’s performance in terms of capacity, 

efficiency, effectiveness and/or results through the provision of an interpretative 

paradigm through which to see the system from a fresh perspective (Starman, 

2013). Stake (1978) emphasizes the importance of the epistemological aspects of 

qualitative research, applying terminology and context that is relevant to those 

interested in the application of the research results from an institutional or 

individual practitioner perspective. It would follow that familiarity with the context 

and people involved in the research subject would enable richer insights to the 

analysis and results. This was found to be the case as will be explained further 

below during the process of completing the interview transcripts.  

 

As previously discussed, the period of interest for this research effort (1993 - 2004) 

was chosen specifically to provide a “before and after” analysis of the changes to the 

VET system and apprenticeships resulting from the legislative initiatives of two 

different governments in power in BC over this time span. The fundamental 

differences in the opposing political ideologies between the New Democratic Party 

(NDP) and Liberal governments are of particular interest for this thesis in terms of 

both the critical junctures created by the different pieces of legislation that were 

introduced, as well as the changing dynamics of the social settlement between the 

primary stakeholders involved in the apprenticeship system. This will be examined 

through the lens of the intrinsic versus institutional logic pair from within the 

conceptual framework. 
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Historical Institutionalism 

 

…historical institutionalists see institutions as the legacy of concrete 
historical processes. In embracing this view, historical institutionalism 
brings questions of timing and temporality in politics [rather than 
equilibrium order] to the centre of the analysis of how institutions 
matter. (Orren & Skowronek, 1994) 

 

HI was chosen as the theoretical basis for the research design as it is recognized as 

an effective guide to political and public policy enquiries since it establishes the 

basis for an explanation of the processes associated with changes in policies within 

the dynamics of complex relationships between individuals, representative groups 

and institutions (Bates et al., 1998; P. A. Hall, 2013; Thelen, 1999). Relevant to this 

thesis is the accompanying qualitative characterization of institutions that comes 

from the HI literature. Such characterization includes the notion that institutions are 

less inflexible in terms of inertia based on extant organizational culture, customs, 

mores and standard procedures, than previously thought due to the fact that 

institutions are composed of people who are individually and collectively affected 

by both endogenous and exogenous social, cultural, economic and political forces (P. 

A. Hall & Thelen, 2009).   

 

HI and two of its commonly associated methods (case studies and process tracing) 

are selected to examine how the institutions engaged in a common system (BC’s VET 

system and apprenticeships) adapted to a series of legislative initiatives, and thus 

the apprenticeship system and its outputs. The examination proceeds from two 

perspectives: the formal structure of these relationships through the governance 
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system of the respective apprenticeship body, and the informal structure of the 

asymmetric level of power and influence amongst one or more of the stakeholders 

over the others. 

 

The case study and process tracing methods will be discussed in detail shortly. 

However, it is appropriate at this point to explain why these methods were chosen 

as complementary methods associated with HI within the overall research design 

strategy. Given the complex social nature of the research topic as well as its 

historical uniqueness, the case study method was chosen to allow for a 

comprehensive exploration of the apprenticeship system and its associated 

institutions and stakeholder groups. A bounded, single case study covering the 

period of interest would be enriched by the epistemological aspects of the research 

data sources (interviewees in particular) to develop a comprehensive explanation of 

the apprenticeship system necessary to answer the core thesis questions (Stake, 

1978; Starman, 2013). 

 

Process tracing is a commonly applied method within HI research and is typically 

used to focus on a particular chain / chronology of events associated with critical 

junctures and policy feedback loops that are of interest in the analysis of 

institutional changes (George & Bennett, 2005; Thelen, 1999). While critical 

junctures are loosely described as significant events typically of an exogenous 

nature (Thelen, 1999), for the purpose of this research the introduction of specific 

pieces of legislation by the respective provincial governments were seen to be 
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catalysts for the institutional changes in BC’s VET system and apprenticeship 

programs. The associated feedback loops were seen to provide valuable insights 

into the operationalization of institutional logic. 

 

Methodological Approach 

 

…institutions are conceived in relational terms; and institutional 
arrangements cannot be understood in isolation from the political and 
social setting in which they are embedded (Thelen, 1999). 

 

A qualitative research design was most appropriate to respond to the thesis’ 

research questions. I sought to engage in interpretative understanding (Sayer 1992) 

to analyse the different perspectives of the key actors involved in the governance of 

the BC apprenticeship system and their explanations for the different actions they 

undertook through interviews and through documentary analysis. This enabled me 

to engage in ‘thick description’, as part of the process of analysis through which 

allowed me to “establish the significance of actions, behaviors or events for the 

participants involved” (Dawson, 2010). Engaging in thick description does not mean 

accepting an interviewee’s explanations of why things happened as they did, 

because many factors contribute to producing particular outcomes (Sayer, 1992). 

However, interpretative understanding enacted through thick description does allow 

one insights into the reasons that individual had for acting as they did, even if the 

outcomes were not as they intended (Sayer 1992).   
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Given the complex social nature of this research topic, a qualitative descriptive 

research design is useful in developing a rich understanding of the apprenticeship 

system through interviews with key stakeholders at different points in the process, 

and through analysis of legislative, policy and institutional documents. 

 

Within the framework of the research strategy and design was the interest in 

developing a rich description from a conceptual perspective as to how the pairs of 

logic (education versus employment, and intrinsic versus institutional) were 

operationalized through the formal and informal governance structures influencing 

adaptive changes to the VET system in BC during the period of new legislation. Such 

an explanation is best established through methods that permit the creation of a 

detailed “thick description” (Sayer, 1992) of both the series of events as well as 

associated perspectives of the primary stakeholders and subsequent changes to the 

system.   

 

As previously mentioned, the case study and process tracing methods were selected 

for their utility and complementarity with the HI theoretical research design. I will 

examine their qualities and advantages for this qualitative research effort 

immediately below. 
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Case Study Method 

 

A single case was chosen for the research design, thereby allowing for a 

concentrated exploration of the subject. This allowed for an in-depth analysis that 

was able “to illuminate the characteristics and particularities of the case in 

question” (Dawson 2010). Dawson (2010) explains that thick description “has 

particular relevance for case study research because it highlights the importance of 

looking at phenomena in depth, going beyond the level of surface appearances”.  In 

undertaking thick description, researchers must pay attention to history and context 

that are the focus of attention.  

 

The time period was deliberately selected so as to provide a specific within-case 

(before-after) study that was ideally suited to answering the central research 

questions. Case studies are used extensively within applied social science research 

(Creswell & Creswell, 2018; George & Bennett, 2005; Levy, 2008; Starman, 2013; 

Yin, 1994), particularly for enquiries in which the descriptive “what” and “how” 

aspect of a historical research topic are of primary interest. The central question is 

focused on the impacts of asymmetry in the level of influence that may have been 

applied within the relationships between the primary stakeholders as well as their 

influence on the apprenticeship system. The case study was further narrowed in 

scope to the construction industry, while the time frame was deliberately limited to 

a continuous but fixed period that allowed for the exploration of the results of such 
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formal and informal distributions of influence under two, ideologically opposed 

governments.  

 

From a research design strategy, the intent was to carefully limit the differences 

other than the primary comparative factor, that being the existence of two 

ideologically opposed elected provincial political parties: the left-leaning NDP 

holding power during the earlier half of the research period followed by the right-

leaning (within the unique context of BC politics) Liberal Party during the latter half. 

Although this provided for a small (N=2) case study, from a research design 

perspective it was advantageous in terms of HI given the focus on the impact of 

changes to a common system of institutions. It is important to note that when one 

party was in power, the other was in opposition which meant that both parties were 

actively engaged in the development of particular legislative instruments that are 

studied during the period of interest, whether in seeking to introduce the legislation 

into law as the party in power, or to argue against it as the party in opposition. 

 

Process Tracing Method 

 

As previously mentioned, process tracing has become a well-established method 

within HI and case studies for social-political research (George & Bennett, 2005; P. 

A. Hall, 2013; Thelen, 1999). For the purposes of this research, process tracing 

involves creating a chronology of events pertaining to the development of specific 

bills and the formal introduction through the Royal Assent process of legislation, as 
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well as the subsequent events that follow during implementation. As such, it 

provides valuable insights not only into the rationale behind such government 

initiatives, but also the impetus for such actions whether it be political ideologies, 

lobbying influences of stakeholders in the VET system and apprenticeship programs 

in BC, or a combination of both. Process tracing provides the means to recreate the 

narrative surrounding unfolding events thereby providing a richer understanding 

(George & Bennett, 2005; Levy, 2008).  

 

Of central interest to this research are the parallel activities relating to the formal 

governance structures and the informal efforts by one or more of the primary 

stakeholders to influence the government before and / or after the various 

legislative initiatives were pursued. It is not unusual for stakeholders to seek to 

influence the legislative process through a variety of means such as election 

campaign financing, lobbying, publication of opinion pieces, the submission of 

unsolicited thought papers on legislative initiatives, and so on. Through process 

tracing and a detailed scrutiny of the chronology of events, it is possible to see an 

association between these documents and subsequent actions and / or statements 

by the government, particularly by the Ministers of Advanced Education and Labour. 

In some specific cases it is possible to establish probable links between the informal 

stakeholder efforts to influence government and subsequent policy statements / 

positions by the government as recorded in debates in the BC Legislature (via 

Hansard), or in the resultant acts and ministerial policies that were implemented.  
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For this reason, process tracing provides valuable insights into the context that led 

to various legislative initiatives pertaining to VET and apprenticeships prior to the 

period of interest as well as the ability to establish such links with different 

stakeholders. As such, many of these useful documents were found during the 

research phase through specific references made in the BC Hansard or by 

interviewees. For example, in tabling Bill 43 (Industry Training and Apprenticeship 

Act) on 23 June 1997, the NDP government of the day made several references to a 

joint study conducted by its Ministries of Education and Labour entitled Revitalizing 

Apprenticeship: A Strategic Framework for British Columbia’s Apprenticeship Training 

System that had been released several months earlier, and was seen as having been 

shaped by the BCBTC (British Columbia Construction Association, 1997).  

 

Similarly, the rationale put forward by the Liberals in second reading debates in the 

BC Legislature pertaining to Bill 34 (Industry Training Authority Act) that was tabled 

on 30 April 2003 closely resembled the arguments developed by Johncox (2001a) in 

his paper entitled Compulsory Certification in Selected Trades – Where to from here in 

B.C., as well as the recommendations put forward in the December 2002 discussion 

paper by the Ministry of Advanced Education entitled A New Model for Industry 

Training in British Columbia (2002). In other circumstances, timelines were used for 

contextual clarification, such as establishing structural changes of key ministries 

involved with the apprenticeship system, mainly those pertaining to post-secondary 

education and the workforce, with bureaucratic issues pertaining to funding (e.g., 
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changes in government as well as cabinet shuffles sometimes led to restructuring, 

including amalgamation, of ministries). 

 

Data Selection 

 

…the interdependencies among the various parts of the system are 
central to the analysis (Streeck, 1997).  

 

A qualitative research design strategy was purposefully selected to address both the 

historical nature of the thesis, as well as the intent to develop the basis for 

explaining the “what” and “how” that took place during the period of interest, as this 

was determined to be the best approach to answering the core research questions.  

 

That said, a mixed methods approach that used quantitative data to supplement the 

qualitative methods would have been beneficial, but as explained in Chapter 3, this 

was not feasible because the available data on the apprenticeship results in BC were 

unreliable, as reported both by the Auditor General’s assessment in 2008 (Doyle, 

2008) and in a comprehensive review of the ITA in 2014 (McDonald, 2014) as 

directed by Premier Clark. The review reported that the “ITA information systems 

currently do not collect or report on the progress of registrants in an accurate and 

useful manner (McDonald, 2014). The reliability issues relate to inconsistencies in 

terminology, definitions and the nature of the practices between provincial 

jurisdictions as well as within BC over different periods of time. As such, the limited 

use of data that is included in Chapters 2 and 6 are included simply to provide a 
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picture of the apprenticeship system in BC in terms of key measures (e.g. completion 

rates) before, during and after the research period. But as noted above, the 

unreliability of the data means that they are included for illustrative purposes only, 

and not as a basis for quantitative certainty.14 

For this study, qualitative data provide the primary source material to establish the 

basis for a  “thick description” (Sayer, 1992) from which insights into the 

stakeholder perspectives, objectives and desired outcomes were derived. Such data 

were obtained through one-on-one interviews with individuals who largely held key 

roles in the legislative initiatives, governance and had first-hand involvement in the 

apprenticeship system in BC over the period 1993-2004.    

 

Details derived from document analysis complement the interviews, enabling me to 

prepare for and identify how each interviewee’s unique experience could further 

                                                             
14 Within BC, the means by which the data were collected over the period of interest (1993-2004) were 

negatively impacted in several ways. First of all, the software tools that were introduced to collect the 

apprenticeship data changed several times, thereby creating rectification issues that resulted in lost or 

irretrievable data. Secondly, with the dismantling of ITAC in 2001, and the minimal staff assigned to administer 

the apprenticeship system, both during the two-year period in which the Ministry of Advanced Education looked 

after the system, and thereafter during the early years of the ITA in which staffing was severely limited. 

Furthermore, the archiving of such data lacked a guiding protocol or careful process. The data collected were not 

retained by either ITAC or the ITA once a registered apprentice successfully completed their CQ, or dropped out 

of the program. Instead, the data were transferred to the applicable Ministry that oversaw ITAC or the ITA. 

However, given that the responsible Ministry underwent changes over the period of interest, either through 

amalgamation with another Ministry, or physically changed buildings, the actual location of the archived files 

were forgotten as bureaucrats came and went. 

The other detracting issue relates to the practices used in the collection of data on apprenticeship registrations, 
completion rates, and other details that could otherwise provide powerful analytical tools for assessing the 
success of apprenticeship programs with consistency and accuracy. The problem is further exacerbated when 
comparisons are made between provinces and territories, or aggregated at a national level, such as with 
National Apprenticeship Surveys (NAS) or the Registered Apprenticeship Information System (RAIS). These 
issues with the unreliability of apprenticeship data have been reported by several scholars as highlighted in the 
literature review in Chapter 2 (R. Brydon & Dachis, 2013; Crocker et al., 2010; C. Laporte & Mueller, 2013; 
Meredith, 2011).  
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enrichen the observations and explanations obtained from the others.  Such 

documents include reports, official policy papers, Hansard transcripts and other 

written records that capture the arguments for the applicable legislative initiatives 

that impacted the VET system and apprenticeships, as well as select documents such 

as thought papers, trip reports and lobbying initiatives.  Such materials also offer 

contemporary accounts of specific time periods, and thus serve as a counterweight 

to the narrative accounts of the interviewees whose observations would inevitably 

be shaped through the reflective lens of knowing how events unfolded over time 

(Bowen, 2009; O'Leary, 2014).  Combining data from the interviews and documents 

allows for a more comprehensive explanation of how and why the different 

stakeholders sought to change the VET system and apprenticeship programs, as well 

as of the intended and unintended outcomes that ensued. In some cases, such a 

synthesis was achieved through triangulation of perspectives (Creswell & Creswell, 

2018) by cross-referencing differences in the commentaries of two or more 

interviewees with other references such as the Hansard transcripts from the BC 

Legislature library. 

 

Interviewee Selection Framework 

 

Selecting a range of interviewees provided a diversity of first-hand perspectives by 

key participants in the legislation, governance and practical involvement in the VET 

system, while keeping the interview process feasible (between 15 and 25 interviews 

total). The derivation of a thick description of the VET system was integrated into 
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the research design, which sought the unique stakeholder perspectives at the 

political, governance and practitioner levels within BC’s VET system. The goal was 

to provide a balanced selection of stakeholder perspectives. Such a selection also 

provided insight into the impetus and rationale for the legislative initiatives taken 

by the respective NDP and Liberal governments within the broader context of the 

exogenous economic circumstances in BC as well as the endogenous influence of the 

institutions involved. 

 

For the exploration of the impetus, the objective was to select interviewees who 

could offer representative perspectives from each of the four primary stakeholder 

groups, with an emphasis on the tensions created in considering the intrinsic versus 

institutional and education versus employment logics which served to 

operationalize the conceptual framework. By seeking to capture these perspectives, 

as well as the values, interests and beliefs that influenced them, the objective was to 

develop an explanation for the nature of the social, structural and institutional 

dynamics within the apprenticeship system.  The interview questions were open-

ended to provide latitude for the interviewees to reflect on the underlying factors 

that influenced their perspectives on events as well as their opinions on the 

questions posed. In most cases, the interviewees were open to providing such 

additional context. 

 

For the latter, effort was made to obtain interviewee perspectives from the 

legislative, governance and practitioner levels which were chosen deliberately. The 
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political level was deemed essential, necessary to gain insight into the rationales of 

political leaders in making changes to the VET system and apprenticeship programs. 

Consequently, the objective was to solicit interviews with key political figures from 

both the NDP and Liberal parties who were involved in the creation and passage of 

legislation that affected the institutional structure of BC’s VET system. For the 

governance level, the objective was to solicit interviews with stakeholder 

representatives who were either Board members of the Industry Training and 

Apprenticeship Committee (ITAC) and the Industry Training Authority (ITA) 

including their respective sector advisory councils involved in the construction 

industry. Finally, at the practitioner level, the objective was to interview individuals 

who were either directly involved with apprenticeships (such as training delivery, 

employment of apprentices, and/or providing support to apprentices) or who had 

interests in the training and certification aspects of the VET system. 

 

From a research design perspective, the main objective for including the vantage 

points from the three hierarchical levels was to mitigate the anticipated bias in the 

interviewee’s comments. This was largely achieved through the resulting 19 

interviews that were undertaken during the field research phase. Together they 

provided for a balanced, well-rounded set of perspectives. Table 3 below provides 

an overview of the framework used for the selection of interviewees, as well as the 

number of interviewees that provided perspectives at one or more of the three 
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levels.15 It is important to note that several interviewees held a governance position 

during one period, and a practitioner role in the other. In another case, one of the 

interviews was part of the government opposition in one period, and a legislator as 

part of the elected government in the other period. In all cases, the interviewees 

were familiar with what was happening with BC’s VET system and apprenticeships 

throughout the period of interest. Consequently, they often provided comments that 

were comparative in nature between the time when the NDP and Liberals were in 

power. 

 

Table 3: Framework for selection of interviewees16 

Level of 
Interaction 

Interviewee selection framework results Number of 
Interviewees 

Legislative 
 

Former Premiers and Ministers of both parties  
(NDP & Liberal) 

4 

Governance 
 

Former members of ITAC & ITA Boards, as well 
as members of the respective advisory 

committees (construction sector) to each Board  

10 

Practitioner 
 

Individuals engaged in training delivery (public 
and private), contractors/ employer 

associations, union & non-union construction 
associations 

11 

 

 

 

                                                             
15 Although only 19 people were interviewed, some of them were able to provide more than one of the key 
perspectives. For instance, in one case an interviewee was a governor of the ITAC, then later a practitioner under 
the ITA. 
16 Given that the thesis case study covers two distinct sub-periods of political governance (NDP & Liberal), 
certain interviewees were able to provide a governance perspective for one period, and a practitioner 
perspective for the other. 
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Document Selection Framework 

 

As previously stated, documents were identified as another important source of 

research data that complemented the interviews through the provision of 

contemporaneous insights and observations into historical events. As with the 

selection of interviewees, a separate research design framework was established for 

the selection of documents. In this case, the objective was to critically examine the 

separate instruments of legislation pertaining to the VET system and 

apprenticeships that were introduced by both governments. A specific emphasis 

was assigned to examine how the arguments for these changes had become 

government priorities, and why the government was compelled to focus its efforts 

and resources on such changes. These legislative initiatives were seen as the 

theoretical “critical junctures” (Thelen, 1999) that reflected changes to the 

apprenticeship system; the documents provided the data for tracing the processes 

associated with the impetus behind these bills. Similarly, emphasis was assigned to 

explaining what the outcome of these changes had been in accordance with the core 

thesis questions. The framework for the selection process proved to be a relatively 

simple and effective approach. 

 

I had anticipated that the interviewees might make reference to additional 

documents that had not been identified for consideration, documents that were 

used to either influence the creation of new legislation, or provide an analysis of the 

results that came from the changes triggered by the legislative initiatives of interest. 
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In such cases, every effort was made to find the cited documents and to analyse 

them accordingly. 

 

Hansard Records and Acts 

 

The BC Hansard provided a wealth of transcripts pertaining to the legislative 

initiatives (specific bills) that were tabled and debated in the BC Legislature in the 

domains of PSE, labour regulations, and skilled trades training. I had anticipated 

that these transcripts might provide valuable clues as to the basis of the legislation, 

such as commissioned studies, reports, recommendations (such as from audits or 

investigations), thought papers, or other references. Once such references were 

identified, they would contribute to the second part of the selection framework. 

Moreover, the Hansard proved to be a useful source for the identification of 

references that were cited by the ministers tabling and defending such new 

legislative initiatives. Additional references came from other studies and scholarly 

articles that touched on the apprenticeship system in BC during the time of interest. 

 

Government Reports 

 

The final component of the document selection framework was to review 

government reports that would provide a critical analysis of results pertaining to 

the apprenticeship system, ideally in the realms of performance and deficiencies. 

The 2008 BC Auditor General’s Report (Doyle, 2008) was a prime example that was 
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included. Although it was possible to locate most of the documents, there were some 

that were never found, despite the use of search-engines and library assistants. I 

visited the BC Legislature Library as well as the BC Archives on several occasions in 

order to find documents. In other cases, I contacted the author of specific documents 

for assistance in securing copies that couldn’t be found on-line or in archives. Some 

documents proved to be too difficult to find due to how they had been archived. 

Given that the ministries relating to PSE, the VET system and apprenticeships had 

been subject to several different re-organizations over the years up to the present, 

the location of particular files had been forgotten or lost. An overview of the 

different types of documents that were selected for my research is provided below: 

 

Table 4: Overview of documents selected 

Type of 
Document 

Application to Answering Thesis Question Number of 
Documents 

Hansard 
(Transcripts) 

Record of government intent (intrinsic logic) as 
well as critical points raised in debates 

4 

Legislated 
Acts 

Actual result (purpose, scope and limitations) 
after debates/amendments 

4 

Official 
Reports 

Reports commissioned by the provincial 
government conducted by bureaucrats 

4 

Opinion 
Pieces 

Discussion papers, lobbying submissions to 
government & published articles (institutional 

logic) 

11 

Economic 
Analysis 

Discussion papers & published articles related to 
the construction industry, apprenticeships and 

the state of the economy in BC 

7 

Historical 
Analysis 

Overview of the evolution of the apprenticeship 
system in BC and reports on results of 

apprenticeships (registrations, completions, etc.) 

14 
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Data Collection and Recording 
 

Each of the selected interviewees was contacted by e-mail that clearly identified 

myself as the researcher what my intentions were with respect to the interview 

process, and the measures that would be taken to protect the interviewees’ 

confidentiality and, finally, to confirm the accuracy and completeness of their 

question responses. I identified the interviewees through their public positions at 

the three levels of analysis (political, governance, practitioner). Additional 

interviewees who were deemed to possess unique and comprehensive first-hand 

insights were also selected based on a snowball approach (suggestions from initial 

selection of interviewees). Given the criteria and the limited number of primary 

stakeholders, the final pool of interviewees totalled 19. 

 

The interviewees were given the choice of having the interview recorded or not, as 

well as the opportunity to withdraw their interviews up until a specified deadline. 

Only one interviewee declined to be recorded, and none of the interviewees 

withdrew their interview, although three offered minor changes to the draft of their 

respective interview transcript. Although one of the originally selected interviewees 

chose not to participate in the interview (along with two others who were 

recommended by someone on the original list of interviewees), the majority of the 

interviewees supported the research and cooperated in the interview process. I 

personally transcribed all the recorded interviews rather than use a third party.  

A copy of the notes was used for the one interviewee who declined to be recorded 

but allowed notes to be taken during the conversation. Although the transcription 
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process was lengthy, it had a three-fold benefit: it reduced the risk of a 

confidentiality breach, it ensured a higher degree of accuracy given my familiarity 

with the context, terminology, acronyms, organizations, and individuals cited by the 

interviewees.  

 

Reviewing the recordings in their entirety during the transcription process allowed 

for deeper reflection on the how the data would serve to answer the questions and 

inform the findings. In keeping with Carleton University’s research guidelines, all 

files created to store the data were anonymized and password protected, with each 

of the voice recordings destroyed after the transcripts had been reviewed by the 

interviewee for correctness and completeness.  

 

In accordance with ethical research requirements at Carleton University, an 

approval for the use of interviews from the Carleton University Research Ethics 

Board-A was obtained in August 2017, prior to undertaking contact with selected 

interviewees. 

 

Interview Format 

 

The interviews were semi-structured ensuring both a consistent set of questions for 

each interview while providing the necessary latitude for interviewees to provide 

context and insight without constraining them to strict interpretations of what the 

questions were asking or the definition of words within the questions (Al-Yateem, 
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2012; DiCicco-Bloom & Crabtree, 2006; R. Hall, 2008). The underlying objective of 

the questions was to guide the interviewees into reflective, contextual responses to 

the primary research interests of the dynamics of stakeholder relations and 

institutional adaptation to legislative initiatives relating to the apprenticeship 

system. For example, the interviewees were asked to define what a stakeholder was 

and who the stakeholders were in the apprenticeship system in BC during the 

period of interest. A complete list of all the interview questions can be found in 

Appendix 1. 

 

Ethical Issues and Concerns 

 

The primary ethical concern was maintaining interviewee anonymity by taking 

measures to anonymize the data. Given that many of the selected interviewees held 

stakeholder positions of importance within BC’s VET system while others held 

senior public offices in BC, it is possible that they may be indirectly identifiable. As 

such, reasonable efforts were made despite this risk, to minimize the possibility that 

any specific citations by these public figures (or any of the other interviewees) could 

be attributed to them through the findings.  In accordance with the Carleton 

University Research Ethics Board’s (CUREB-A) ethical guidelines, appropriate 

measures were taken to anonymize the specific comments and identities of all 

interviewees involved in this research. This was achieved through an aggregation of 

the comments in the analysis through the thematic categories and generalized 

descriptions. Although some quotations were used for emphasis in select areas, they 
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were chosen in a manner that would mitigate the possibility of direct attribution to 

any particular interviewee. Pseudonyms were used in all citations for this purpose 

while also providing clarification as to which of the three tiers they were associated 

with.17 While the process tracing methods involved the identification of key actors 

in particular events, such as political initiatives, care was taken not to make any 

direct correlation with the interviewees. 

 

Data Organization, Coding and Interpretation 

 

Following the guiding principles of the Qualitative Data Analysis – A Methods 

Sourcebook (Miles, Huberman, & Saldana, 2014), the data were coordinated by using 

deductive methods to organize and concentrate the data in relation to each of the 

core questions. In addition, an inductive, phenomenological methodology was 

applied to establish thematic groupings that aligned with the relational aspects of 

interest amongst the stakeholders. This allowed for a cognitive understanding, from 

an HI perspective, of the impact of these formal and informal relationships of the 

primary stakeholders on the apprenticeship system’s functionality and outcomes, 

amongst other changes resulting from legislative initiatives by the NDP and Liberal 

governments during the period of interest. 

 

                                                             
17 The three tiers were those of legislative, governance and practitioner. As such a former politician might be 
cited as ‘Politician 01 NDP ’, with the number allowing for differentiation amongst the interviews from the 
legislative tier. 
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Data Organization 

 

The first level of data organization was deductive in nature, and was achieved 

through the use of two separate Microsoft Excel spreadsheets, in which the rows 

contained each of the core questions, while the columns were dedicated to the 

qualitative material selected for use. For reasons of manageability, one of these 

spreadsheets was used for the interview transcripts, and the other for the 

documents selected for inclusion in the analysis. Each transcript and document was 

reviewed thoroughly, with segments of specific text captured and saved within the 

applicable cell on the spreadsheet, thereby significantly reducing the volume of text 

that needed to be organized and evaluated. While reviewing each of the interview 

transcripts and documents, a conscious effort was made to identify and record 

emerging themes that would be used later.  

 

As the review process advanced, a growing number of themes emerged reflecting 

the various vantage points of the interviewees as well as the documents. Applying 

the lens of my conceptual framework to interpret the data, in particular the tensions 

between the pairs of logics, allowed me to establish the connections between the 

labour market and the education system, namely the VET system and 

apprenticeships. Another insightful aspect of the review process of the interviews 

was the differences in the nature of the perspectives of interviewees, depending on 

their hierarchical vantage point. It was not uncommon to witness an increasing 

degree of detail and specificity in response to the interview questions depending on 
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which tier the interviewee belonged to, with the most specific details on outcomes 

from the legislative reforms coming from interviewees at the practitioner level.  

 

Such detail came across through specific examples that had been witnessed or 

experienced on a first-hand basis However, the scope of the perspective of the 

interviewees also tended to become narrower at the practitioner level, thereby 

potentially inhibiting their ability to link their observations with other events or 

stakeholder groups. As such, a balance of perspectives from various levels was seen 

to mitigate against these factors while adding to the explanation of the nature of the 

tensions within the social settlement. Once the deductive analysis had been 

completed, the next step was to synthesize the collection of themes through a 

systematic approach that permitted the further concentration of data into a more 

manageable form within a reduced number of principal themes.  

 

Inductive Organization – Principal Themes 

 

The selection of the principal themes that were used for the second phase of data 

organization and categorization was an important exercise before proceeding with 

the findings. As previously mentioned, during the initial phase of deductive analysis, 

a number of themes emerged through the analysis. As the initial phase progressed, 

these themes were occasionally adjusted to reflect the level of recurrence that was 

observed, as well as to remain related to the core research questions. For instance, 

discussions relating to training costs arose on a recurring basis, but the nature of 
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interest in the training costs varied depending on circumstances. As an example, 

training costs could be related to a discussion pertaining to the apportionment of 

public funding for training delivery, a discussion point that arose multiple times in 

interviews as well as in some of the documents. In other cases, training costs might 

be related to the financial aspects of apprentices in terms of tuition costs, grants or 

other financial subsidies that could impact recruitment into the trades as well as 

completion rates. Whereas in other cases, training costs might have been part of a 

broader discussion relating to industry and employer concerns about a return on 

investment for any costs they might incur as a result of the apprenticeship system, 

including the cost of allowing an apprentice to return to school for additional 

training when their labour is required in the workplace. 

 

Although this is only one example, it reflects the complexities associated with the 

process of amalgamating the numerous themes into principal groupings and 

determining how they would be analysed. The other aspect of this process related to 

the core questions of the thesis itself, namely those pertaining to governance, 

relationships between the primary stakeholders, changes in the nature of these 

relationships, and institutional changes resulting from the legislative initiatives. The 

resulting four principal themes that emerged from this synthesis process were then 

placed into a third spreadsheet matrix. This new matrix was composed of these 

same principal themes as columns with the interviews and documents as rows. As 

with the previous two spreadsheet matrices, each of the interviewees and 

documents was examined for relevant selections of data that corresponded with the 
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principal themes, with a critical eye to the overall relevance to answering the core 

research questions.  

 

These themes were cross-referenced with the theoretical logics of the conceptual 

framework discussed in Chapter 3, with an emphasis on the tensions between the 

intrinsic versus institutional and education versus employment pairs of logics that 

operationalize the conceptual framework. The intent of the cross-referencing was to 

seek an explanation of what was being revealed by the interviewees and documents 

in terms of the tensions described through these two pairs of logics within the VET 

system and apprenticeships, and what changes, if any were identified as a result of 

the legislative changes. Furthermore, the intent of associating themes with these 

same theoretical logics was to see if patterns emerged across stakeholder 

perspectives, namely if stakeholders from the same group shared a common 

perspective. For example, did stakeholders from the BCBTC share a common view 

on how the employment logic of the apprenticeship skills ecosystem may have 

improved under the NDP government? Differences in views by members of the same 

stakeholder groups would potentially reveal anomalies that merited further 

analysis.  

 

For the purpose of the analysis, anomalies are defined as being observations or 

events that stand out amidst the results because of inconsistencies (compared with 

overall trends), uniqueness (not mentioned in other interviews or selected 

documents), or for the unexpected nature of the item (seemingly out of context with 



 

135 
 

the interview topic). As will be explained below, such anomalies appeared only upon 

completion of the inductive organization of the data into a colour-coded, detailed 

matrix that included additional descriptors. The visual representation provided 

visuals clues for inconsistencies by way of overall resultant trends. In other cases, 

potential anomalies were flagged during the process of completing this same matrix 

wherein a statement, fact or example appeared unique and/or unusual given the 

context of the interview when they emerged.  

 

These potential anomalies were then re-examined upon completion of that 

particular theme, and all the transcripts and selected documents had been analysed 

under that same theme. Additional effort was made to determine if the item had 

been addressed in other transcripts or documents, or if there was anything else that 

may have been missed that might support or contradict the potential anomaly. Only 

after this process was completed was a flagged anomaly considered worthwhile to 

retain as a useful anomaly that merited an in-depth analysis for inclusion in the 

findings and analysis that will be presented in Chapter 5. 

 

Data Coding Process 

 

In completing each square of the matrix, a coding process was undertaken in which 

one of several pre-determined descriptors was attributed to the results. These 

descriptors were chosen purposely to determine if the formal governance process 

contributed to the state of the social settlement amongst the stakeholders, either in 
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a positive reinforcing manner, or in a negative destabilizing manner. Furthermore, 

they served to highlight trends as well as potential anomalies for each of the 

principle themes once the matrix was completed. Finally, each of the principal 

themes was divided into two columns to allow for the allocation of a descriptor for 

each of the two periods: when the NDP were in power (1993 - 2001), and when the 

Liberals were in power (2001 - 2004)18 as the provincial government.  

The descriptors were also annotated to include three adjectives to indicate changes 

that were described by the interviewees and documents, namely how changes 

introduced by the respective government had affected the apprenticeship system 

and stakeholder relations (improved, unchanged, or worsened). For each of the 

interviews and documents, the most applicable descriptor was assigned (by its 

associated, abbreviated coding), as well as a colour-coding, which was used to 

indicate whether the situated had worsened, remain unchanged, or had improved 

for each of the two periods within each of the primary theme categories.  

 

The overall intent with this coding system of descriptors and colour-coding was to 

provide an overall visual pattern that would facilitate the identification of trends, 

groupings and potential anomalies. Anomalies were used to identify an apparent 

differentiation from emerging patterns, as well as to indicate views that appeared to 

run counter to trends and/or revealed new perspectives. The process of identifying 

these potential anomalies was applied to ensure they received additional analysis 

                                                             
18 These dates are in regard to the period of interest. The Liberals would in fact remain in power as the BC 
provincial government from 2001 until 2017). 
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once the matrix was completed. It was expected that some anomalies might not be 

of value, in that it might be a highly biased statement or unjustified comment. 

Conversely, it was anticipated that some of the anomalies would reveal a 

perspective that other sources were unaware of or elected not to discuss.  

 

The four principal themes that were established and used in the third spreadsheet 

matrix (see Appendix 2), along with their associated descriptors and codes, were as 

follows:  

 

Governance Process – Power Distribution (PD), Decision Making Process 

(DMP), Stakeholder Representation (SR) 

 

Institutional Change Issues – Mandate, Authority & Effectiveness (MAE), 

Unexpected Outcomes (UO), Changes in Collaboration & Relations (CCR) 

 

Funding Frictions – Allocation Issues (AI), Student Impacts (SI), Return on 

Investment (ROI) 

 

Training, Certification and Regulatory Implications – Delivery Approach 

Disagreements (DAD), Value of Standards & Requirements (VSR), Impact on 

Apprentice (IA) 
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Limitations 

 

While most of those who were approached for an interview agreed to take part, 

there were three who did not. However, the 19 interviewees and their diverse 

backgrounds reflected the desired range of perspectives. That said, one of the 

difficulties in qualitative research is dealing with the volume of material (Creswell & 

Creswell, 2018; Yin, 1994). As such, a conscious decision was made during the 

research phase to limit the number of interviews to ensure a manageable data set, 

while seeking a sufficient participation level of interviewees to achieve the desired 

balance of differing stakeholder perspectives. 

 

The other concern relating to this research was the potential influence of my own 

personal bias to the research design, data interpretation and findings. Over a period 

of six plus years, I was the National Executive Director of the Helmets to Hardhats 

Canada program, a non-profit initiative that assists serving and retired members of 

the Canadian Armed Forces in finding rewarding new career prospects in the skilled 

trades, primarily through apprenticeships. Prior to that, I had served for nearly 30 

years as a commissioned officer in the military. The military embraces a culture of 

training and values qualifications as a measure for career progression, and the 

offering of a CQ for veterans transitioning through our program was an attractive 

feature to veterans due to their military experience. More importantly, the CQ 

offered these veterans the opportunity to work all across Canada, as well as the 

opportunity to become supervisors, instructors or open their own business. As such, 
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I realized that my background would be inclined to supporting the development of a 

skilled qualified workforce. My engagement with my supervisors and committee 

meant that I had to visit these assumptions throughout my research efforts. 

 

The Canadian Building Trades Unions were a core supporter of the program, both in 

terms of funding as well as in terms of placements of military veterans into 

apprenticeship programs through the auspices of their nation-wide network of 

union locals and their affiliated contractors and Joint Apprenticeship Training 

Committees (JATCs). As such, I am well versed in the ideological differences 

pertaining to apprenticeship training in terms of the scope of necessary VET, the 

issues pertaining to the value of certifications in society, as well as the perspectives 

on the pedagogical debates regarding the design of apprenticeship programs. In 

order to strengthen the credibility of the findings from the data analysis and 

interpretation processes, a combination of measures were taken with the data in 

terms of mitigation of bias (conscious or unconscious) by the interviewees and the 

researcher, as well as to corroborate emerging themes/perspectives of interest.   

 

Furthermore, the focus of the core questions pertaining to the social settlement 

amongst the primary stakeholders was designed to avoid determining which of 

these stakeholders was the most correct in their perspective, but rather to assess 

the impact of any possible asymmetries in their respective power/influence on the 

implementation and outputs of government initiatives. This in turn was 

supplemented by an effort to differentiate between perceived and actual influence 
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of one or more of the primary stakeholders on the unfolding of events, through 

triangulation of applicable data, that being the interviews, selected documents and 

observations (i.e. published opinion pieces and documented lobbying efforts). In the 

case of some documents, particularly discussion papers and opinion pieces 

regarding pending or recent legislated changes to the apprenticeship system, it was 

useful to undertake a two-stage process of initial review followed by a higher-level 

analysis. The initial review served to capture and categorize specifics relating to key 

discussion points, whereas the analysis served to identify recurring themes in terms 

of particular perspectives, ideologies or beliefs.  

 

Given that many of the points and counterpoints raised were seen to be 

perspectives of the interviewees rather than documented findings, this provided a 

means to follow the positions of the stakeholders and to ascertain comments 

relating to asymmetric influence that any might have with the government. It is 

hoped that this research will contribute to a much broader understanding of the 

political processes through which the governance of the apprenticeship system is 

mediated in BC, thus perhaps offering both conceptual as well as practical insights 

into how it is currently governed. In particular, through the focus of this research on 

the factors that negatively impacted the social settlement between the primary 

stakeholders, within the broader context of the labour market and the evolution of 

the PSE institutions in BC, the findings provide a useful explanation as to why 

apprenticeships as a skill ecosystem continue to experience pressure to change. 

Similarly, it is hoped that from a practical point of view, policy-makers will come to 
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understand the importance of a holistic understanding of the entire apprenticeship 

system, and recognizing the associated inter-dependencies between the various 

components in assessing the potential unintended consequences of any proposed 

new efforts to legislate changes in pursuit of a desired objective. 

 

Summary 

 

Collecting original data in the form of interviews was a critical element of the 

research strategy. It was particularly fortunate that I was able to secure interviews 

with the individuals that participated as they represented a rich cross-section of 

perspectives. Furthermore, the majority of the interviewees held positions of 

leadership and/or influence within their respective stakeholder group, and were 

very familiar with what transpired within the apprenticeship system in BC across 

the span of my period of interest. The use of the BC Hansard was also particularly 

useful in capturing the intrinsic logic of the legislators, and was helpful in preparing 

for the interviews through the provision of valuable context in terms of expressed 

government intentions and expectations. The data organization and coding served 

to enable the next important step and the basis for the next chapter, namely the 

analysis of the data and the findings that resulted from the processes described in 

this chapter. 

 

The findings provide the basis for addressing the research questions and to explain 

the core aspects of the research, namely the tensions between apprenticeship 
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programs as a skills eco-system that typifies an employment logic within a broader 

PSE system (including VET) that is predominately typified by an education logic. 

The findings will provide the basis for establishing why and how these issues, as 

well as the differences in logic, reflected the tensions in the relationships amongst 

the primary stakeholders, and caused further divergence in the social settlement. 

Similarly, the findings provide the basis to explain why the various legislative 

initiatives and changes to the governance of VET and apprenticeships led to the 

outcomes they did.  
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Chapter 5: Findings 

 

Introduction 

 

This chapter presents the main findings, applying the multi-layered conceptual 

framework to explain the “why and how” aspects of the findings as they relate to the 

research questions. It uses the conceptual framework to undertake this analysis 

using the concepts of critical junctures and path dependencies from historical 

institutionalism (HI). The Varieties of Capitalism (VoC) theory and the liberal 

market economy (LME) typology, along the educational and employment logic 

tendencies, skills ecosystems, as well as the intrinsic and institutional logic 

tendencies are also used to complete this analysis. 

 

This chapter is organised through the key themes that were identified in the 

previous chapter, namely: governance processes; institutional change; funding 

frictions; and, training, certification and regulatory implications. The chapter first 

discusses the historical context of the political and economic circumstances in 

British Columbia (BC) during the period of 1993 to 2004 and then discusses each of 

these themes in turn relative to the contextual circumstances. The chapter then 

discusses the key themes which includes discussion of any unexpected outcomes 

expressed by the interviewees (or through the documents) pertaining to these 

themes.   
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The chapter concludes by integrating the findings for each theme, and relates them 

to the structural and institutional pressures, along with the broader aspects of the 

conceptual framework. It does not attempt to relate the findings to the broader 

substantive literature on governance of apprenticeship systems and relationships 

between vocational education and the labour market, as this is the role of the 

discussion chapter which follows this chapter. 

 

Two Different Governments – Two Different Approaches 

 

Given the predominant role of government in shaping change in BC’s apprenticeship 

system through a variety of instruments including legislation, policies and funding, 

it is useful to understand the degree of polarization between the different 

approaches the government (usually led by the ministers who were responsible for 

Advanced Education) took to not only the training of skilled workers, but also 

broader aspects of  the regulatory environment19 for the trades, public 

infrastructure projects, industry requirements and the economy. As explained in 

Chapter 1, the period of 1993 - 2004 included the very different legislative 

initiatives taken by the New Democratic Party (NDP) and Liberal governments that 

were aimed at the VET system in BC. Before exploring these initiatives, it useful to 

compare the differences in perspectives and approaches between the NDP and 

Liberal governments that were in power in BC during the period studied, as 

                                                             
19 For the purposes of my research, the focus was primarily on the construction industry, but in reality the 
skilled trades in BC serve many different industries such as forestry, mining, automotive, hair styling and so on. 
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provided in Table 5 (BC Hansard, 1994, Vol. 14, No. 15; BC Hansard, 2003, Vol. 14, 

No. 12; Sashaw, 2011). 

 

Table 5: Comparison of BC's NDP and Liberal governments (1993 - 2004) 

Perspectives NDP Liberals  
Political ideology Socially progressive – 

equality of outcomes 
Fiscally conservative – 
equality of opportunity 

Views on 
government 
regulations 

Regulation enables checks 
and balances in the 
market, as well as in social 
programs 

Deregulation enables market 
competition, strengthens 
economy, and enables job 
creation 

Views on economic 
intervention 

Social intervention (i.e. 
Community Benefit 
Agreements) 

Enable free market capitalism 
by reducing or eliminating 
bureaucratic inefficiencies 

Views on 
Journeyperson CQ 

Value qualification (social 
status, wages & mobility) 

Value modular credentials 
(specific needs & lower wages) 

Views on trades 
training 

Broad training / resilience 
in employability 

Specific training based on 
market requirements 

Approach to VET 
governance 

Inclusive governance – 
stakeholder consensus 

Exclusive governance – 
industry directed 

Views on 
subsidization of 
trades training  

Public subsidies for 
apprentices to enable 
greater participation & 
allow more generalized 
training 

Reduce tax burden on public 
purse through streamlining of 
training, privatization & lower 
subsidies to improve economy 
and job creation 

Views on 
administration of 
VET system 

Increase staff support to 
assist students, monitor 
progress & intervene as 
necessary  

Reduce staff support / provide 
liberty of choice by students 
and employers for greater 
flexibility 

 

 
Overview of BC’s Economy (1993 – 2004) 

 

The VoC approach (P. A. Hall & Soskice, 2001) compares and contrasts liberal and 

coordinated market economies (CME) to highlight their differences in economic 

performance and social well-being. This approach provides the basis for a brief 
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overview of BC’s economy during the period of interest, and it forms a component of 

the conceptual framework given that apprenticeship programs are interwoven with 

the workforce (80 per cent of the apprenticeship involves employment under 

supervision in the workplace). Furthermore, the production of skilled trades 

workers to meet industry requirements in BC has been an important aspect of BC’s 

economy due in part to the nature of its primary industries (forestry, mining, 

construction, etc.). For that reason, it is useful to provide a brief overview of the 

nature of BC’s economy during the period of interest as well as some performance 

indicators. 

 

Other than for the more diversified regional economies of the lower mainland and 

greater Victoria areas, the majority of BC’s economy has been cyclical in response to 

global demand and prices for BC’s export commodities from the forestry, mining, 

energy (oil), fishing and agriculture industries (Hallin, 2001). The commodity 

market declined from the period of the early 1980s until 2001. However, in 2001 

(corresponding with the new Liberal government), there was a sudden rise in 

commodity prices other than in forestry which saw a drop in demand due to 

softwood disputes with the United States (Lee, 2004). Despite the decline in 

commodities, BC also saw a sharp rise in its population in part from inter-provincial 

relocations of Canadians to BC in search of employment, as well as a significant 

influx of immigrants from the far east between Expo 86 and the return of Hong Kong 

to Chinese rule in 1997. During this timeframe, BC’s population grew by 

approximately 33 per cent, or from approximately three to four million people 
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(McMartin, 2009). This growth in population, predominantly in the lower mainland 

and greater Victoria areas, led to a growth in construction to meet public 

infrastructure requirements, commercial interests and massive residential housing 

demands. Consequently, construction became an important component of BC’s 

economy employing approximately 10 per cent of the workforce, with the 

residential sector of construction representing a third of the Gross Domestic 

Product (GDP) provided through construction, and largely concentrated in the lower 

mainland and greater Victoria areas (McMartin, 2009; Sashaw, 2011).  

 

Both the NDP and Liberal governments began their terms (1991 and 2001, 

respectively) with a “weak” economy. Over the course of the decade that the NDP 

was in power, the province saw an average growth in GDP of approximately 3 per 

cent, whereas the Liberals saw an average growth of 2.8 per cent. In addition to the 

slow decline in commodity prices under the NDP and growth in BC’s population, the 

provincial government also had to deal with the significant reduction in transfer 

payments from the federal government in the mid-1990s, as Prime Minister 

Chrétien undertook to bring the fiscal deficit under control (as explained by 

Politician 01 NDP 20). Conversely, under the Liberal government BC benefited from a 

sudden rise in global demand for commodities other than softwood, a sharp drop in 

                                                             
20 In order to preserve the anonymity of the interviewees, a coding system was used to keep track during the 
analysis. The three labels were Politician (person elected as a provincial politician), Governor (person involved 
with governance), and Practitioner (person involved as a practitioner from a union, employer, trainer or 
educator perspective). The numbers identified the different interviewees within each category. 
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interest rates that favoured investment, and a weak Canadian dollar that favoured 

exports (BC Ministry of Finance, 2004).21  

 

The supply of skilled workers at competitive wages, along with other tax reduction 

incentives have been used, along with deregulation measures, to attract foreign and 

domestic investments in major infrastructure projects. For the BC public, such 

investments would in turn create new jobs while also injecting money into BC’s 

economy through royalties such as in the gas of liquid natural gas exports, taxes and 

the salaries of the work force allowing for greater consumption within BC (Sashaw, 

2011). 

 

Critical Junctures 

 

Within HI theory, critical junctures are seen as significant events that exogenously 

invoke or endogenously compel institutional change (Thelen, 1999). While the VET 

system in BC is comprised of several different public and private institutions that 

may either contribute to or depend upon the apprenticeship ecosystem, it operates 

under the purview of the government. Furthermore, the influence of the 

government can be significant due to its ability to exogenously impose change on 

several important components of the apprenticeship system such as altering the 

regulatory framework, directing substantial public subsidies towards training 

                                                             
21 The Bank of Canada overnight rate dropped from 6.5 percent to 2.0 per cent within a 12 month period in the 
2001-2002 timeframe. 
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delivery, introducing innovative programs to recruit new apprentices and so on. For 

the purpose of effectively solving the puzzle described in Chapter 3 (which 

manifested as an inability to improve apprenticeship completion rates despite 

repeated efforts by different governments), and to answer the core questions of this 

thesis, the thesis’ research strategy was designed to focus on legislative initiatives as 

the starting point of the enquiry. More specifically, the starting point was the 

legislative initiatives that were introduced by the NDP and Liberal governments 

during the period of 1993 – 2004 that were directed towards reforming the VET 

system and apprenticeships. These legislative reforms not only characterized the 

conceptual nature of critical junctures, but also provided a useful point of origin to 

compare the intrinsic versus institutional logic to explore the underlying 

stakeholder tensions and the impact of these tensions on outcomes to the VET 

system in general and apprenticeships in particular.  

 

The comparative component of this case study examines the impacts of two 

different government approaches to apprenticeships and is aligned well with using 

their legislative initiatives as critical junctures, given that the Liberals essentially 

repealed the NDP’s initiatives directly after assuming power in 2001. Table 6 below 

provides a guide to the key legislative reforms that formed the foundation for this 

research. Note that the dates provided for each bill denote the date that they 

received Royal Assent and became law in BC.22 

                                                             
22 Bill passage in the BC Legislature followed the Westminster model, and was comprised of a sequence of 
events that could take many weeks to complete in some cases. The series of events, which included the tabling of 



 

150 
 

Table 6: Legislative critical junctures (1993 - 2004) 

Bill Title Purpose 
Bill 37 (NDP) 
10 June 1994 

Skill Development & 
Fair Wage Act 

Regulation of publicly funded 
infrastructure projects & work 
experience for apprentices 

Bill 43 (NDP) 
30 July 1997 

Industry Training and 
Apprenticeship 
Commission (ITAC) Act 

New crown agency & 
empowerment of stakeholders 
in governing apprenticeship 
system 

Bill 22 (Liberals) 
27 August 2001 
 

Skill Development & 
Fair Wage Repeal Act 

Deregulation & elimination of 
compulsory trades 

Bill 11 (Liberals) 
30 April 2002 

Miscellaneous Statutes 
Amendment Act 

Major changes to ITAC – 
reduction in support to 
apprentices (mentoring & 
subsidies) 

Bill 34 (Liberals) 
29 May 2003 

Industry Training 
Authority (ITA) Act 

Industry-led governance & 
changes to certification 
(competency-based training) 

 

 

Governance Process 

 

Of all the themes that emerged, governance was of particular interest, as the first of 

the three core research questions. Originally, the intent was to focus on the formal 

governance processes that existed both for the ITAC and the ITA, but during the 

interviews and analysis it became apparent that the informal processes of influence 

over the governance of the apprenticeship system were too important to ignore in 

terms of understanding the dynamics of the social settlement amongst the primary 

stakeholders. The formal governance was composed of the Board of Directors who 

                                                             
the bill and the statement of the government’s intentions and aspired outcomes, allowed for debates over the 
contents of the Bill. This was all captured in the BC Hansard as detailed transcripts and provided excellent 
clarity on the government’s intrinsic logic. 
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were appointed to govern the ITAC and the ITA, as well as the Chief Executive 

Officer (CEO) who was hired to administer the organization under the guidance of 

each Board. Conversely, the underlying informal avenues of influence were far less 

constrained by such structures or limitations, as they were based on the 

relationship individual stakeholders established with the government of the day. In 

some cases, these relationships included a shared political ideology or worldview 

that accompanied the government informally providing greater support to one 

stakeholder over the others.  

 

However, it will be shown that the weakening in the social settlement amongst the 

primary stakeholders stems in part from the creation and perpetuation of the 

bifurcated government oversight of the VET system and apprenticeships in BC by 

two different ministries (labour and education) as explained in Chapter 2. When the 

NDP government conceived of creating a new, arms-length crown agency in 1997 to 

oversee the VET system and apprenticeship programs in BC, it was a significant 

departure in governance as administration of apprenticeships had always resided 

within a government ministry as a bureaucratic entity that was accountable to the 

Minister. The vision (intrinsic logic) for this new approach to governance that was 

articulated by the NDP Minister of Education, Skills and Training at the time was 

both specific in detail and ambitious in scope: 

 

The mandate of the commission as set out in this act [Bill 43] is: first, 
to create a more integrated and coordinated system which facilitates a 
smooth transition from school to work and which promotes ongoing 
skills upgrading and lifelong learning; second, to expand the number 
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of skilled persons in designated trades and occupation, based on 
identified labour market need; third, to increase the proportion of 
members of underrepresented groups in designated trades and 
occupations; fourth, to develop a system of provincially recognized 
credentials that promote laddering, portability, mobility and 
transferability; and finally, to make the best use of available resources 
(BC Hansard, 1997, Vol. 7, No. 6, Part 2). 

 

However, the Minister’s explanation of the persistent (more than two decades) 

bifurcated overlap between the two ministries in their financial support and 

administration of the apprenticeship system in BC (apart from the brief period of 

unification from September 1993 to February 1996 when apprenticeships and 

education were in the same ministry) was quite revealing. The government’s 

intrinsic logic was illustrated in the debates accompanying the advancement of Bill 

43 in which the then Minister of Education, Skills and Training implicitly delegated 

responsibility for resolution to the new ITAC and its Board of Directors to resolve 

the funding and training issues: 

 

That’s why this commission has responsibility for what used to be the 
apprenticeship training under the Minister of Labour and for entry 
level trades training [ELTT], which was the responsibility of the 
Minister of Education, Skills and Training. Both those programs and 
that funding will be the responsibility of the commission….[while] this 
commission [will empower]….industry and workers themselves to 
decide how the training is delivered… (BC Hansard, 1997, Vol. 7, No. 
69, Part 1). 

 

The implementation of legislation (the intrinsic logic) was mediated by the interests 

of stakeholders (the institutional logic). However, the process of implementation 

was also interpreted by the bureaucracy, often with advice by the stakeholders 

publicly or privately. It was also mediated by stakeholders who had a direct interest, 
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and who may or may not have been involved in governance. In terms of governance, 

a recurring point that was raised by all three levels of interaction with the 

apprenticeships system amongst interviewees (legislative, governance, and 

practitioner) and by the majority of the stakeholders was that of the disruptive 

impact of an informal system of stakeholder influence. This informal influence 

operated in parallel with the more formalized governance process within both the 

ITAC and ITA, thereby causing additional tensions. One practitioner interviewee 

summed it up succinctly as follows: 

 

I’ve got to say that there is formal and informal [governance], in my 
mind. The formal is the composition of the Board in terms of the 
public view of the Board that is overseeing ITAC, and the public view 
of the Board that’s overseeing ITA...So, with the formal, there is also 
the informal, the influencers of these two different governments 
acting behind the scenes (Practitioner 02).23  

 

In the majority of these observations by interviewees, the informal influence was 

identified as having had a greater impact on changes to the VET system and 

apprenticeships than that of the governance process itself, particularly during the 

NDP period of government, due to issues with the decision making process within 

the ITAC that will be elaborated further below. Regardless, the existence of such an 

informal system is not unusual given that lobbying of government by special 

interests groups is not uncommon in BC (Politician 03 NDP). However, what was 

unexpected were the observations that such an informal system was not only 

                                                             
23 Pseudonyms were assigned to each of the interviewees depending on whether they were a legislator, 
governor or practitioner). 
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embraced by certain stakeholders, but the degree to which it weakened the formal 

governance system that was established for both the ITAC and the ITA by the NDP 

and Liberal governments respectively. This was illustrated by one of the 

practitioners when explaining the growing informal influence of the then President 

of the ICBA on the ITAC through its CEO: “What I recollect when I was working at 

the UA [United Association union] at that time, was that they [President ICBA & CEO 

ITAC] had become tight, and they were really interrupting the ability of ITAC to 

function, at every angle” (Practitioner 05). 

 

In most cases, the informal influence was identified to exist between two particular 

stakeholder groups; the BC Building Trades Council (BCBTC) with the NDP 

government, and the Independent Contractors and Businesses Association (ICBA) 

with the Liberal government. As explained by one of the practitioner interviewees: 

 

The lobby group behind the scenes of the Building Trades created that 
Act [Skills Development and Fair Wage Act]. So equally, when the 
government changed, it was the ICBA involved with the repeal [of the 
same Act]…behind the scenes, that drove that agenda (Practitioner 
02).  
 

In some cases, this asymmetry of informal influence was seen within the governance 

process as well, primarily with influence of the ICBA over the composition of the ITA 

Board of Directors. This was explained by an interviewee who had been directly 

involved “under ITA we had a non-stakeholder Board, so we appointed people who 

seemed to fit. We didn’t go for anyone representing a constituency” (Governor 07 

ITA).  Such a finding suggests that despite the intrinsic logic of the NDP and Liberal 
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governments’ efforts to reform and improve the formalized governance system of 

the ITAC and the ITA respectively, the impact of any informal influence was 

significant. Ironically, such informal influence resulted from favouritism of one or 

more stakeholders by the government in power, thereby adding to the existing 

tensions amongst these same stakeholders. 

 

In terms of the social settlement, this would also suggest a lack of confidence in the 

formalized governance system in achieving a stakeholder’s objectives, reinforcing 

the need to undertake additional informal efforts to influence specific outcomes by 

certain stakeholders, as had been the case under both the NDP and Liberal 

governments. Perhaps, as one of the practitioner interviewees proposed, the degree 

of informal influence may have been the result of the polarized nature of BC politics, 

and that the recurring swings in legislation from one extreme to another were the 

result of the significantly differing political ideologies of the political parties 

involved: 

 

The biggest problem that occurs when we have changes in 
government, especially when they are too influenced by special 
interest groups, is that you have a pendulum that just goes too far in 
both directions. Then you lose stability (Practitioner 03).  

 

This perspective was shared by Haddow’s (2008) own findings from this same 

timeframe, namely that “[political] reforms ran counter to institutionally entrenched 

patterns of behaviour in BC’s political economy, which favour conflict between 

business and labour”. However, despite the existence of these informal practices of 
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favouritism by both the NDP and Liberal governments during the period of interest, 

the degree of the impact on the social settlement appeared greater under the 

Liberals after the 2001 election. In fact, despite the alignment of the BCBTC and 

other unions with the NDP government, they were not seen by interviewees as 

having a disproportionate amount of formal influence within the Board of Directors 

for the ITAC, due to the nature of the established decision-making process: 

 

So we brought in this voting structure that required a quorum in each 
of the four stakeholder groups, otherwise we couldn’t hold a vote at 
that meeting. So as a result, each group had a veto simply by not 
showing up (Governor 03 ITAC). 

 

Furthermore, based on multiple data sources, it was clear that the formal ITAC 

governance model not only avoided favouring any particular stakeholder, it was 

largely seen as ineffective in making any decisions of importance thereby putting 

the credibility of the ITAC into jeopardy as related by one of the interviewees who 

had served on its Board of Directors: “the basic flaw was the four corners of 

governance and the 25 people, with a governance system that allowed any of the 

four of them to block change” (Governor 01 ITAC).  

 

Interviewees from the BCBTC stakeholder group identified these problems 

themselves, and confirmed that the formal decision-making process impeded their 

ability to influence ITAC Board decisions due to internal infighting. Such infighting 

manifested in circumstances in which the unionized members of public colleges and 

the BC Federation of Labour would collude against the efforts of the BCBTC.  
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So the college union people would sit with the BC Federation of 
Labour people for a caucus prior to our Board meetings, to prepare 
where they were going, especially if they thought it would mess with 
their collective agreement (Governor 03 ITAC). 

 

The comment by another interviewee involved with governance of the 

apprenticeship system in BC goes straight to the point: “the ICBA and industry came 

to have better influence than Labour [namely the BCBTC] did because of this in-

fighting” (Governor 04 ITA). However, despite the inability of the BCBTC to achieve 

greater stakeholder influence within the ITAC’s governance model, members of the 

opposition parties and the ICBA stakeholder group still retained the belief that the 

BCBTC did in fact have undue informal influence over the NDP government, as 

exemplified by an opposition MLA during the Second Reading in debates in the BC 

Legislature related to the earlier initiative to introduce Bill 37, the Skills 

Development and Fair Wages Act of 1994: 

 

As a matter of fact, I believe the statistics show that about 70 per cent 
of the work was done by non-union, non-NDP allies. I am sure that the 
pressure to expand came from people who were very influential with 
this government (BC Hansard, 1994, Vol. 14, No. 15). 

 

Other interviewees shared a similar view that this was indeed a deliberate 

intervention by the NDP government to provide a greater market share of 

construction jobs for the unionized sector through the associated regulations 

accompanying Bill 37.  The observation by the following practitioner interviewee 

was typical of what several other stakeholders had to say: 
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Yes, some stakeholders are more important than others. In the NDP 
era, the Labour movement had an inordinate amount of influence, far 
beyond their place in the market. And when the Liberals are in power, 
the Labour movement has far less influence. The employers instead 
were the dominant stakeholders under the Liberals (Practitioner 07).  

 

The majority of the observations relating to the decision making process were 

directed towards the ITAC and were critical of the inefficiency of the governance 

model which was widely seen as dysfunctional due to the size of the Board 

membership24 that resulted from the NDP government’s determination to achieve 

an inclusive representation (Jothen, 2001; The Coalition of BC Businesses, 2001).  

 

In terms of efficiency, the ITA governance model introduced by the Liberals in 2003 

was seen as an improvement over the ITAC’s large Board and ineffective decision-

making processes by those who had first-hand experience with both. However, in 

terms of the outcomes of the ITA’s decision making process as it pertained to 

changes in the VET system and apprenticeships or addressing stakeholder 

requirements, it was perceived negatively by the excluded stakeholders (the BCBTC 

and the public colleges). This was later confirmed by a 2008 review of the ITA by the 

Liberal appointed Auditor General; 

 

 The ITA did not sufficiently consult or collaborate with its 
stakeholders in developing its plans and strategies. Given the 
significance of the changes being introduced and the numbers of 
stakeholders involved, this was a large omission (Doyle, 2008).  

                                                             
24 The Board was designed to have 25 members total, of which eight were from the business community, eight 
from the labour community (including the BCBTC as well as other unions), four from the VET system and four 
from government. The Chair would be the 25th member. 
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Furthermore, although the intrinsic logic of the Liberal government envisioned the 

ITA as “an industry-led system that is responsive to trainees and employers’ needs, 

as well as to economic change” (BC Hansard, 2003, Vol. 14, No. 12), a government 

sponsored review of the ITA in 2014 revealed otherwise. Instead, it was determined 

that the crucial links with employers, namely the Industry Training Organizations 

(ITOs) that represented specific industry sectors (such as construction) and that 

reported up to the Board of Directors, were rendered ineffective, as they reported 

that they felt like “they are micro-managed [by the ITA] in a marginalized role” 

(McDonald, 2014). Thus, while the ITA sought to address the inefficiencies of ITAC’s 

inclusive consensus-based approach to governance by limiting its new Board to only 

nine members (including the Chair) and a majority vote system (Ministry of 

Advanced Education, 2002), the exclusive representation created new issues. By 

excluding primary stakeholders (BCBTC and the colleges), not only was the social 

settlement weakened, the Board became detached from the training side of the VET 

system as underlined by one of many interviewees: 

 

And all of a sudden, not only did they change compulsory trades and 
eviscerate the system, but we had no avenue to deliver messages of 
concern…no feedback mechanism. I remember training coordinators 
throwing their hands up into the air and saying ‘what the ____ is going 
on?’ (Governor 04 ITA) 

 

Although the highly restrictive governance model of the ITA had not only served to 

weaken the social settlement amongst the primary stakeholders, it also fell short of 

achieving the government’s expected outcomes of improved responsiveness to 

industry requirements. While the government (namely the then Minister of 
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Advanced Education) had articulated a clear vision and objective, namely to ensure 

that the ITA would be more responsive to the needs of the industry employers and 

apprentices, the governance model forged a different outcome through its efforts to 

marginalize the inputs of some of the stakeholders. 

 

The majority of comments pertaining to stakeholder representation reinforced this 

finding as they related to the ITA under the Liberal government. Furthermore, 

negative comments were made by the BCBTC, and were linked directly with their 

exclusion from participation on the ITA Board of Governors after the ITA was 

established in 200325. The following observation was typical amongst the comments 

made by interviewees: “So there was a real bias when the Liberals came in to 

exclude unions, to exclude their opinions, and frankly the colleges as well” 

(Practitioner 01). Conversely, for those who were included within the ITA and its 

governance system, they had a positive perspective on stakeholder representation 

because they felt it ensured a focus on industry requirements rather than 

stakeholder interests, as per ITA’s mandate. 

 

Well I know that when we built that model, we said the primary 
stakeholders were the customers…employers and employees…and 
then started to talk about suppliers and other stakeholders. The 
colleges, in particular, went apoplectic. They did not want to be called 
‘suppliers’…We didn’t see it that way. We saw them as providing a 
service that allowed people to get jobs and for employers to grow 
businesses (Governor 07 ITA). 

                                                             
25 In the years after my period of interest, the rules pertaining to the composition of the ITA Board of Directors 
was relaxed to allow for one union stakeholder, albeit within the existing framework of majority rule decision 
making. 
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In terms of anomalies, apart from the earlier point about the existence of a subtle 

but important informal system of influence, the other anomaly that stood out 

pertained to the distribution of power amongst stakeholders within the ITAC under 

the NDP. Only one interviewee identified the public colleges as having a 

disproportionate level of ‘political’ influence on the apprenticeship system in the 

sense that the government recognized the potential influence that they might have 

on the electorate of one or more of the elected Members of the Legislative Assembly 

(MLA) in BC, and thus acted with favouritism with that stakeholder as explained by 

one interviewee: 

 

The colleges are often the largest employer in many cities and towns 
around the province, so they carry a lot of weight with local MLAs. And 
we would have _______________26, who was the President of {a public 
college}27 and…he’d say, ‘I don’t care what you say, I’m here to protect 
the interests of BCIT, so I will not support this change in funding away 
from foundational programs into apprenticeships. And I will have 
16,000 people in every community who will be writing letters to their 
MLA’ (Governor 03 ITAC). 

 

This initially seemed odd given that only one person characterized the colleges as an 

influential stakeholder (most identified both the ICBA and the BCBTC as the more 

active and influential stakeholders), so it was flagged as a possible anomaly during 

the completion of the matrix. While the initial reaction to this singular observation 

was that it was likely erroneous, it became apparent during the subsequent review 

process that there was a basis for this unique observation. 

                                                             
26 The name was provided by the interviewee, but removed to respect the individual’s privacy. 
27 BCIT is the acronym for the British Columbia Institute of Technology, the largest public college in BC. 
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Using process tracing to review the historical context prior to the creation of the 

ITAC (as discussed in detail in Chapter 2) revealed the existence of a long-standing 

friction and divergence between VET and traditional apprenticeship programs that 

originated with the establishment of pre-apprenticeship training in BC in 1957 (B. 

Cowin, 2012).  

 

The rise in demand for pre-apprenticeship training led to the construction of VET 

schools in the early 1960s in BC, which later evolved into publicly funded, regional 

community colleges where the mandate was broadened considerably to include a 

big focus on pathways to universities through associate degrees as well as the 

provision of more occupationally focused credentials (B. Cowin, 2012). The public 

colleges subsequently came to be recognized over time as the primary providers of 

pre-apprenticeship training, more commonly known today as ELTT. Given that 

public colleges fell under the ministry responsible for post-secondary education, 

and apprenticeship programs fell under the ministry responsible for labour, a wider 

institutional divide continued to emerge (B. Cowin, 2012). 

 

 As a result, one of the fundamental objectives in the creation of the ITAC was to use 

it as a means to converge ELTT with apprenticeship programs towards a common 

objective of strengthening the apprenticeship system in BC (Ministry of Labour, 

1997). However, even with the creation of the ITAC, there remained two different 

ministries engaged with the ITAC, each with their own separate budgets (the 

Ministry of Advanced Education for ELTT, and the Ministry of Labour for 
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apprenticeship programs). This bifurcated reporting arrangement between the ITAC 

and the Ministry of Advanced Education, Skills and Training, led to frictions in 

funding decisions within ITAC (Governor 03 ITAC). 

 

Conversely, another governance interviewee saw extraordinary informal influence 

being applied within the formal governance process, but in reverse, with the 

unelected bureaucrats of certain ministries acting to protect the interests of the 

colleges rather than acting to uphold the interests of the apprenticeship system as 

part of their fiduciary responsibilities as a Board member: 

 

There was a perception from some of us [on the ITAC Board] that the 
Deputy Ministers and the senior bureaucrats in the Ministry of 
Advanced Education felt some degree of obligation to protect the 
public post-secondary institutions from our change, which was 
threatening, because we were talking about reducing funding, or 
changing the funding formula, or changing the relationship with the 
public institutions (Governor 01 ITAC).  

 

This perspective was reinforced by another individual who had the experience of 

being on the Board of Directors for both the ITAC and the ITA who put the situation 

in more pragmatic terms: 

 

To be fair, if the ITA or ITAC wanted to close a program at a local 
college in a small town, the political process would kick in. I think it’s 
naive to think otherwise. The shareholder of this entity is the 
government, and if the shareholder wants something, he, she or it is 
going to do something (Governor 06 ITA). 
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Of even greater interest was the perceived perpetuation of this influence by the 

public colleges after the Liberals took power and the ITA was created, given that the 

public colleges were initially excluded from the Board of Directors along with 

government bureaucrats. Instead, the colleges undertook informal measures to 

influence the apprenticeship system and protect their interests as noted by the 

following two observations of another interviewee involved with the governance 

system as well as a practitioner: “And the colleges also lobby the employers through 

employer advisory committees…and under ITA, these committees really grew” 

(Governor 03 ITAC). And, “the Presidents of the colleges also formed their own 

group, but this was in the mid-2007 timeframe I believe. And this gave them a voice 

on all issues affecting the colleges, and still exists today” (Practitioner 04).  

 

It’s also important to note that the public colleges were not the only VET providers 

in BC’s VET system, as there were other privately owned Training Delivery Agencies 

(TDAs) such as several unionized training centres that were established across the 

province28. Furthermore, the Liberals undertook to expand privatization of the 

provision of VET after they came to power in 2001 by relaxing the requirements for 

certified training providers; however, it was the public colleges that were seen to 

wield significant influence during both the NDP and Liberal periods, not the private 

VET providers. Regardless, the public colleges clearly demonstrated tremendous 

formal and informal influence over both governments through a variety of means.  

                                                             
28 Examples include the United Association’s (local 170) Piping Industry College and the International 
Brotherhood of Electrical Workers (Local 213) Electrical Joint Training Committee’s apprenticeship training 
facility in Port Coquitlam. Both are provincially accredited and licensed as TDAs in BC. 
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In short, the additional observations that were uncovered through a renewed 

examination of the comment by one of the interviewees led to useful revelations. 

They revealed that the level of complexity of the relationships amongst the 

stakeholders and institutions involved in the apprenticeship system, as well as the 

variability of tactics that were applied to advance their stakeholder interests 

particularly outside of the formal governance structure, were significant in shaping 

outcomes. 

 

Institutional Change Issues 

 

One important aspect of the findings for this theme was the difference in the results 

between the period when the NDP were in power (1993 - 2001) and when the 

Liberals were in power (2001 – 2004 and up to 2017). This particular set of findings 

contributed to answering the second question, while informing the first and third as 

well. Of particular interest were the similarities in the perspectives provided by the 

interviewees from the legislative group, regardless of their political party 

association, with respect to the approach to advancing legislative reforms. All 

shared the view that such initiatives require bold, disruptive measures in order to 

overcome the perceived institutional inertia within the bureaucracies involved with 

the administration of the apprenticeship system.  

 

Several of the interviewees who held elected office in BC acknowledged, albeit in 

different ways, the practical realities and limitations of transposing political reforms 
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into tangible results aligned with the original objectives. As one legislator stated, “I 

think the challenge is, to be candid about it, is that the status quo is really 

overwhelmingly powerful as an opponent of change” (Politician 04 Liberal). Another 

legislator said that, in hindsight, even greater disruptiveness was required to effect 

the desired changes: “I personally underestimated that sort of psychological 

difference that was required to try to bring about a sort of fundamental shift” 

(Politician 02 NDP). A third legislator clearly perceived the institutions to be an 

obstacle to change in stating that “the bureaucracy was a bit ossified, a bit resistant 

to change within the Ministry and the apprenticeship system” (Politician 01 NDP). 

 

The inputs provided by the interviewees from the legislative group strongly suggest 

that they not only believed that their political initiatives would encounter resistance 

upon implementation, but that such resistance had to be countered with strong 

reforms that implied boldness. However, little documented evidence was ever 

provided (for instance during debates on associated bills in the BC Legislature) that 

unequivocally supported the reasoning for the boldness of each party’s proposed 

new measures. Instead, the reasoning was more typically associated with 

assumptions and platitudes rather than measurable results. For instance, the debate 

over Bill 37 (the Skills Development and Fair Wages Act of 1994) came down to 

platitudes like “Competition is healthy” or that the introduction of regulatory 

measures such as fair wages “fights the worldwide economic trend of the last few 

decades [of]…concentrating wealth into as few hands as possible, so that a few 

people can be very wealthy” (BC Hansard, 1994, Vol. 15, No. 15).  
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Regardless of the motives, the impact of the shared inclination towards bold 

reforms by legislators from both governments resulted in a polarized political tug of 

war between the NDP and the Liberals during the period of interest. One such 

example was the repeal of the NDP’s Skills Development and Fair Wage Act through 

the passing of Bill 22 by the Liberals within weeks of taking power in the summer of 

2001 (BC Hansard, 2001, Vol. 2, No. 27). Similarly, the Liberals eliminated ITAC 

several months later through the passing of Bill 11 in March of 2002, even though it 

would be another 14 months before the ITA would be established through the 

passing of Bill 34 to replace it (BC Hansard, 2003). 

 

In fact, the BC Hansard provides a clear record of each government’s intrinsic logic 

for each piece of legislation that was introduced that related to the VET system and 

apprenticeships. Although the debates tested some of the positions put forward by 

the government of the day, it was found that the articulated goals tended to express 

broad and bold change objectives, along with the anticipated benefits that would 

accrue from such changes, but tended to lack details on implementation or the 

allocation of specific resources to achieve these same goals. For example, the 

Liberals made legislative changes to reform the apprenticeship system through the 

introduction of competency based training (CBT), but professed that they would not 

negatively impact qualifications or apprentice completion rates. As stated by the 

Minister of Advanced Education, Bill 34 and the establishment of the ITA would not 

lead to a “major changing of standards” given that she was instead “looking at 
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developing new standards for new credentials that will exist under the new model” 

(BC Hansard, 2003, Vol. 15, No. 10). 

 

As will be discussed in Chapter 6, the outcomes of the legislative reforms were quite 

different than those originally envisioned. In due course, the reforms were 

eventually altered or abandoned due to the negative consequences that they had 

caused in the VET system overall, but particularly the reversal in interest by new 

apprentices in these specific apprenticeship programs.29 The Liberals were certainly 

true to their word in terms of seeking to introduce bold changes in governance by 

excluding the BCBTC and public colleges from formal participation on the ITA Board 

of Directors, as well as changes to the funding mechanism for training, wherein the 

ITA controlled the transfer of funds rather than the ministry as had been the case. 

While the Liberals seemed to be particularly motivated to reduce the influence of 

the BCBTC and the colleges, the resistance to their dramatic changes came from 

within their own bureaucracy as related by an interviewee directly involved in the 

governance of the apprenticeship system in BC: 

 

Of the change we were trying to make, the senior bureaucrats within 
the provincial government either openly or indirectly blocked change, 
and it was frustrating...because we were talking about reducing 
funding, or changing the funding formula, or changing the relationship 
with the public institutions (Governor 01 ITAC). 

 

                                                             
29 One case in point was the creation of carpentry sub-trades that were introduced in 2003 under Bill 34 (BC 
Hansard, 2003, Vol.15, No. 2). While they initially attracted interest through apprenticeship registrations, the 
narrow scope of these trades combined with the limited opportunities for progression through to completion of 
the CQ, resulted in a gradual decline in new registrations, and an eventual abandonment of these sub-trades in 
favour of the broader carpenter trade. 
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Such institutional influences reflect the institutional logic. In the case of BC’s VET 

system, such transformation results from a combination of the interpretation of the 

legislation within the context of the institutional culture, in competition with other 

priorities and limited resources. Furthermore, the implementation process in not 

contained within one institution, but rather divided amongst a number of different 

vocational TDAs across the geographical regions of the province. These TDAs 

include not only the public colleges, but also accredited private training institutions 

such as those funded and operated by a number of BCBTC union locals (as 

previously mentioned). 

 

As pointed out by the Auditor General’s review of the ITA in 2008, it is not 

uncommon for the government of the day to underestimate the resources required 

to effectively implement change or to introduce new programs, whether those 

resources involve additional funding, hiring of new staff or adjusting existing 

priorities (Doyle, 2008; Hyslop, 2012). This in turn brings into question the quality 

of the analysis that supported such associated policy development. In the case of the 

Liberals, the Minister of Advanced Education expressed a belief that cuts to staff that 

would comprise the new ITA could be offset through the use of the internet for 

registration and administration of apprentices and their employers, while providing 

greater data collection for analysis of system success in terms of tracking new 

registrations, completions and employer participation (BC Hansard, 2003, Vol. 15, 

No. 10). However, this reduction in support to individual apprentices, and the 

negative impact it had on completion rates, were both identified as shortcomings by 
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the Auditor General of BC several years after the ITA was created, and later by an in-

depth review directed by Premier Christy Clark (Doyle, 2008; McDonald, 2014). 

 

Accordingly, even if the VET-related institutions are fully supportive of the 

legislation and its political objectives, such constraints will detract from fulfilling 

such objectives, whether in terms of timelines, scope or scale. The comments of the 

legislator interviewees indicate that they were well aware of bureaucratic inertia as 

a significant obstacle to change, and sought to find ways to overcome it. However, 

bold reforms without the necessary resources to implement and support them, 

along with the weak social settlement (further exacerbated by political favouritism), 

undermined the realization of the desired outcomes of both the NDP and Liberal 

governments. 

 

Funding Frictions 

 

Funding was a recurring theme amongst the different levels of interviewees as well 

as in many of the documents. While discussions relating to funding were not 

unexpected, given that public funding was allocated to subsidies for VET, to 

incentives for employers to indenture apprentices and for apprentices to complete 

their training. However, what was not expected was the friction that arose amongst 

the stakeholders about how public money was allocated for VET delivery and how it 

was spent on registered apprentices in particular. Consequently, these findings 



 

171 
 

addressed both the first (governance) and second (political motives) research 

questions. 

 

The genesis of these funding frictions appears to have originated in the decades 

prior to the period studied here, and were the result of a divergence between VET in 

general and apprenticeships in particular. As discussed in Chapter 1, an 

apprenticeship is a particular form of VET, in that the majority of the time required 

(approximately 80%) involves gaining experience in the workplace under the 

supervision of a qualified Journeyperson. The formal (classroom) education is 

broken up into block periods of several weeks to several months (depending on the 

level), and is interspersed in between lengthy periods of employment on the 

worksite. Importantly, an individual has to secure the sponsorship and commitment 

of an employer before they can become an apprentice who is registered in BC’s 

apprenticeship system. Given that employment is a condition to becoming a 

registered apprentice, it is often a competitive process to earn an employer’s 

sponsorship. 

 

As highlighted in Chapter 2, the BC government began providing public funds in the 

early 1960s to open several colleges in preparation for the wave of baby boomers 

who were passing through the secondary school system, but also in response to a 

seminal report (Macdonald, 1962) that foresaw the need for enhanced VET at the 

post-secondary level to meet the increasingly sophisticated technological needs of 

various industries (BC Hansard, 1971; Minister of Education Science and 
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Technology & Minister of Labour, 1979). Although the bulk of pre-apprenticeship 

training continued to be delivered by vocational schools throughout the remainder 

of the 1960s in BC, this changed in 1971 when the BC government announced 

significant funding to build new colleges throughout the province along with VET 

subsidies. This was a critical juncture in the VET system, in that the public colleges 

essentially took over VET delivery, but also introduced ELTT, which was designed to 

prepare students for a wider scope of skills training beyond that offered through 

apprenticeships (B.Cowin, 2012).  

 

Underlying these changes and the growth in public colleges in BC was the 

government’s broader strategy modelled after California’s approach, which was to 

also increase the provision of PSE in the academic realm to provide a pathway for 

students into university studies from all regions of BC. In fact, the University of 

British Columbia in Vancouver was the only university available in BC in the early 

1960s, until the University of Victoria was established in 1963 (J. R. Cowin, 2017). 

Consequently, VET was neither the primary focus of these colleges, nor the bulk of 

the courses provided, with apprenticeships being an even smaller piece of their 

overall mandate. However, with the introduction of ELTT came a departure from 

pre-apprenticeship training (which continued to be offered by several BCBTC 

training facilities) as well as with other training providers. The departure came in 

the form of a drift away from industry requirements, both in terms of curriculum as 

well as in the forecast of the number of apprentices that would be required for 

indentureship. 
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The departure was further exacerbated by the previously discussed bifurcated 

structural problems in that the Ministry of Education oversaw the public colleges 

and provided the funding subsidies for ELTT whereas the Ministry of Labour 

oversaw apprenticeships and the grants provided to students and employers. While 

pre-apprenticeship programs were designed as a lead into apprenticeships, and 

therefore mindful of employer needs, the ELTT became increasingly disconnected 

from the labour market. As such, the ELTT programs led to an oversupply of 

graduates with expectations of becoming indentured, and an apprenticeship system 

that lacked a sufficient number of sponsoring employers to hire them. While the 

PAB was aware of these disconnects, it operated on an advisory basis, and was 

nested within the Ministry of Labour.  

 

Regardless, the issues associated with this divergence between ELTT, pre-

apprenticeship training as well as the bureaucratic disconnects between the 

Ministry of Education and the Ministry of labour did not go unnoticed, and became 

the focus of a government sponsored task force in the late 1970s (Minister of 

Education Science and Technology & Minister of Labour, 1979). 

Consequently, while the discontent amongst the stakeholders pertaining to the 

limited public funding for apprenticeship training was noted, the degree of 

discontent among the public colleges stood out. Public colleges sought to use their 

formal and informal influence to preserve their funding interests, as highlighted 

earlier in this chapter. In fact, the public colleges had created a niche within the VET 

domain.  
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When the federal government began to severely cut back on transfer payments to 

the provinces in the mid-90s in their efforts to reduce the federal deficit, this had a 

negative impact on federal subsidies30 previously earmarked for apprenticeship 

training, and dating back to the Technical Vocational Training Assistance Act of 1960 

(Ministry of Labour, 1997). In order for these institutions to survive financially, they 

sought to draw more students into their classrooms. In the case of the public 

colleges, this meant that ELTT had become more profitable than pre-apprenticeship 

training because it covered more trades and it was not constrained by the limited 

opportunities for students to become indentured into a formal apprenticeship. 

These efforts were identified by several different interviewees as well as in the 

documents. As reported by an interviewee involved with the Board of Directors for 

the ITAC: 

 

The way things evolved in apprenticeship over the years up into the 
mid-90s was [that]…entry-level trades training, had become really 
large, and most of the funding and delivery was on that side of things 
as opposed to apprenticeship technical training (Governor 01 ITAC). 

 

This reinforced the finding that the informal influence of the public college extended 

to government bureaucrats. Even though the government representatives (namely 

senior public servants) who served on the ITAC Board of Directors had a fiduciary 

responsibility to advance the apprenticeship system, one of the Directors note that: 

 

                                                             
30 In the mid-1990s, federal funding for apprenticeship training in BC was significant; $7.7 million for technical 
training and $20 million for apprentice income support and allowances (BC Hansard, 1994, Vol 15, No. 15). 
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There was a perception from some of us that the Deputy Ministers and 
the senior bureaucrats in the Ministry of Advanced Education felt 
some degree of obligation to protect the public post-secondary 
institutions…because we were talking about reducing funding, or 
changing the funding formula, or changing the relationship with the 
public institutions (Governor 01 ITAC).  
 
 

After the Liberals came into power, one of their initiatives was to change the funding 

model by giving the ITA control over allocation of public funding, whereas with the 

ITAC such funding was transferred directly from the Ministry to the public colleges. 

Additionally, funding was widely extended to private training organizations such as 

union-operated training centres by the Liberals in an effort to privatize the VET 

training industry (BC Hansard, 2003, Vol. 15, No. 2), making it more attractive by 

eliminating the previous tuition freeze and allowing for higher education fees and 

greater profit margins (Lee, 2004). While privatization provided greater access to 

VET across the geographic regions of BC, the higher tuition costs also had the effect 

of restricting access to the skilled trades by the same minority groups that the 

government had sought to include (BC Hansard, 2003, Vol. 15, No. 2 ) – an effect 

recounted by an interviewee involved with VET delivery: 

 

It felt as though it was kind of a total attack on vocational education and training 

[rise in tuition fees]. So the result was that it eliminated access to my programs and 

other vocational course for folks that were amongst the working poor, or on income 

assistance. So that was big, because we had been trying to help people get into 

vocational (Practitioner 04). Finally, as previously noted under the governance 

theme, the public colleges were also excluded from having a representative on the 



 

176 
 

ITA Board of Directors (as with the BCBTC). However, despite these deliberate 

measures, the informal influence of the public colleges remained significant under 

both the NDP and Liberals as revealed by some of the interviewees who were 

directly involved in the governance of the apprenticeship system in BC: 

  

The battle with the educators was incredibly intense after the change 
in government [to the Liberals in 2001] (Governor 05 ITA).  
We were trying to change that [the post-secondary system] through 
the ITA…but it eventually led to the resignation of the first CEO [of the 
ITA] due to funding fights with public colleges and the BCIT President 
in particular (Governor 06 ITA). 

 

However, when examining the actual funding, it becomes apparent why the public 

colleges fought to retain the public funding they had grown accustomed to under the 

NDP, and why they favoured the ELTT programs over the pre-apprenticeship 

training: 

 

ELTT programs take up roughly two thirds of the entire budget 
dedicated to Apprenticeship Training (over $50 million of the $78 
million budget)… Public costs are estimated at $4,489 per ELTT 
student. This compares to $1,308 per apprentice (J. Barrett, 2003).  

 

In fact, public funding for apprenticeships at this time came from the federal 

government in the form of grants to apprentices and employers sponsoring them in 

apprenticeship programs, as well as directly to the colleges from the Ministry of 

Labour, and the Ministry of Education, Skills and Training. The direct funding to the 

TDAs and the provision of ELTT was approximately 75 per cent of this total, 

compared with approximately 25 per cent directed towards apprenticeship 
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programs as explained by the Ministry of Labour (1997) report entitled Revitalizing 

Apprenticeship: A Strategic Framework for BC’s Apprenticeship Training System, and 

as shown in 

 

Table 7. 

 

Table 7: Funding allocations for VET and apprenticeships in BC 

Program Budget Funding Agency 
Apprenticeship Technical Training 

(Public Training Providers) 
>$15.0 million (includes $7.7 

million in federal contributions) 
MEST / ML 

Apprenticeship Technical Training 
(Private Training Providers) 

$3.1 million MEST / ML 

Secondary School Apprenticeship $0.5 million / $1.0 million (est.) ML / MEST 
Co-op Apprenticeship $0.9 million MEST 

Skills Upgrading $0.91 million ML 
Curriculum Development $1.2 million ML 

Expansion and Equity Programs $0.7 million ML 
Entry Level Trades Training (ELTT) $45.0 million MEST 

TOTAL $68.31 million Combined 
MEST sub-total ($61.9 million) MEST 

ML sub-total ($6.41 million) ML 

Legend: MEST = Ministry of Education, Skills and Training. ML = Ministry of Labour 

Source: Revitalizing Apprenticeship: A Strategic Framework for BC’s Apprenticeship Training System (Ministry of 

Labour, 1997). 

 

As such, the colleges were able to secure more funding through their ELTT 

programs, but were reluctant to share with the ITA how these funds were actually 

applied, leading to suspicion that the funds were being used for requirements 

beyond VET delivery as related by one of the interviewees who served on the ITA 

Board of Directors: “They [BCIT] got $20 million from us and they couldn’t provide a 

clear statement to show what they did with the money” (Governor 05 ITA).  
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While the Minister of Advanced Education’s stated objective of collecting “more 

accurate and timely data [that] will result in improved reporting of information and 

also monitoring of funding” (BC Hansard, 2003, Vol. 15, No. 2), the efforts by the 

public colleges to retain the status quo funding formula and obfuscate the manner in 

which such funds were spent within the colleges demonstrates the depth of the 

differences in perspectives. In fact, the inability of the ITA to achieve fiduciary data 

tracking and funding control measures the minister had originally mandated did not 

go unnoticed by the provincial auditor general when he audited the ITA in 2008: 

  

We found that the ITA’s funding allocation decisions are consistent 
with its priorities, but are based on inadequate or incomplete 
information about demand and delivery costs...recommended that 
more work is undertaken...to produce high quality information for 
determining funding decisions (Doyle, 2008).  
 

A later investigative report on the apprenticeship system that dated back to the 

establishment of the ITA in 2003 also revealed that the public colleges had received 

additional funding concessions that were not provided to the non-public VET 

providers (including the BCBTC owned training centres) when fewer students 

attended courses than planned: “private training institutions do not have the benefit 

of holding 30% of funds to cover administrative costs as do public institutions” 

(McDonald, 2014). 

 

Training, Certification and Regulatory Implications 
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The findings related to training and certification provided insight into the 

ideological differences between the NDP and Liberal governments as well as 

between the ICBA and BCBTC. The ICBA and BCBTC were of particular interest given 

that they represent the employers who both indenture apprentices and who drive 

the demand for skilled trades workers in BC. These ideological differences were 

represented in qualitative terms (in the interviews, Hansard debates and the 

majority of the documents), but were tightly aligned with economic imperatives, 

labour costs and the impact on BC’s construction industry, a major source of 

investment and employment. As such, this set of findings addresses both the second 

and third research questions.  

 

The NDP emphasized the importance not only of the quality and safety of 

infrastructure projects, but also of motivating British Columbians to undertake 

careers in the skilled trades. The Minister of Skills, Training and Labour mentioned 

both of these goals during debates pertaining to Bill 37, the Skills Development and 

Fair Wage Act: 

 

Through the apprenticeship training system, we not only would give 
those people the kinds of skills that benefit the public construction 
...ensuring that the quality of construction is first-rate...but we would 
also give those individuals, those real British Columbians, the 
opportunity to acquire that trades qualification ticket, which improves 
their individual position (BC Hansard, 1994, Vol. 15, No. 24). 

 

Furthermore, the NDP government emphasized the importance of ensuring that 

apprentices earned their Red Seal endorsement not only because this would allow 



 

180 
 

them to continue to seek employment in neighbouring Alberta or elsewhere when 

BC’s economy weakened during a down cycle, but also because they had to fulfil 

their commitment to the interprovincial trade agreement. This in turn meant that 

completion rates were important, since an apprentice had to achieve the 

Journeyperson CQ in order to obtain the Red Seal endorsement. Consequently, the 

NDP  Minister of Labour of the day established a strategy of creating Sector Advisory 

Committees that would report to the Provincial Apprenticeship Board (PAB), and 

that “Pursuant to the Labour Mobility Chapter of the Agreement on Internal Trade 

(1995), promote the expansion of the Red Seal in occupational training, 

examinations and certification (Ministry of Labour, 1997). The proposed advisory 

committees were actually included into the soon to be established ITAC within a few 

months. 

 

Conversely, the Liberal reforms focused on improving the economic conditions that 

would attract greater investment in the construction industry, thereby creating jobs 

(which will be discussed further in Chapter 6). Although they too were interested in 

apprenticeship programs in order to meet the expected increase in demand for 

skilled trades workers, it was from the different perspective of finding ways to meet 

the specific needs of employers. More specifically, they sought to lower labour costs 

so as to make private investment in BC projects more profitable, and thus more 

attractive. Consequently, despite professing the importance of the Red Seal 

endorsement and the value of apprenticeships, the Liberals took measures that 

would negatively influence completion rates even if this was not their expressed 
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intention. This was achieved through the introduction of CBT which helped to 

facilitate efforts to weaken unionization of the labour market, and deregulation. 

These reforms resulted in the elimination of the compulsory trades (trades that 

involve work in regulated domains and required a Certificate of Qualification (CQ) 

for safety reasons), the elimination of ratios (number of supervisors that had to be 

present on a worksite for each apprentice), and the enforcement arm of the new 

ITA31.  

 

The Liberal government professed support for apprenticeships, greater completion 

rates and the importance of the Red Seal endorsement on the one hand, but on the 

other hand expressed the need for changes to the training system with less 

emphasis on certification. These multiple objectives are expressed through three 

key arguments put forward by the Minister of Advanced Education in a discussion 

paper entitled A New Model for Industry Training in British Columbia, published a 

few months before the tabling of Bill 34 that established the ITA:  

 

Government’s review of industry training identified a number of 
problems with the system administered by the ITAC…Inflexible 
training methods based on time rather than competencies have been a 
barrier to innovation in training design and delivery (Ministry of 
Advanced Education, 2002). 
 
Government will ensure the new model allows employers and 
learners across the province to participate and benefit…There is a 
continuing and necessary role for government in maintaining 

                                                             
31 Under the NDP and as part of the enforcement branch of the ITAC, inspectors were authorized to randomly 
inspect construction work sites to ensure that regulations pertaining to apprentice to supervisor ratios were 
respected, that workers had proper certifications, and that safety requirements were not being violated. Under 
the Liberals enforcement was eliminated from being an ITA mandate, and was left to other agencies to carry out 
inspections within their narrower areas of responsibility. 
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standards and credentials for provincial and interprovincial (Red Seal) 
trades (Ministry of Advanced Education, 2002).  
 
A competency-based system would allow workers to be tested when 
they are ready…If the employer does not require all the task and skills 
competencies for a full trade credential, he or she should be able to 
identify the tasks and skills required for the job and work with a 
trainer to develop the training if necessary. This approach would 
allow many young people into trades who currently do not have 
opportunities (Ministry of Advanced Education, 2002). 

 

When Bill 34, the Industry Training Authority Act, was finally tabled in the BC 

legislature after several months of heated public town hall debate of the discussion 

paper around the province, the Minister of Advanced Education was aware of the 

serious concerns by some stakeholders, and sought to reassure them that the 

reforms would responsibly address these concerns: 

 

I want to make it perfectly clear that the system we develop will not 
see the quality of training in this province compromised. Enforcement 
of safety standards and consumer protection in compulsory 
certification trades…will be maintained. We are not going to dilute the 
trades. In fact, current standards will be maintained, including the 
national Red Seal standards (BC Hansard, 2003, Vol. 15, No.2). 
 

The Bill set the stage for introducing deregulation of the compulsory trades and 

deskilling of the workforce through the introduction of modularized CBT. 

Compulsory trades have typically achieved higher completion rates across all 

Canadian jurisdictions (Stewart & Kerr, 2010) due to the fact that the CQ is required 

by industry standards to work in those trades, primarily for safety reasons (e.g. 

electrical, high pressure welding on boilers, as well as steam and gas lines). While 

BC had safety nets through other regulatory bodies such as electrical safety 
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regulations under the Safety Standards Act, this still resulted in a lower requirement 

for certification as the hard requirements were limited to specific tasks, thereby 

lowering the demand for skilled workers with the CQ in the former compulsory 

trades (Prism Economic and Analysis, 2017). Through CBT, trades workers could 

achieve certifications for subsets of the trade that would allow them to work in 

these former compulsory trades without the full CQ credential. Consequently, the 

application of these reforms was seen to have little regard for the welfare of the 

apprentices themselves as related by an interviewee who was on the ITA Board of 

Directors: 

 

Well the apprentices were overlooked even though the legislation 
stated that we were to design a system for the apprentices and the 
employers, and when I was on the ITA Board, I had to remind the 
other Board members of this on several occasions…that the 
apprentices had a role. They viewed them more as a commodity than a 
stakeholder (Governor 03 ITAC). 
 

Regardless of the language of legitimation of the Liberal government’s intrinsic 

logic, the institutional logic of the newly created ITA was clearly one of prioritizing 

the economy and employer needs, including cheaper labour, as related by another 

ITA Director: “It was a fiduciary model, the ITA model, so you weren’t representing a 

specific stakeholder, you were there to represent the best interests of the province” 

(Governor 06 ITA). It’s important to recall that the composition of the new ITA 

Board of Directors excluded two of the primary stakeholders, namely the BCBTC 

and the public colleges, and as such the Board’s perspective was heavily in favour of 

the ICBA’s interests. A prominent member of the ICBA who was seen by many as 
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having influential ties with Premier Campbell certainly saw the BCBTC as getting in 

the way of how the changes to apprenticeship programs would be implemented by 

the newly established ITA: “So the Labour movement felt excluded. And part of the 

reason their influence was less was because the Board wanted to broaden [the ITA’s 

focus] beyond apprenticeship” (Practitioner 07). This same individual went on to 

explain the underlying rationale behind the exclusion of the BCBTC from the ITA 

Board of Directors when it was first established: 

 

And each craft had a craft union associated with it to deal with it. So, 
the training system was very important to their business model, and 
the Liberal government was challenging that sort of framework, 
breaking them apart, because the training system was not designed to 
fit a particular business model, it was designed to provide skilled 
workers to employers. The kind of skilled workers that employers 
need at the right time (Practitioner 07). 

 

Clearly, the Board embraced a laissez faire approach to the market and less 

regulation by the government. This perspective supported the rationale for 

eliminating the compulsory trades and introducing CBT. The subsequent outcome of 

the underlying stakeholder tensions was to produce semi-skilled trades workers 

who would possess narrow but sought after skills and at lower wages. One example 

that was used repeatedly by a number of different interviewees was the manner in 

which the carpenter trade was broken up into sub-trades, such as door-framer, to 

meet the needs of the lucrative residential construction sector. The comparison of 

projected differences between the new ITA and the previous ITAC as foreseen by the 

Minister of Advanced Education’s (2002) discussion paper can be seen in  
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Table 8: 

 

 

 

Table 8: Projected differences between ITAC and the new ITA 

THE TRAINING SYSTEM  
New Model ITAC 
One training system. Two training systems: ELTT and 

apprenticeships. 
Multiple entry and exit points for learners. Limited entry and exit points for learners. 
Modular and competency-based training (CBT). 
Time-based training continues where appropriate. 

Time-based training. 

Tuition fees at approximately 15% of cost. No or very low tuition fees for 
apprenticeship training. 

Credentials with flexibility to facilitate additional 
training. 

Credentials provided only on final 
completion. 

Use of Red Seal certification continues. Focus on Red Seal certification. 
Emphasis on innovation and new delivery models. Emphasis on the core business using 

traditional methods. 
Focus on attracting secondary school students. 
Local flexibility to develop a variety of transition 
programs that may include technical training. 

Secondary School Apprenticeship program 
comprises work experience only. CTC 
programs may offer some post-secondary 
training credit. 

Utilizes full range of public & private trainers. Focuses on public training institutions. 
Multiple funding sources contemplated with the 
Board allocating the funds. 

Virtually all provincial funding. Ministry of 
Advanced Education allocates funds. 

THE RISKS  
New Model ITAC 
Puts additional responsibility on the learner to 
fund & for the learner to make employment 
connections. 

Inflexible to changing market needs. 

Puts additional responsibility on industry to 
define training need and employ learners. 

Leaves much of employment need definition 
to training organizations rather than 
business. 

Relies extensively on coordination of action being 
undertaken by the main participants. 

Puts the coordination role in the hands of 
ITAC with the attendant costs. 

Source: Discussion Paper: A New Model for Industry Training in British Columbia (Ministry of Advanced Education, 
2002). 

 

While industry determined the skills to be taught and “new delivery models” to 

support the employers, while the apprentices were to not only pay more for their 
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training (as opposed to the employers), but were also given the “additional 

responsibility” of coordinating their VET with finding work on their own (Sharpe & 

Gibson, 2005a). In fact, the ITA staffing was reduced dramatically “from around 125, 

which was what ITAC had, down to about 12” (Governor 03 ITAC), which meant far 

less support for the apprentices. Moreover, with the introduction of modularized 

training rather than the common levels of block release apprenticeship training, 

some apprentices were deemed ineligible for federal grants that they would 

otherwise receive upon the completion of successive levels of their apprenticeship 

(Hyslop, 2012). 

 

The concerns of those who supported apprenticeships with broad training that led 

to the Journeyperson CQ were pragmatic in their view of what had transpired under 

the new Liberal government and the influence of the ICBA on the VET system and 

apprenticeships. 

 

They [the ICBA] didn’t actually want highly skilled, highly trained 
people. They wanted to de-skill elements of the business. They wanted 
to de-unionize and break the trades down into semi-skilled jobs that 
they could train faster, and they were cheaper (Politician 02 NDP).  
 

Conversely, a practitioner within the unionized BCBTC stated that: 

 

...they [Liberals] were in favour of dismantling the trades training, 
because they saw it as a way for cheaper labour, not understanding 
that...If you keep driving down the cost of your labour, you’re only 
going to drive down the skill of that labour (Practitioner 03).  

 



 

187 
 

The outcome from these reforms was that the public colleges and the BCBTC both 

began to push back against these reforms and became aligned in their support for 

full apprenticeships, broad-based training and attainment of the CQ, but for 

different reasons. This was noted by one of the Board members of the newly created 

ITA: 

The qualifications were heavily influenced both by Labour, but also by 
the training institutions, both wanting to retain the broader 
requirements. In fact the trainers were interested in preserving this, 
as they were in the business of delivering such training and wanted to 
preserve their role (Governor 07 ITA). 

 

From the BCBTC perspective, a generalized apprenticeship program with a variety 

of different work assignments produced new Journeypersons who could apply their 

broader experience and training in terms of critical thinking, thereby enabling them 

to not only produce better and safer work results, but have the ability to adapt to a 

broader array of work assignments. This adaptability, along with the CQ and Red 

Seal endorsement, also provided mobility to work in other provinces during a down 

cycle in BC’s economy, making the prospect for a good career in their trade more 

realistic. However, it would take several years for the efforts of the colleges and 

BCBTC to have much effect given that they had been deliberately shut out of the 

formal governance of the ITA, and had little favourable support from the Liberal 

government on an informal basis as noted by BC’s Auditor General’s report: 

 

The ITA did not sufficiently consult or collaborate with its 
stakeholders in developing its plans and strategies. Given the 
significance of the changes being introduced and the numbers of 
stakeholders involved, this was a large omission (Doyle, 2008). 
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As such, while each of the stakeholders had an interest in both the training and 

education component of apprenticeships as well as the certification aspects, the 

basis for the divergence of the social settlement related mostly to the economic 

interests of each. While the public colleges supported a broader VET for apprentices, 

which appeared to align with the BCBTC’s perspective, it was for entirely different 

reasons, whereas the ICBA and the Liberal government were in favour of lowering 

labour costs in favour of employers. For the latter, deregulation, along with CBT, 

were key elements in the strategy. This allowed for the division of certain trades 

such as carpentry into sub-trades that met the more specific requirements of 

contractors building new homes and condominiums in the residential sector while 

creating a subsequent increase in new apprentices who were enticed by this 

sectoral building boom in the lower mainland of BC (discussed further in the next 

chapter). Conversely, the apprentices themselves were left by a reduced ITA staff 

with less support, less employment protection (through deregulation and the 

elimination of ratios), greater tuition costs, and less financial impetus to complete 

their apprenticeship due to the elimination of compulsory trades. 

 

Conclusion 

 

As was shown through the findings and developed through the analysis using the 

conceptual framework from Chapter 3 and process tracing, divergence within the 

social settlement – if anything – increased over the period studied (1993 - 2004). 

This divergence can be attributed to stakeholder tensions that arose from 
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differences in perspectives and objectives. These tensions can be conceptualized 

through the differences between the intrinsic logic, the stated political intentions 

and aspirational objectives associated with each of the legislative bills that were 

enacted into law, and the actual outcomes that reflect the impacts of the 

institutional logic. Regardless of the motives, the impact of the shared inclination 

towards bold reforms by legislators from both governments resulted in a polarized 

political tug of war between the NDP and the Liberals during the period of interest. 

 

However, upon further analysis this divergence within the social settlement, as 

reflected in the bifurcated structural challenges of the two different ministries with 

interests in administering the apprenticeship system, can be better understood by 

considering the tensions across stakeholders, through the tensions arising between 

the education and employment logic. Conceptually, the bifurcated government 

arrangement can be understood as being the result of the existence of a traditional 

skills ecosystem (apprenticeship programs) that typifies an employment logic, 

becoming subsumed within a broader VET system that typifies an education logic in 

terms of delivery, requirements and certification. As the PSE system embraced 

alternative forms of VET, namely the ELTT model it created a tension between 

industry requirements (demand for skilled trades workers), and the supply side of 

an LME that had effectively commoditized the delivery of VET in BC. In short, the 

tension between the intrinsic and institutional logic show the process through 

which things occurred while the tension between the education and employment 

logic provide a deeper explanation as to why they occurred. 
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This chapter described the findings from the research under the four themes that 

were identified through the analysis. The next chapter discusses the findings and 

addresses the core research questions by using the logic pairs to combine 

stakeholder-based and structure-based approaches to derive the answers.  
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Chapter 6: Discussion  

 

Introduction 

 

This chapter discusses the findings presented in Chapter 5 and it addresses the core 

questions of this thesis.  It situates the findings in the broader literature on 

vocational education and the labour market. It considers the implications of the 

literature for my findings by considering the extent to which my findings are 

supported by the literature.  The chapter also considers how my findings 

complement and extend the literature.   

 

The primary focus of this penultimate chapter is to address the research questions 

by contextualising the findings of Chapter 5 within the scholarly literature. It also 

examines the iterative relationship between structure and agency, recognizing that 

the primary stakeholders operated within the confines of institutional structures, 

extant logics and the limitations of their own perspectives and objectives. This in 

turn helped to structure the institutional conditions within which the next group of 

agents operated. The final part of this chapter includes an examination of the 

limitations of the conceptual framework that was developed for and applied to this 

research, and examines the contribution of this thesis to the theoretical literature. 
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The Core Questions 

 

The research questions addressed in this thesis - each of which will be examined in 

terms of the theme-based findings from Chapter 5 – were as follows:  

 

1. How were the relationships between apprenticeship programs, the labour 

market and the post-secondary education system coordinated, governed and 

shaped in BC, and why did they take the shape they did?  

 

2. What was the impetus for the NDP and Liberal provincial governments imposing 

significant changes to apprenticeships and the governance structure? 

 

3. What was the outcome of these processes of change on apprenticeships as a skills 

ecosystem within the broader VET system in BC as a result of the NDP and Liberal 

legislative changes aimed at improving the system? 

 

Historical Context – A Basis for Interpreting the Elements of Change 

 

Historical institutionalism (HI) provides the underlying basis for the conceptual 

framework that was developed in the methodology in Chapter 3. One of the 

fundamental aspects of HI is the impact of “timing and temporality in politics” 

(Orren & Skowronek, 1994), particularly in the form of critical junctures (Thelen, 

1999) in analyzing institutional change within a dynamic environment involving a 
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multiplicity of stakeholders, events and forces of influence (George & Bennett, 

2005). The vocational education and training (VET) system in BC was described in 

Chapter 1 as a system of systems because it involved several different institutions 

and stakeholder groups, and because it overlapped with both the secondary school 

system at one end and the skilled labour market at the other. Importantly, the fact 

that the core of BC’s VET system and its apprenticeship programs had been (with 

the exception of a brief 30 month period under Premier Harcourt) divided between 

two separate provincial ministries meant that it was subject to a complex 

environment of governance and administration. While the titles of these two 

ministries changed with time, they essentially represented the labour market and 

the post-secondary education (PSE) systems respectively. Apart from the dynamics 

of such a bifurcated oversight arrangement at the government level (examined in 

this chapter), this arrangement is important in explaining the stakeholder tensions 

conceptualized by the tensions between the education and employment logics.  

 

Discussion of the Findings in Answering the Core Research Questions 

 

Underlying structural issues were central to the weakness of the social settlement 

amongst the primary stakeholders. This was primarily due to the continued 

divergence in their perspectives on VET curriculum, training delivery and the value 

of the associated qualifications linked to apprenticeship programs. While 

apprenticeships were treated as another program within BC’s VET system, this 

created tremendous pressure. As a unique skills ecosystem, apprenticeships differ 
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from other VET programs. The pressures resulting from these differences were 

increased by the challenges of the bifurcated ministerial oversight of apprenticeship 

programs (Labour and Advanced Education) that evolved and persisted. These 

structural challenges were experienced by the Board of Directors of both the 

Industry Training and Apprenticeship Commission (ITAC) and Industry Training 

Authority (ITA), as revealed in the interviews and mentioned in some of the 

documents. The perpetuation of this structural duality, and the associated 

inefficiencies it created, reflected institutional path dependency. 

 

More specifically, throughout the research period the social settlement was shaped 

by both structural changes to the formal governance arrangements, and by informal 

mechanisms which grew from the partisan favour by each of the NDP and Liberal 

governments towards one or more of the primary stakeholders. Tensions remained 

because of the institutional pressures coming from the persistent treatment of 

apprenticeships as another component of BC’s VET system (that followed an 

education logic tendency), when in fact apprenticeships were a unique skills 

ecosystem (that followed an employment logic tendency). These structural 

pressures weakened the social settlement and undermined the legislative reforms 

by both the NDP and Liberal governments.  

 

As explained in Chapter 2, prior to the election of the NDP in October 1991, the VET 

system and apprenticeships were administered by the Provincial Apprenticeship 

Board (PAB), which was a subset of the Ministry of Labour run by bureaucrats. The 
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creation of the ITAC by the NDP in 1997 ushered in a new era of structural 

administration of the VET system in BC. Governance of this new crown agency 

consisted of a Board of Directors appointed from the primary stakeholder groups, as 

well as other stakeholder organizations, such as the BC Federation of Labour. While 

the ITAC governance model was built upon the principle of inclusiveness, its large 

size made it unwieldy (25 Board members) and, as a result, ineffective in decision-

making, as reported in the findings of Chapter 5. Conversely, the governance model 

for the ITA established by the Liberal government in 2003 was of a very different 

nature, with a smaller Board of Directors (nine Board members). Furthermore, the 

ITA Board excluded primary stakeholders from the colleges as well as the BC 

Building Trades Council (BCBTC).  

 

For both the ITAC and ITA, the flaws in the formal governance structure exacerbated 

informal influence on the VET system and apprenticeships, whether through 

exploitation of a favoured relationship of one or more of the stakeholders with the 

government in power, or through other means to pressure the government into 

supporting a stakeholder’s interests. The findings in Chapter 5 reveal perceptions 

that the BCBTC held a favourable position with the NDP government; however this 

did not result in greater influence through the ITAC formal governance system due, 

again, to the large size of the ITAC Board of Directors and its flawed decision making 

ability. The situation was quite different later when the ITA was established. Not 

only had the Independent Contractors and Business Association (ICBA) gained a 

highly favoured position with the new Liberal government, but they also initially 
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held a monopoly over the ITA Board membership and thus wielded real and 

effective power in the apprenticeship system. 

 

The formal governance structures were either ineffective in decision making or 

exclusionary in representation, as well as the favouritism that both the NDP and the 

Liberal governments respectively offered to one or more of the primary 

stakeholders, resulted in continued tensions, distrust and weak cooperation. 

Coordination amongst the stakeholders was mostly limited to the formal structures 

of the ITAC and the ITA, which meant that with the creation of the ITA, the 

relationships were further weakened given the exclusion of the public colleges and 

the BCBTC from the Board of Directors. This in turn fostered greater autonomous 

efforts to advance their interests, which meant that in the absence of a coordinating 

structure, they focused on their self-interests as a stakeholder group. Arguably, the 

ICBA did the same thing, albeit with the benefit of exclusive control over the ITA 

Board of Directors. 

 

Consequently, in terms of addressing the first and second questions, the social 

settlement amongst the stakeholders weakened throughout the period of 1993 to 

2004. The impetus for both governments to impose changes to apprenticeships 

during this same period was driven by their respective partisan relationships with 

one or more of the primary stakeholders. However, in addition to the internal 

tensions arising from the nature of governance of the apprenticeship system, the 

pressures on the social settlement were also influenced by circumstances that were 
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exogenous to the governance structures of the ITAC and ITA (e.g., global commodity 

prices, exchange value for the Canadian dollar, etc.), as well as the asymmetric 

influence that resulted from government favouritism of one or more of the 

stakeholders. Consequently, the interaction between the governance arrangements 

and BC’s liberal market economy (LME) environment contributed to the weakening 

of the social settlement. 

 

The bifurcated oversight of apprenticeships as a skills training ecosystem originated 

in the early 1960s when VET was shifted from the secondary school system into the 

broader PSE system. During this time, public colleges took on an expanded role in 

VET as part of the broader government strategy to increase PSE to British 

Columbians through the “California model” in which colleges provided associate 

degrees, which are the first two years of a degree. The outcome of this 

transformation of the PSE institutions was that the ministry responsible for 

advanced education32, and the public subsidies apportioned to PSE, led to the 

growth of Entry Level Trades Training (ELTT), which was designed to prepare 

students for being indentured into an apprenticeship under the auspices of a 

sponsor employer. As was highlighted in the findings of Chapter 5 under the theme 

of Funding Frictions, the public colleges exerted significant informal pressure on the 

government in order to preserve the status quo. 

 

                                                             
32 As previously mentioned, and as shown in Appendix 4, the name of this Ministry changed several times over 
the years. 
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From a conceptual perspective, the broader issues can be understood in terms of the 

tensions between the different logics and the Varieties of Capitalism (VoC) 

typologies. While the two pairs of logic (education versus employment logic, and 

intrinsic versus institutional logic) are not to be construed as immutable laws; they 

provide a theoretical lens which can be used to analyse trends or tendencies 

(Wheelahan & Moodie, 2017). In the case of the VET system and apprenticeships in 

BC, these pairs of logic and the VoC typologies can be applied to recognize different 

levels of pressure on the system and the tensions amongst the primary stakeholders 

that weakened the social settlement. More specifically, the tension between the 

intrinsic and institutional logic show the process through which things occurred 

amongst the stakeholders, while the tension between the education and 

employment logic provide a deeper explanation as to why they occurred based on 

the structural issues within the VET system.  

 

Given the nature of apprenticeships, such as the fact that registered apprentices are 

integrated into the workforce as part of their development and that employers are 

invested in this development through the provision of training in their company, 

apprenticeships follow an employment logic. Conversely, the public colleges and 

Canadian society typify the dynamic of an education logic, to secure higher levels of 

generalized education and credentials. As was discussed in the findings under the 

Training, Certification and Regulatory Implications theme, tensions arose amongst 

the stakeholders in terms of what should be taught in the VET system in BC, as well 

as to the purpose of the resulting credentials.  
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Underlying the stakeholder tensions between the employment and education logic 

is the VoC argument in which Canada typifies an LME, which typically prefers a 

laissez-faire approach to the market, deregulation and privatization (Green et al., 

2010). As was discussed in Chapter 5, the deregulation of compulsory trades and 

apprenticeship ratios that occurred under the Liberal government, along with the 

introduction of competency based training (CBT), created significant challenges for 

apprentices while also further exacerbating the tensions amongst the primary 

stakeholders. As was seen in the literature review in Chapter 2, the unique nature of 

apprenticeships in which apprentices follow a staged progression of development 

through both classroom VET and supervised workplace experience creates 

tremendous challenges for the individual apprentice (Canadian Apprenticeship 

Forum, 2011; Deissinger & Gremm, 2017). 

 

In the absence of a supportive structure of coordination between the VET system, 

the apprenticeship administrative body (i.e., the ITA), the employers and the 

apprentices, the pressures on the individual apprentice are significant. Apprentices 

must go on unemployment benefit for the time they undertake school-based 

training in the college. Willingly leaving a job and giving up the associated income to 

return for another level of VET (in which the apprentice must also pay for their 

courses), without a guarantee of re-employment thereafter is a daunting 

proposition, and one which is not asked of apprentices in countries such as Australia 

(McDowell, 2011). While Australian researchers have found that support for 

apprentices’ on-and-off-the-job learning has declined, they at least have the relative 
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security of a continuous employment contract while they are undertaking training 

(J. Buchanan, et al., 2016). 

 

In addressing the third question (outcomes), and as was seen through the findings 

in Chapter 5, the support mechanisms for apprentices were weakened under the 

Liberal government and with the establishment of the ITA. The administrative staff 

was reduced to a fraction of what existed in the ITAC, and field representatives who 

formerly mentored apprentices across the province and liaised with employers 

were eliminated. Apprentices and employers alike were expected to go “on-line” and 

undertake a large share of the administration; namely learning the processes as well 

as completing registrations, filing reports and providing feedback. In addition to the 

increased burden of administration and reduction in field support, the apprentices 

faced the rising costs of tuition fees and, in some cases, missed opportunities to earn 

federal subsidies due to discontinuities between BC’s new modularized training 

programs and the traditional apprenticeship programs.33 

 

In addressing the question about the outcomes of the processes of change on 

apprenticeships, it is useful to examine this in terms of the contribution of 

apprenticeships to stakeholders, apprentices and the economy. The apprenticeship 

skills ecosystem typifies an employment logic, the commitment by employer 

sponsors to participate in the development of apprentices, and the expressed 

                                                             
33 The Apprenticeship Incentive Grant is a federal subsidy that is awarded after the successful completion of the 
first two years of apprenticeship training, and then each year thereafter. With the changes introduced in 2003, it 
became more difficult for apprentices to prove completion of traditional levels of an apprenticeship. 
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interest by numerous provincial governments to strengthen the production system 

of skilled trades workers in BC. Therefore, it is useful to consider the impact of 

apprenticeship programs in terms of the broader economic circumstances that the 

NDP and Liberal governments had to consider. 

 

Contribution to Theory 

 

As previously mentioned, this research seeks to explain the relationships, including 

the apparent asymmetries in effective influence, amongst the primary stakeholders 

involved in the VET system and apprenticeships for the construction related trades 

in BC. It derives and applies a conceptual framework to identify within this case 

study the sources of the underlying and persistent social un-settlement that 

contributed to repeated shortfalls in the legislative initiatives (by different 

provincial governments over many years) to improve the outcomes (measured in 

part by completion rates) of the apprenticeship programs in BC from 1993 to 2004. 

The research reinforces the scope, depth and complexity of the challenges that beset 

apprenticeship programs in BC due to the juxtaposition of the stakeholder tensions. 

These tensions can be tied to differences in perspective within the PSE system as 

conceptualized by the tensions between the employment and education logic. At the 

same time, the tensions between the intrinsic and institutional logic illustrates the 

gap between the stated political objectives of each legislative initiative, and the 

subsequent results. The following discussion evaluates the conceptual model that 

was created for this research. 
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Evaluation of the Conceptual Framework 

 

The conceptual framework helped to explain the tensions amongst the primary 

stakeholders within the broader vocational education system, which operated 

according to an education logic, and the apprenticeship system which operated 

according to an employment logic. It also provided unexpected riches in analysing 

the interaction between the two. Scholars have positioned skills ecosystems based 

on employment logics (such as in the trades or nursing) within broader dominant 

national logics in LMEs (Wheelahan et al. 2015; Wheelahan and Moodie 2017). They 

also argued the status of the vocational education system was a consequence of the 

tensions created by the dominant logic or tendency (employment logic or education 

logic). So, for example, they argue that while apprenticeships are held in high regard 

in Australia,34 the low social status of the vocational education system overall was 

typified by tensions of the predominant education logic, similar to the situation in 

Canada and other countries within the LME typology (Iannelli & Raffe, 2007; 

Streeck, 2011). 

 

Arguably, this resulted in a rather static analysis with the broader vocational 

education system cast as low status and operating according to an education logic, 

and the apprenticeship system cast as a higher status option and operating 

according to an employment logic. This research shows that there is interaction 

between the two, and in this case study that the stakeholder tensions attributable to 

                                                             
34 Possibly more so than in Canada, although this would require further research. 
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the employment logic underpinning the apprenticeship system in BC was 

undermined and weakened by the education logic underpinning the broader 

vocational education system and by the dynamics of an LME. This negatively 

impacted the social settlement amongst the primary stakeholders as explained in 

Chapter 5. In turn, this led to the fragmentation of apprenticeships in the 

construction industry and governance arrangements that opened the 

apprenticeship system more to the logic of the market, including deregulation, 

privatization and competition.   

 

The interaction between the two was facilitated by the use of the intrinsic and 

institutional logics. The research demonstrates that while the intrinsic logic of 

government reforms in both cases was to strengthen apprenticeship programs, the 

institutional logics according to which the different stakeholders operated mediated 

how these reforms were put in place, which was negatively impacted by the 

divergence in the social settlement amongst the primary stakeholders in the VET 

system and apprenticeship programs. This divergence served to exacerbate the 

long-standing institutional bureaucratic disconnects between the Ministry of Labour 

and the Ministry of Advanced Education (rather than convergence towards 

resolution), while enabling the asymmetries in influence of certain stakeholders (as 

furthered by both the NDP and Liberal governments during the period of research) 

to further shape the institutional logic and resulting outcomes. 
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A limitation of the conceptual framework is in explaining the role of the state, 

namely the BC government, as a primary agent of successful and sustainable change 

rather than simply that of a catalyst. The scholarly literature is divided on the 

significance of this role (P. A. Hall & Soskice, 2001; P. A. Hall & Thelen, 2009; Smith, 

2013). Although the research used HI to analyse the impact of government 

legislative initiatives as critical junctures, it became apparent that the government 

retains agency in shaping the institutional logic as well as the intrinsic logic. The 

research identified the importance of asymmetries in the influence of different 

stakeholders, and how the influence shifted amongst them depending on the 

ideology of the elected government, and the government (often led by the Premier 

and Cabinet) was the architect of these power shifts. The government itself retained 

agency and operated according to its own institutional logic, and this changed as the 

governments changed. The two governments remained engaged in the governance 

structures of both the ITAC and the ITA through board membership, and the 

ongoing working relationships both organizations retained through the Ministry of 

Advanced Education and the Ministry of Labour. However, the conceptual 

framework and associated theories concentrated more on exogenous factors (LME 

capitalist market and predominant education logic culture) rather than on the 

potential for endogenous factors to influence outcomes. Again, the tension between 

the intrinsic and institutional logics helped to analyse these dynamics. 

 

The findings demonstrate that despite the tremendous pressures that have been 

exerted on apprenticeship programs in BC as a result of these exogenous factors, 
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apprenticeship programs have persisted. As a unique training ecosystem that is 

influenced by stakeholder tensions that reflects an employment logic, the research 

shows the importance of coordinating mechanisms between the classroom phases 

and the supervised employment phases of the different levels of an apprenticeship. 

While the generic Joint Apprenticeship Training Committee (JATC) model provides 

one template for better coordination between the classroom and supervised 

employment phases as well as greater mentorship support for apprentices, the 

research did not explore the potential applicability of the JTAC model to BC’s VET 

system.  

 

That said, based on the findings and subsequent analysis, the principal constructs 

underlying such a model merit further study to determine if they could yield 

improvements in several key areas such as in completion rates, access to a larger 

pool of employer sponsors, and convergence in the social settlement amongst the 

primary stakeholders who have interests in apprenticeships in BC. A recent study 

that examined a similar model35 in Australia correlated mentorship and apprentice 

support with completion rates (O’Dwyer & Korbel, 2019). Furthermore, the 

government could play a pivotal role by institutionalizing and subsidizing such a 

model, adapted uniquely to the employment logic of apprenticeships to offset the 

challenges created by the LME market environment and predominant education 

logic that exists in BC. Over time, institutional path dependencies fostered by such  

                                                             
35 In Australia, apprentices have two pathways to an apprenticeship; indentureship with an employer or 
through a Group Training Organization, which serves to administer apprentice progression through their 
apprenticeship, and to coordinate their work assignments with a pool of small and medium sized employers. 
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government involvement could lead to long term stability, as suggested by recent 

studies pertaining to institutionalism (Busemeyer & Vossiek, 2016). 

 

The other limitation of the conceptual framework was the VoC typology itself. 

Although this typology was a core element of the conceptual framework as a means 

to situate the exogenous factors and market environment within which 

apprenticeship programs exist in BC, it has also been criticized as being overly 

generalized. More specifically these criticisms have identified a failure to take a 

detailed examination of the specific logics, factors or conditions that impact 

coordinating mechanisms, such as those deemed important to the success of 

completion rates in apprenticeship programs as one of several skills ecosystems in 

BC and Canada (P. Hall, 2015; Oliver et al., 2018). However, for the purposes of this 

research, it provided a solid mid-layer to the conceptual framework, and the basis 

within which to examine the relationship between the VET system and the labour 

market. 

 

HI was also an important component of the conceptual framework, providing the 

foundation for integrating the stakeholder tensions associated with institutional 

logics as a means to examine the impact of the critical junctures resulting from 

legislative initiatives. The integration of HI within the conceptual framework 

pointed to how the exogenous market factors extant in BC impacted the VET system 

during the period of interest, but with a limited focus on the relation system of the 

education system with the labour market. Scholars such as Lowndes and Roberts 
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(2013) have brought a revised thinking to institutionalism that may provide the 

necessary additional insight into the complexities of how institutions operate where 

the VoC typology is seen to be incomplete. They argue that while there are different 

approaches within institutionalism (new and old, and different varieties of 

institutionalism) that it is possible to draw conceptual tools from different models 

to provide richer insights, particularly into public policy. Both of these areas merit 

further consideration in terms of assessing the potentially constructive role of the 

state in terms of supporting legislative change initiatives and the longer term 

outcomes in terms of the creation of institutional path dependencies that perpetuate 

stakeholder collaboration of apprenticeship programs despite the predominance of 

LME market forces and the education logic tendency. 

 

Summary  

 

Returning to the conceptual framework and the theories provided by VoC and HI, 

Hall and Thelen (2009) speak of the importance of analysing the dynamics of 

institutional change, particularly between the stakeholders and the changing nature 

of their relationships to effectively assess the nature of the coordinating 

mechanisms and competing interests. 

 

…coalitional analysis…also provides the basis for a dynamic account of 
how shifting alignments of interests bring about the reconfiguration of 
institutions and forms of coordination in both liberal and coordinated 
market economies (P. A. Hall & Thelen, 2009). 
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As noted by Deissinger and Gremm (2017), the predominant education logic found 

in Canada is closely tied with the societal legacy adopted from its influential British 

heritage, as was discussed in Chapter 2. Overcoming these societal legacies and 

raising the profile of VET, apprenticeships and the skilled trades as a rewarding 

career choice, requires a concerted effort to counter the negative stigma commonly 

associated with “blue collar” employment an effort that would require the 

government, PSE institutions and employers to embrace the employment logic and 

to bring a professional status to the skilled trades. Political efforts have been made 

in the past, as with the NDP in 1993 when a Journeyman millwright was assigned 

the cabinet position of Minister of Skills and Training (Politician 01 NDP). However 

important such political gestures may be to raise the social status of the skilled 

trades, the importance of a collaboration and coordination amongst the other 

primary stakeholders, namely the public colleges, employers and unions, would 

provide apprentices with a much more supportive pathway through their 

apprenticeship. Such collaboration and coordination, led by a sincere commitment 

by the government towards the objectives of higher completion rates and a more 

productive VET system, could serve as a catalyst for convergence in the social 

settlement and long term stability as Deissinger and Gremm explain: 

 

The institutional aspect seems to be another relevant factor which has 
to be considered. The VET system needs to be recognizable as such, 
and it should represent good quality teaching and learning 
opportunities. In order to guarantee the quality of VET it is necessary 
to include a “practical learning route” in work orientation. In addition, 
a close collaboration between government and business is needed, so 
in the case of Canada the state has to be involved…(Deissinger & 
Gremm, 2017). 
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The final chapter provides a summary of the results of this study, as well as 

recommendations for future research that could build upon what has been done 

here.    
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Chapter 7: Conclusions and Recommendations 

 

Research Questions 

 

This final chapter provides a summary of the thesis in the form of conclusions 

drawn from the discussion of the findings in Chapter 6, and forward-looking 

recommendations for others seeking to build upon this research. The conclusions 

resulting from the research and the answers to the core questions can be 

summarized as follows: based on a combination of structure and agency, the 

primary stakeholders operated within the confines of institutional structures, extant 

logics and the limitations of their own perspectives and objectives. 

 

Question 1: Relationships 

 

The research results demonstrate that the relationships between the apprenticeship 

programs, the labour market and the post-secondary education (PSE) system were 

affected by differences across stakeholders in their priorities and objectives.  Those 

differences can be interpreted as a consequence of apprenticeships, constituting a 

skills ecosystem shaped by an employment logic, being situated within a broader 

vocational education and training system in British Columbia (BC) shaped by an 

education logic tendency. The tensions across stakeholders were further heightened 

by the shifts within the liberal market economy (LME) of BC (and the rest of 

Canada) that moved it towards deregulation, privatization and competition.  
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Consequently, coordination between the apprenticeship programs, the labour 

market and the PSE system was weak. Although the governments’ intrinsic logic 

reflected a desire to improve apprenticeship programs, as well as the broader 

vocational education and training (VET) system, the dominant education logic and 

characteristics of an LME had a much greater influence on the associated 

institutions, bureaucrats and staff. As such, the impact of stakeholder tensions 

relating to the institutional logic was significant in terms of the outcomes that 

reflected persistent inefficiencies in apprenticeship completion rates as well as in 

terms of the weakening in the social settlement amongst the primary stakeholders. 

Genuine collaboration and efforts towards outcomes underpinned by consensus 

were curtailed not only by the apprenticeship skills ecosystem being at odds with 

the prevailing education logic and LME preferences, but also in terms of the obvious 

predilection by both governments to favour some stakeholders over others. This in 

turn served to undermine the formal governance structures that were introduced 

through their legislative initiatives in creating both the Industry Training and 

Apprenticeship Commission (ITAC) as well as the Industry Training Authority (ITA). 

As was seen in the analysis of the findings in Chapter 5, the shifting locus of 

influence held by different stakeholders came to shape the formal composition of 

the governance models for the ITAC and the ITA. 

 

Central to weakness of the social settlement amongst the primary stakeholders and 

the continued divergence in their perspectives on VET curriculum, training delivery 

and the value of the associated qualifications linked to apprenticeship programs is 
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the underlying structural issue. While apprenticeships were treated as another 

program within BC’s VET system, this created tremendous pressure. As has been 

explained in earlier chapters, apprenticeships are a unique skills ecosystem that 

differ from other VET programs. The pressures on apprenticeships was increased 

through the challenges of the bifurcated Ministerial oversight (Labour and 

Advanced Education) that evolved and persisted. These structural challenges were 

experienced by the Board of Directors of both the ITAC and ITA, as revealed in the 

interviews and in some of the documents. The perpetuation of this structural 

duality, and the associated inefficiencies it created, reflected institutional path 

dependency. However, policy makers under both the New Democratic Party (NDP) 

and Liberals appeared to have underestimated the problems this structural issue 

had on advancing new initiatives due to the tensions it continued to cause amongst 

stakeholders. The weakness of the social settlement was explained by the tension 

between the intrinsic and institutional logic, and these tensions undermined the 

reforms of both the NDP and Liberal governments. 

 

Question 2: Political Motives 

 

The second question relates to what motivated both the NDP and Liberal 

governments to impose significant changes to apprenticeships and the governance 

structure. The findings strongly suggest that both governments were influenced by 

one of more of the primary stakeholders to intervene in the VET system. 

Furthermore, given the commonalities of the political ideologies of the BC Building 
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Trades Council (BCBTC) with the NDP, and the Independent Contractors and 

Businesses Association (ICBA) with the Liberals, both of these stakeholders worked 

to have modifications that accommodated their specific interests without fully 

appreciating the legitimacy of the perspectives of other stakeholders. Furthermore, 

such changes were arguably more in reaction to changes of previous governments, 

particularly in the case of the Liberals following their 2001 political victory in which 

they sought to reverse core aspects of the initiatives introduced by the previous 

NDP government. Such reversals were clearly evident in both the governance 

structure of the VET system as well as in the efforts to deregulate, thereby 

significantly impacting the training requirements and value of the Journeyperson 

certificate of qualification (CQ). This suggests that such asymmetric influence by the 

BCBTC and the ICBA on the NDP and Liberal governments respectively, may have 

indirectly undermined the policy development process by the bureaucrats. The 

findings about this claim were suggestive rather than definitive and it may be an 

area that merits further research. 

 

Question 3: Outcome 

 

In terms of the third question, the outcome of these processes of change during the 

period of research was also found to be shaped by the influences of the BCBTC and 

ICBA as well as a result of the tensions that can be attributed to the predominant 

education logic and LME preferences that reside in BC and Canada as a whole. 

Furthermore, while the apprentices are stakeholders, they had very little agency 
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within the governance structures of the ITAC and ITA, and no voice to influence 

either government. As such, the outcomes were measurably worse for the 

apprentices as a result of the Liberal legislative initiatives as previously explained in 

the findings. In short, the outcome was that the apprenticeship skills ecosystem, as a 

unique form of VET that reflected an employment logic, was under extraordinary 

pressures to change in terms of curriculum, requirements, training delivery and the 

overall value associated with the CQ specifically and the skilled trades as an 

occupation as a whole within Canada’s social class consciousness.  

 

These pressures were exacerbated by both the NDP and Liberal governments who 

were complicit in giving more influence to one or more stakeholders in 

apprenticeships over the others. With the exception of the unionized Joint 

Apprenticeship and Training Committee (JATC) model, BC failed to establish a 

supportive coordination system to advance the interests of the apprentice or the 

consistent output governments sought from apprenticeship programs. It also failed 

to produce a skilled trades workforce of British Columbians to meet industry 

demands, and to improve the provincial economy. Consequently, despite repeated 

legislative efforts by successive governments in BC to reform apprenticeship 

programs as part of the broader VET system, the differences in perspectives and 

objectives amongst the primary stakeholders, as well as the lack of a priority in 

establishing better coordination mechanisms to support the apprentices, 

undermined the success of the desired outcomes. The government commissioned 
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review of the ITA by former Liberal Premier Christie Clark, captured this key finding 

rather succinctly: 

 

While the ITA’s role…does not currently operate within a seamless 
system with all partners and decision makers working towards the 
same identified priorities, strategies and targets… Conflict between 
views as to the “right” policies, programs and funding priorities has 
led to deep silos in the system, with each partner focusing on their 
own interests. Because different concepts benefit different interests, 
these approaches have become associated with ideological positioning 
and the system is somewhat resistant to open discussion. A shift 
towards multi-year planning based on common evidence, clear 
demand-related targets and consistent accountabilities is a key step 
that would enable the system to work together more closely and 
achieve the best possible outcomes (McDonald, 2014). 

 

The BC government has repeatedly sought to improve the quality and availability of 

its skilled trades workforce – as more recently demonstrated under Premier 

Christie Clark and her government’s plan entitled B.C.’s Skills for Jobs Blueprint: Re-

engineering Education and Training. Fundamentally, and from a practical 

perspective, what has emerged from this thesis and its focus on the period 1994-

2003 is that repeated efforts by successive governments to improve BC’s 

apprenticeship programs have been undermined by two factors. The first was an 

underestimation of the scope, depth and complexity of the broader VET system in 

terms of the potential unintended consequences of any legislative initiatives. Like a 

delicate mechanical piece amongst many moving parts in a fine Swiss watch, 

apprenticeships have emerged as a unique skills ecosystem of training skilled trades 

workers embedded within a broader VET ‘system of systems’ in BC. As such, any 

efforts to improve upon a component of the complex system appears to have been 
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undertaken without a full understanding of the unique nature of apprenticeships, 

along with the underlying structural pressures that undermined the social 

settlement of the primary stakeholders and government reform initiatives. 

 

The second was a failure by government of different parties to pursue reforms that 

sought to achieve an effective, long-term improvement to apprenticeships in BC 

through leadership in establishing measurable outcomes, and in fostering an 

environment of collaboration amongst the primary stakeholders in which all would 

reap the benefits. Creating a model that coordinates the efforts of the stakeholders 

within a structure that provides greater benefits through collaboration than 

competition is a strategy that merits serious consideration.  

 

Recommendations 

 

While the primary intention behind this thesis was to answer the core questions to 

explain why successive BC governments fell short in their efforts to improve 

apprenticeship results, one of the findings of this research is the need for politicians 

to recognize the real time challenges of policy makers as well as the importance of 

allowing sufficient time to assess recent changes before seeking to introduce new 

legislative initiatives. Institutional change is tempered by the many normalizing 

conditions and structural restrictions that impact individual and collective human 

agency. By failing to allow sufficient time for institutions to adapt to the changes 
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imposed through legislative reforms, this impatience undermined the achievement 

of the outcomes sought. 

 

However, the pragmatic realities of politics cannot be dismissed either. This 

suggests the utility of a process that provides greater independence of policy 

makers from the influence of the political forces, which is easier said than done, but 

would permit policy makers to avoid pressures to introduce quick fix solutions 

sought by the government without broader consideration for potential secondary 

and tertiary unintended consequences. The research suggests that in policy areas 

involving multiple institutions, and thus complex relations not just amongst 

stakeholders but also amongst those implementing the change initiatives, that 

broader considerations and analysis have greater importance due to the higher risks 

for unintended consequences. For the government, emphasis should also be placed 

on bringing stakeholders together into constructive collaboration. More specifically, 

a government led initiative that introduces a coordination mechanism that is 

designed to build broad agreements between different stakeholders (rather than 

privileging some social partners over others) so as create a constructive 

environment that supports and facilitates apprenticeship programs for British 

Columbians seeking a career in the skilled trades. While it is unlikely that consensus 

could ever be achieved in circumstances where stakeholders have competing 

interests, the introduction of a more structured governance model, clearer 

delineations of responsibilities, and tighter decision making guidelines could serve 

to enable improvements in the functionality of the ITA. 
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From a theoretical perspective, the findings pertaining to the pressures on 

apprenticeships in BC could be applied to the other provinces and territories across 

Canada, as they are all situated in within the LME environment that typifies Canada 

as unique skills ecosystems within broader VET systems. The conflicting logics and 

the resulting tensions are most likely negatively impacting the effectiveness in 

apprenticeship programs in these jurisdictions as they have in BC. On a different 

level, the findings are of particular value in highlighting the ineffectiveness of past 

attempts to incorporate practices in CME countries, such as Germany and 

Switzerland, in Canada’s LME. These findings underline a conceptual perspective 

that policy learning (Raffe, 2011) requires a broader appreciation for the confluence 

of the environmental social, economic and political dynamics, reflecting the 

complexities of the adaptive process for institutions facing change.  

 

Finally, as it stands, the absence of consistent and reliable data on apprenticeships 

in BC restricts the abilities of researchers to pursue mixed-method approaches, and 

hence restricts researchers’ abilities to provide more research-informed insights for 

policy development. While the ITA has collected data, their usefulness has been 

undermined through changing definitions and terminology. An investment in a 

robust data collection and assessment system, along with a data analytics team, 

would not only provide a more accurate means to measure the results of policy 

changes, but would better guide politicians in fine-tuning the objectives of future 

legislative initiatives. While such quantitative data were neither reliable nor 

sufficiently available for this thesis, steps taken recently by the federal government 
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offer the opportunity to undertake an analytical comparison between the 

coordinated union model of the JATC or Australia’s Group Training Organization 

model with other types of apprenticeship programs. Such opportunities will come 

from recent initiatives to combine data from the Canada Revenue Agency (CRA) 

with existing Statistics Canada data collected within the Registered Apprenticeship 

Information System (RAIS) and the Postsecondary Student Information System 

(PSIS).  

 

As such, through this new combination of data sets that have recently been created 

under the new Education and Labour Market Longitudinal Platform (ELMLP)36, it 

will be possible for researchers to differentiate between unionized and non-

unionized apprentices, given that the former will declare union dues on their 

income tax returns (Statistics Canada, 2019). However, for BC to benefit from this 

powerful new tool it will require the commitment to an effective data analytics 

strategy. Such a commitment to data analytics, including cohort longitudinal studies 

and long-term, consistent record-keeping on all registered apprentices in BC would 

provide the necessary means to objectively measure the effectiveness of the current 

system. An investment by the provincial government in such a robust data analytics 

system and team of researchers would provide a positive and significant 

improvement to the ITA, and the basis for more informed decisions regarding any 

future reforms to apprenticeships, as well as the means to objectively assess the 

                                                             
36 The integration of various data sets across different federal departments, including CRA, has been a recent 
initiative. Delays in implementation were due to concerns about data sharing across departments, and concerns 
about potential violations of Canada’s Privacy Act. 
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results of such reforms compared with previous results, thereby also providing 

valuable feedback to policy makers and stakeholders alike.  
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Appendices 

 

Appendix 1: Interview questions 

 

Q1 – What position did you occupy during the time that the specific changes were 

introduced to BC’s apprenticeship system, and what was the timeframe that it 

covered? 

 

Q2 - Who were the stakeholders that were included in the governance system 

during your period of involvement? 

 

Q3 - Can you please discuss the governance system of the apprenticeship system, 

and think about the following: 

 

(a) - Who were the principle stakeholders in the apprenticeship system, and 

what was their role? Who was included and who was excluded? Why? 

(b) - What kinds of discussions were held, and who were the main participants? 

Was this constructive? Why or why not? 

(c) - What was the role of the bureaucracy of the ITA (or ITAC) and what were 

the outcomes in the governance of the system? 
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Q4 - Which stakeholders were involved in the governance of the system, and where 

did the balance of power lie? Were some stakeholders more influential than others? 

Why? 

 

Q5 - What was the nature of the relationship between the ITA (or ITAC) and the 

government? 

 

Q6 - What do you think the government was trying to achieve and in your view, 

what were the government’s reasons for implementing the reforms? What was your 

view about the government’s goals and reasons? To what extent did the government 

achieve its goals? Can you please explain why you think that? 

 

Q7 - Do you believe that the stakeholders shared a common understanding and 

interpretation of the government’s intentions and guidelines? If yes, what were the 

factors that resulted in these shared understandings? If not, what do you think 

contributed to differences in understanding and interpretation? 

 

Q8 - When the government announced changes (or new legislation) that would 

impact the ITA (or ITAC), what was the nature of the consultation process on the 

objectives and guidelines to achieve such objectives? 

 

Q9 - Describe the process by which the Board approved changes to the training 

requirements and/or qualifications of a trade? 
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Q10 - What kind of consideration was given to the interests of the trades workers in 

decisions made by the governance system pertaining to changes in qualification 

requirements? Can you please explain why you think that was the case? 

 

Q11 - Is there anything further that you would like to bring up that might be 

pertinent to my research? 
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Appendix 2: Colour-coded spreadsheet integrating themes with analysis 

 

 

 

The four principal themes that were established and used in the pairs of columns in 

this spread sheet matrix, along with their associated descriptors, codes and colours, 
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are as follows:  

 

Governance Process – Power Distribution (PD), Decision Making Process 

(DMP), Stakeholder Representation (SR) 

Institutional Change Issues – Mandate, Authority & Effectiveness (MAE), 

Unexpected Outcomes (UO), Changes in Collaboration & Relations (CCR) 

Funding Frictions – Allocation Issues (AI), Student Impacts (SI), Return on 

Investment (ROI) 

Training, Certification and Regulatory Implications – Delivery Approach 

Disagreements (DAD), Value of Standards & Requirements (VSR), Impact on 

Apprentice (IA) 

Green – situation improved 

Grey – situation remain unchanged 

Orange – situation worsened 

Blue – possible anomaly 

 

The color-coded spreadsheet above is the summation of the data organization, 

coding and interpretation discussed in Chapter 4. Each row is linked to the data 

sources depicted in Column A, with Row 3 through to Row 21 being the interviews, 

and Row 22 through to Row 44 being the documents. Each of the interviewees is 

assigned one of three lables (Pol, Gov or Pra) to preserve their anonymity, with a 

corresponding number to separate them within each group. These are the 

abbreviated forms for Politician, Governor or Practitioner respectively. Within the 
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text, these lables are provided additional description to improve the contextual 

understanding of time and/or political affiliation (i.e. Politician 02 NDP , Governor 

01 ITAC, etc.). For instance Four pairs of columns are used for each of the themes, 

within which a separate column is linked to when the New Democratic Party (NDP) 

formed the provincial government, and when the Liberals formed the provincial 

government. Column N provides an overall indicator of the dominant theme 

expressed by the data source pertaining to the economy. 

 

The codes used in each cell provided unique descriptors relating to the four 

principal themes, whereas the colour provided a visual depiction of whether the 

situation relating to the particular theme worsened, remained unchanged or 

improved during the period in which the two different parties formed the provincial 

government. If none of the descriptors could be related to the interviewee or 

document, then “n/a” was assigned to the cell without any colour. A cell that was 

rendered blue was used to indentify a potential anomaly. 
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Appendix 3: Chronology of key legislative initiatives in BC (up to 2004) 

 

Date Event Description Sponsor 
23 Mar 
1935 

Royal Assent An Act Respecting the 
Training of 

Apprentices 

Department of 
Labour 

1936  Trades School 
Regulation Act 

Department of 
Education 

1955 Replacement of 
1935 Act 

Apprenticeship & 
Tradesmen’s 

Qualification Act 

Department of 
Labour 

1956 Establish 
Vocational 
Curriculum 

Development Div 

Reports to the 
Technical Branch of 

Department of 
Education 

Department of 
Education 

Dec 1962 Report released 
promoting PSE 

Higher Education in BC 
& a plan for the Future 

John B. Macdonald, 
UBC 

1963 Amendment to 
allow for regional 

colleges in BC 

Public Schools Act Department of 
Education 

Feb 1967 Annual Report 
released 

Annual Report for the 
Year ended 31 Dec 

1966 

Department of 
Labour 

05 Feb 
1971 

BC’s Annual 
Budget 

Significant funding 
increase for new 

colleges 

Premier Bill Bennett 
(also Finance 

Minister) 
11 Dec 
1975 

BC’s 31st Election SOCREDs win majority Premier Bill Bennett 

14 Jul 1976 Appointment of 
Royal Commission 

Commission on 
Vocational, Technical & 

Trades Training 

Patrick McGeer, Min 
of Education & Allan 

Williams, Min of 
Labour 

31 Jan 
1977 

Royal Commission 
Official Report 

Submitted 

Recommend creation 
of Occupational 
Training Council 

“ 

02 Aug 
1977 

1st Reading Bill 82 Colleges & Provincial 
Institutes Act 

Patrick McGeer, Min 
of Education, Science 

& Technology – 
SOCRED 

06 Sep 
1977 

2nd Reading Bill 82 “ “ 

13 Sep 
1977 

3rd Reading Bill 82 “ “ 
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27 Sep 
1977 

Royal Assent Bill 
82 

“ “ 

02 Aug 
1977 

1st Reading Bill 76 Apprenticeship & 
Training Development 

Act 

Allan Williams, Min 
of Labour – SOCREDs 

06 Sep 
1977 

2nd Reading Bill 76 “ “ 

07 Sep 
1977 

3rd Reading Bill 76 “ “ 

27 Sep 
1977 

Royal Assent Bill 
76 

“ “ 

10 May 
1979 

BC’s 32nd Election SOCREDs win majority Premier Bill Bennett 

Jun 1979 1st Report of the 
Task Force 

Pre-employment & 
Pre-apprenticeship 

Training Programs in 
BC 

Min of Education, 
Science & 

Technology, & Min of 
Labour – SOCRED 

10 Aug 
1979 

2nd & Final Report 
of the Task Force 

“ “ 

13 Dec 
1982 

TRAC Announced New Approach to 
Vocational Training 

Bill Vander Zalm, Min 
of Education – 

SOCREDs 
05 May 

1983 
BC’s 33rd Election SOCREDs win majority Premier Bill Bennett 

Nov 1984 PAB Official 
Report 

The Future of 
Apprenticeship 

Robert McClelland, 
Min of Labour – 

SOCREDs 
22 Oct 
1986 

BC’s 34th Election SOCREDs win majority  Prem Bill Vander 
Zalm 

17 Aug 
1989 

Task Force 
announced 

Task Force on 
Employment & 

Training 

Stan Hagen, Min of 
AE & Job Training, 

SOCREDs 
Dec 1991 Task Force Report 

submitted 
“ Tom Perry, Min of 

AE, Trng & Tech, NDP 
17 Oct 
1991 

BC’s 35th Election NDP win majority Premier Mike 
Harcourt 

10 May 
1994 

1st Reading Bill 37 Skills Development & 
Fair Wage Act 

Dan Miller, Min of 
Skills, Training & 

Labour – NDP 
19 May 

1994 
2nd Reading Bill 37 “ “ 

01 Jun 
1994 

Committee Bill 37 “ “ 

10 Jun 
1994 

Royal Assent Bill 
37 

“ “ 
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28 May 
1996 

BC’s 36th Election NDP win majority Premier Glen Clark 

Apr 1997 Thought Paper on 
skilled work force 

in BC 

Apprenticeship: A 
Construction Industry 

Perspective 

BC Construction 
Association Task 

Force 
23 Jun 
1997 

1st Reading Bill 43 Industry Training & 
Apprenticeship Act 

John Cashore, Min of 
Labour & Paul 

Ramsey, Min EST – 
NDP 

25 Jun 
1997 

Official Report Revitalizing 
Apprenticeship: A 

Strategic Framework 
for BC’s Training 

System 

Ministry of Labour 

16 Jul 1997 Official Report Skills, Training & 
Education & the BC 

Labour Market 

Ministry of 
Education, Skills & 

Training 
23 Jul 1997 2nd Reading Bill 43 Industry Training & 

Apprenticeship Act 
“ 

25 Jul 1997 Committee Bill 43 “ “ 
30 Jul 1997 Royal Assent Bill 

43 
“ “ 

29 Jan 
2001 

Thought Paper 
questioning the 

need for 
compulsory trades 

Compulsory 
Certification in 

Selected Trades: 
Where to from here in 

BC? 

Gary Johncox on 
behalf of Business 

Council of BC & 
Coalition of BC 

Businesses 
16 May 

2001 
BC’s 37th Election Liberals win majority Prem Gordon 

Campbell 
16 Aug 
2001 

1st Reading Bill 22 Skills Development & 
Fair Repeal Wage Act 

Graham Bruce, Min 
Skills Devel & Labour 

– Liberals 
20 Aug 
2001 

2nd Reading Bill 22 “ “ 

21 Aug 
2001 

Committee Bill 22 “ “ 

27 Aug 
2001 

Royal Assent Bill 
22 

“ “ 

04 Sep 
2001 

Thought Paper on 
Improving ITAC 

Unlocking ITAC: A New 
Vision and New Model 

Kerry Jothen, CEO of 
ITAC 

Sep 2001 Thought Paper on 
concerns with 

ITAC 

The ITAC – What is its 
Future? 

Coalition of BC 
Businesses 

14 Mar 
2002 

1st Reading Bill 11 Miscellaneous Statutes Geoff Plant, Attorney 
General – Liberals 
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Amendment Act,37 
29 Apr 
2002 

2nd Reading Bill 11 “ “ 

30 Apr 
2002 

Committee Bill 11 “ “ 

30 Apr 
2002 

Royal Assent Bill 
11 

“ “ 

Dec 2002 Official Report A New Model for 
Industry Training in BC 

Ministry of Advanced 
Education 

31 Jan 
2003 

Response to Min 
AE Official Report 

A Response by the 
BCGEU to the New 

Model 

BC Gov’t & Service 
Employees’ Union 

13 Feb 
2003 

Response to Min 
AE Official Report 

A Response by the 
BCBTC to the New 

Model 

BC Building  & 
Construction Trades 

Council 
30 Apr 
2003 

1st Reading Bill 34 Industry Training 
Authority Act 

Shirley Bond, Min of 
AE, Liberals 

05 May 
2003 

2nd Reading Bill 34 “ “ 

13 May 
2003 

Committee Bill 34 “ “ 

29 May 
2003 

Royal Assent Bill 
34 

“ “ 

17 May 
2005 

BC’s 38th Election Liberals win majority Prem Gordon 
Campbell 

 

  

                                                             
37 This legislation amended the 1997 Industry Training & Apprenticeship Act, providing for a one-
person transitional Board to wind up ITAC’s activities. The Ministry of Advanced Education took on 
the administrative functions of the apprenticeship while awaiting a replacement for ITAC (which was 
the Industry Training Authority, which came into being on 29 May 2003 via Royal Assent of Bill 34). 
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Appendix 4: Former Premiers of BC (1986 - 2011) 

 

Start Date End Date Premier’s Name Party 
05 Jun 2001 14 Mar 2011 Gordon Campbell38 Liberals 
24 Feb 2000 05 Jun 2001 Ujjal Dosanjh NDP 
25 Aug 1999 24 Feb 2000 Dan Miller “ 
22 Feb 1996 25 Aug 1999 Glen Clark39 “ 
05 Nov 1991 22 Feb 1996 Mike Harcourt40 “ 
02 Apr 1991 05 Nov 1991 Rita Johnston SOCREDs 
06 Aug 1986 02 Apr 1991 Bill Vander Zalm41 “ 

 

 

  

                                                             
38 Elected on 16 May 2001 as part of BC’s 37th provincial election, and his Liberal party won a 
majority with 77 of 79 seats in the BC Legislature. The NDP formed the opposition with 2 seats. He 
was re-elected on 17 May 2005 as part of BC’s 38th provincial election, and his Liberal party won a 
majority with 46 of 79 seats in the BC Legislature. The NDP formed the opposition with 33 seats. He 
was re-elected a third time on 12 May 2009 as part of BC’s 39th provincial election, and his Liberal 
party won a majority with 49 of 84 seats in the BC Legislature. The NDP formed the opposition with 
35 seats. He resigned as Premier on 14 Mar 2011, and was succeeded by Christy Clark, who won the 
leadership campaign for the Liberal party of BC on 26 Feb 2011. 
39 Elected on 28 May 1996 as part of BC’s 36th provincial election, and his NDP party won a majority 
with 39 of 75 seats in the BC Legislature. The Liberals formed the opposition with 33 seats. He 
resigned as Premier on 25 Aug 1999 as a result of the “Casinogate” scandal, and was succeeded by 
Dan Miller, as the interim leader. 
40 Elected on 17 Oct 1991 as part of BC’s 35th provincial election, and his NDP party won a majority 
with 51 of 75 seats in the BC Legislature. The Liberals formed the opposition with 17 seats. He 
resigned as Premier on 22 Feb 1996 as a result of the “Bingogate” scandal, and was succeeded by 
Glen Clark, as the interim leader and who later won the leadership campaign for the NDP of BC in the 
spring of 1996. 
41 He replaced SOCRED Premier Bill Barrett, who retired from politics in 1986, after winning the 
leadership convention in Jul 1986. He subsequently called an election, and won on 22 Oct 1986 as 
part of BC’s 34th provincial election, and his SOCRED party won a majority with 47 of 69 seats in the 
BC Legislature. The NDP formed the opposition with 22 seats. He resigned as Premier on 02 Apr 
1991 as a result of a conflict of interest scandal related to the sale of his Fantasy Gardens, and was 
succeeded by Rita Johnston (the 1st female Premier of BC) as the interim leader. She subsequently 
who won the leadership of the SOCRED party of BC in July 1991, but lost in the provincial election on 
17 Oct 1991. 
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Appendix 5: Ministers of post-secondary education in BC (1986 - 2010) 

 

Start Date End Date Ministry Name Party 
10 Jun 2009 25 Oct 2010 AE & Labour 

Market 
Development 

Moira Stilwell Liberals 

23 Jun 2008 10 Jun 2009 “ Murray Coell “ 
16 Jun 2005 23 Jun 2008 Advanced 

Education 
“ “ 

15 Dec 2004 16 Jun 2005 “ Ida Chong “ 
05 Jun 2001 15 Dec 2004 “ Shirley Bond “ 
01 Nov 2000 05 Jun 2001 AE, Training & 

Technology 
Cathy McGregor NDP 

29 Feb 2000 01 Nov 2000 “ Graeme 
Bowbrick 

“ 

18 Feb 1998 24 Feb 2000 “ Andrew Petter “ 
06 Jan 1997 18 Feb 1998 Education, Skills & 

Training 
Paul Ramsey “ 

12 Dec 1996 06 Jan 1997 “ Joy MacPhail “ 
17 Jun 1996 12 Dec 1996 “ Moe Sihota “ 
28 Feb 1996 17 Jun 1996 “ Paul Ramsey “ 
15 Sep 1993 28 Feb 1996 Ministry was 

deactivated42 
Dan Miller “ 

05 Nov 1991 15 Sep 1993 AE, Training & 
Technology 

Tom Perry “ 

29 May 1991 05 Nov 1991 “ Peter Dueck SOCREDs 
01 Nov 1989 05 May 1991 “ Bill Strachan “ 
10 Dec 1986 O1 Nov 1989 AE & Job Training Stan Hagen “ 

 

  

                                                             
42 Ministry of Advanced Education, Training and Technology disestablished by OIC 1210/93. 
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Appendix 6: Ministers of labour / employment in BC (1986 - 2010) 

 

Start Date End Date Ministry Name Party 
10 Jun 2009 25 Oct 2010 “ Coell Murray Liberals 
23 Jun 2008 10 Jun 2009 Labour & Citizens’ 

Services 
Iain Black “ 

15 Aug 2006 23 Jun 2008 “ Olga Ilich “ 
16 Jun 2005 15 Aug 2006 “ Michael de Jong “ 
05 Jun 2001 16 Jun 2005 Skills Development 

& Labour 
Bruce Graham “ 

01 Nov 2000 05 Jun 2001 Labour Joan Smallwood NDP 
29 Feb 2000 01 Nov 2000 “ Joy MacPhail “ 
21 Jul 1999 24 Feb 2000 “ Joan Smallwood “ 
18 Feb 1998 21 Jul 1999 “ Dale Lovick “ 
06 Jan 1997 18 Feb 1998 “ John Cashore “ 
12 Dec 1996 06 Jan 1997 “ Joy MacPhail “ 
17 Jun 1996 12 Dec 1996 “ Moe Sihota “ 
28 Feb 1996 17 Jun 1996 “ Penny Priddy “ 
15 Sep 1993 22 Feb 1996 Skills, Training & 

Labour 
Dan Miller “ 

05 Nov 1991 15 Sep 1993 Labour & 
Consumer Services 

Moe Sihota “ 

13 Dec 1990 05 Nov 1991 “ James Rabbitt SOCREDs 
01 Nov 1989 13 Dec 1990 “ Johan Jacobsen “ 
06 Nov 1986 01 Nov 1989 “ Lyall Hanson “ 
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Appendix 7: Apprenticeship Outcomes on the BC Economy 

 

The historical review of the VET system in BC that was provided in Chapter 2 

illustrated the evolution of the PSE institutions and the transfer of the majority of 

apprenticeship education and training delivery to the public colleges. With this 

transfer, along with the disruption that arose over the increased pre-apprenticeship 

training delivery by the colleges came increased government interest in terms of 

reviews and reports, as well as intervention through new initiatives. The intrinsic 

logic behind the various legislative reforms to BC’s VET system and apprenticeships 

were commonly justified in terms of the benefits to the economy through the 

provision of skilled trades workers to meet the needs of different industries, as well 

in terms of the employability, particularly for youth preparing for their transition 

into the work force. Premier Clark’s (2014) plan entitled B.C.’s Skills for Jobs 

Blueprint: Re-engineering Education and Training, was not much different in its 

intrinsic logic from previous governments, including the NDP and Liberals during 

the period of 1993 -2004. In the case of Premier Clark, her focus was on the 

construction trades in particular, as BC was actively preparing for a potential boom 

in the liquid natural gas (LNG) industry, which would require pipelines in additional 

to processing plants. 

 

The tax cuts, deregulation and privatization initiatives introduced by the new 

Liberal government in 2001 impacted many different areas including VET and 

apprenticeships, yet the only area that showed noteworthy private investment and 
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job growth was in the residential construction industry, and this was also 

concentrated in the heavily populated lower mainland and greater Victoria areas 

(Lee, 2004). In and around the same time, construction accounted for about 10 per 

cent of employment in BC, while one in six people in the BC work force were 

employed as trades workers (Hallin, 2001). This growth would also begin to 

improve through major infrastructure projects in advance of the 2010 Vancouver 

Winter Olympics, such as the upgrading of the Sea to Sky Highway from Vancouver 

to Whistler. In fact, the Vancouver Regional Construction Association (2011) 

identified the construction industry as one of the largest employers in the lower 

mainland region, and the source of significant economic activity. Thus, despite 

efforts to improve the economy across the various sectors and throughout the 

province, jobs in construction were concentrated in the lower mainland and 

Vancouver Island, corresponding to where the large share of BC’s population resides 

and corresponds with the concentration of the residential construction sector 

(Hallin, 2006). 

 

Comparing the results between the NDP and Liberal governments in terms of both 

private capital investment in BC illustrates the contrast in outcomes. Private capital 

investment in construction was predominantly higher, in terms of the per cent of 

BC’s GDP, during the NDP’s tenure than the Liberal’s despite the Liberal 

government’s strategy to deregulate the trades, introduce CBT and to lower 

corporate and capital taxes (Lee, 2004). The exception was in the residential sector, 

which saw noticeable growth (Hallin, 2006). Although major infrastructure 
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programs for the 2010 Winter Olympics would begin to impact this after 2004, the 

divergence between machinery and equipment (despite the elimination of sales tax 

on these items by the Liberals) and construction between 2001 and 2004 highlights 

the fact the private spending in construction was largely in the residential sector, as 

heavy equipment is associated with major projects such as widening highways (Lee, 

2004; Sashaw, 2011). 

 

However, one area in which there is a clear change that coincides with the change in 

government in 2001 is the sudden, positive reversal in the demand for trades 

workers within the construction industry in BC, which again, is largely attributed to 

the boom in the residential sector in the lower mainland and greater Victoria areas 

of the province, which was becoming evident in late 2003 (Hallin, 2006). Even 

though the large companies decreased their support of apprenticeship programs, 

they expressed concerns about a shortage of skilled labour. Recognizing this 

imbalance in the availability of indentured positions for apprentices and a 

withdrawal from supporting the VET system that creates skilled workers, the 

Ministry undertook initiatives to motivate greater employer engagement in the 

apprenticeship programs (Ministry of Labour, 1997). 

 

The residential construction industry contributed to the small and medium sized 

employers, as is common given the nature of the industry. The downside of small 

and medium sized companies, is that they are less inclined to formally sponsor an 

apprentice, due to the higher wages an apprentice could earn, particularly as the 
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apprentice progressed to higher levels of VET and experience. For instance, a new 

apprentice typically earns about 50 per cent of a Journeyperson’s wage, whereas a 

level-three apprentice (about three-quarters of the way through an apprenticeship) 

could expect up to 75 per cent of the wages of a Journeyperson. Furthermore, 

apprentices negatively impact profit margins, through less efficient use of materials 

and loss through mistakes that have to be corrected (Doyle, 2008). 

 

The other disinclination for these small and medium sized companies was the risk 

that once the apprentice achieved his or her Journeyperson CQ they could move on 

and work for themselves in their own new business, or work for another company. 

In both cases this meant a loss on their investment in the apprentice’s training, as 

well as potential competition. Consequently, despite the fact that small and medium 

sized business are more numerous and provide greater potential to indenture 

apprentices, they tend not to unless they are unionized (J. Barrett, 2003)43. This is 

an area that deserves greater policy attention by way of how best to support such 

companies so that more of them sponsor apprentices (Labour, 2013), perhaps 

through a model similar to the Joint Apprenticeship Training Committee, in which 

the risks can be shared amongst a pool of small to medium sized companies. In brief, 

JATCs are based on collective agreements between a union and multiple employers 

in which funds (based on hours of work) are directed into a training trust fund. 

These funds enable the JATC to pay staff, operate training centres and coordinate 

                                                             
43 In the 2003 timeframe, over 1400 of the roughly 13,200 construction companies were unionized. While the 
majority of construction companies in BC were small (five or less employees), those that were unionized had 
signed collective agreements. Collective agreements serve as the foundation for creating a demand for 
indenturing new apprentices through the JACT model. 
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apprenticeship training to meet projected requirements for additional skilled 

workers (MacLeod, 2009). This is discussed in greater detail in the next section of 

Chapter 6. 

 

Figure 4 shows the distribution of construction companies in BC circa 2006 by 

company size, thereby highlighting the fact small companies account for nearly two-

thirds of the demand for trades workers in the construction industry in particular. 

Consequently, small companies account for significant potential to indenture new 

apprentices (Hallin, 2006). 

 

 

Figure 4: Distribution of BC construction companies by size 

Source: BC’s Construction Industry Since 1990 (Hallin, 2006) 
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However, if the cost can be reduced through the availability of cheaper workers who 

were productive at what they did, that is attractive to an employer. The elimination 

of the compulsory trades and the introduction of CBT created the conditions for the 

VET system to produce semi-skilled workers who were certified within components 

of their trade (BCGEU, 2003; Hyslop, 2012). The sectionalizing of the carpentry 

trade, which was already a voluntary trade, into sub-trades with the specific skills 

needed by the residential construction industry (for which wood was a primary 

building material), created a VET system that provided industry with a semi-skilled 

workforce that met their specific needs at a cheaper cost (J. Barrett, 2003). The 

training was paid for by the student (tuition), the province (public training 

facilities), and the federal government (grants). Two new sub-trades in carpentry 

were introduced in 2003 and were entitled the residential construction framing 

technician (specializing in framing the walls, floors, ceiling and roofs) and the 

construction formwork technician (specializing in installing temporary forms for 

pouring concrete foundations and structures (BC Hansard, 2005, Vol. 27, No. 7; 

Prism Economics and Analysis, 2017). 

 

By breaking up the carpentry trade into these sub-trades, the semi-skilled worker 

could not command the wages of a fully qualified Journeyperson carpenter. 

Furthermore, given the high demand for their semi-skilled labour, they were less 

inclined to stop working to go back and complete the other modules of the 

carpentry trade that would allow them to get their CQ and the inter-provincially 

recognized Red Seal endorsement, as was explained by an employer practitioner: 
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So you could go out on the job site, and when there were doors that 
needed to be framed, you were employed doing that as opposed to 
being a fully qualified carpenter that hung doors, you’d be a door 
framer, or a porch builder, or whatever. And so there was a strong 
move towards breaking up the trades (Practitioner 02).  

 

Furthermore, even if the apprentice elected to seek additional competencies within 

the carpentry trade, they were unlikely to be rewarded with higher wages (like a 

level-two or level-three apprentice), since the construction companies now high an 

abundant supply of semi-skilled workers (Prism Economics and Analysis, 2017), 

and would hire them instead as was explained by interviewee who was on the Board 

of Directors and another who was a practitioner: 

 

Taking the word ‘apprenticeship’ out of that crown agency [the ITA] 
really changed the whole direction. It was no longer about the 
individual, it was about the industry. And under Campbell and the 
folks that he had that were advising him and some of his Ministers, it 
was “just give them enough training so that they can be performing 
this task” (Governor 04 ITA).  
 

Our sense of that, in the early days, was that those that were put 
forward by groups that wanted to narrow a skillset so that they could 
reduce the compensation that went with that skillset. And there were 
a number of examples like that (Practitioner 02). 

 

This can be seen in Figure 5, obtained from the Registered Apprenticeship 

Information System (RAIS) collected by Statistics Canada, that shows the significant 

rise in new apprentices in the construction related trades (Prism Economic and 

Analysis, 2017).  
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Figure 5: New apprentice registrations versus employment (BC construction) 

Index: Actual number is 20 times figure (i.e. 100 = 2000 individuals) 

Source: BC’s (Not So) Great Apprenticeship Training Experiment – A Decade Reconsidered (Prism Economics and 
Analysis, 2017) 

 

The unfortunate result for the semi-skilled carpenters was that they were limited to 

work in their sub-trade, and limited to working only within BC. As such the career 

prospects were poor. Furthermore, many of these semi-skilled workers were hired 

as sub-contractors rather than actual employees. As a result, they had little or no 

benefits; they were paid when they worked, often in cash, and had no employment 

security if they were hurt in the workplace (Governor 04 ITA and Practitioner 05), 

as highlighted by a couple practitioners: 

 

A lot of the other trades were pretty much put out of business. For 
them, it went from piece work to cash for piece work…And I could 
walk you around bars outside of large developments on a Friday 
afternoon, and the big, fancy four-wheel drives, with the backseats full 
of thousands of dollars of cash being handed out…it’s quite common to 
see (Practitioner 03). 
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When there’s no regulations the underground economy starts 
becoming an issue, and honest employers eventually throw in the 
towel when they continuously lose contract bids because they can’t 
compete against people who don’t pay CPP [Canada Pension Plan] or 
their WCB [Workers’ Compensation Board] premiums, then they start 
doing the same thing…. So that side of the industry [residential 
construction] was still ruthless (Practitioner 06). 

 

Thus, while the residential construction industry boomed, primarily in the lower 

mainland and greater Victoria areas of BC, and the building companies made solid 

profits, the semi-skilled carpenters (amongst other trades) were challenged to find a 

solid career in these sub-trades. Furthermore, despite a rise in new apprentices that 

was registered by the ITA, the CQ completion rates stagnated, and the overall 

percentage of completions of apprenticeships in the carpentry trade went down 

(McDonald, 2014; Prism Economics and Analysis, 2017). This reflected the broader 

trend following the establishment of the ITA in 2003 in which completions in BC 

declined by four per cent, while the net result across Canada was a one per cent 

increase (compared with the previous three-year period), as in Figure 644: 

 

 

                                                             
44 As previously stated in Chapter 2, apprenticeship data drawn from BC during this timeframe, or aggregated at 
the national level, must be used with caution due to the inherent errors resulting from inconsistencies in the use 
of terms, definitions and interpretations. As such, Figure 12 is meant to be illustrative only in terms of 
comparing the trends as an additional means to demonstrate that changes has occurred in and around the time 
that the ITA was created. 
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Figure 6: Apprenticeship completion rates (2000 - 2003 and 2004 - 2014) 

Source: BC’s (Not So) Great Apprenticeship Training Experiment: A Decade Reconsidered (Prism Economic and 
Analysis, 2017) 

 

The other outcome was that despite an initial rise in interest for entry into these 

new carpentry sub-trades, the numbers began to decline around 2009 to the point 

where the courses were eventually dropped by 2013, and the carpentry trade had 

gone full circle back to a full apprenticeship culminating with a CQ and Red Seal 

endorsement (Prism Economic and Analysis, 2017). 

 

In terms of how apprenticeship outcomes affected the BC economy, it is noteworthy 

that the residential construction industry had been largely unregulated prior to the 

research period of interest. This changed in 1998 as a result of recommendations 

that were put forward by the Barrett Commission (1998) as a result of an extensive 

inquiry into the “leaky condo” crisis that had impacted thousands of home owners in 

BC as a results of a number of practices that had occurred in residential construction 

industry over the previous couple decades. The core of the Commission’s finding 

were unequivocal: 
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Pride in producing safe, quality housing has given way, much too 
often, to the hiring of unskilled labour; cutting corners at various 
stages of the building process; cutthroat competition; an underground 
cash economy; and too many occurrences of unreported, unethical 
practices. This situation is not the fault of the workers; rather, it is the 
developer or builder who is responsible for the skills of the people on 
site. The effect of pressured work schedules; lack of regard for skills 
and training; and a desire to keep wages low; has led to a 
downgrading of the caliber of work. This situation reflects badly on 
the entire industry (D. Barrett, 1998, Ch. 2, Sect. VII). 

 

While the Commission put forward 82 separate recommendations, the core of the 

recommendations was the need to regulate the residential sector as is seen in three 

key recommendations below. The findings and recommendations were adopted by 

the municipality of Vancouver (where the majority of the problems had occurred), 

and the enforcement of these three recommendations was mandated to the ITAC, 

which then established a team of inspectors authorized to conduct random worksite 

inspections (Practitioner 05). 

 

Recommendation #22: That the residential construction industry be 
regulated under public authority through a Regulatory and Licensing 
arm of the Homeowner Protection Office (D. Barrett, 1998, Ch. 2, Sect. 
IV). 
 

Recommendation #34: Immediate and definite steps be taken to 
ensure that all compulsory trades required by law to be on site in a 
residential project, be enforced (D. Barrett, 1998, Ch. 2, Sect. VII). 
 

Recommendation #36: That any developer, builder, general 
contractor, or sub-trade, who employ compulsory trades to work on a 
residential construction site, must file a report listing the names and 
trade qualifications of all certified and apprentice trades on the job, 
and that this list form part of the necessary documentation to be 
provided to future strata councils and homeowners (D. Barrett, 1998, 
Ch. 2, Sect. VII). 
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It didn’t take long for certain elements of the construction industry to take notice of 

the effect of these new regulations, and to undertake efforts to influence the recently 

elected Liberal majority government (in May 2001) to consider legislative 

countermeasures as argued in a thought paper that was published in September, 

2001by the Coalition of BC Businesses: 

 

In the interest of worker safety, consumer protection and quality of 
training, ITAC has taken on the questionable role of a regulatory 
agency…given that other mechanisms, like WCB [Workers’ 
Compensation Board], government inspectors…already safeguard 
against these concerns, one must question whether ITAC should mix a 
regulatory regime with its training mandate (Coalition of BC 
Businesses, 2001). 

 

With the elimination of compulsory trades, as well as the downsizing of the staff of 

the newly created ITA in 2003, which eliminated the inspection branch (BC 

Hansard, 2003, Vol. 15, No. 2), the door was re-opened to practices that put the 

interests of the residential industry companies / employers ahead of the interests of 

the apprentices. While the ITA was recognized for its increase in new apprentices as 

a measure of success for the legislative reforms that had led to these changes (BC 

Hansard, 2005), the Auditor General of BC thought otherwise following the audit of 

the ITA in 2008: 

 

One of the ITA’s main responsibilities is to ensure a quality trades 
training system, which means making sure that apprentices receive 
current, relevant training…We found that the ITA’s quality assurance 
practices are not sufficient to ensure the quality of trades program 
development and delivery (Doyle, 2008). 
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This review is germane to one of the tensions experienced by apprenticeships as it 

pertains to the different perspectives on the VET curriculum, the training delivery 

methods and the value of the associated qualifications awarded to trades workers. 

The economic considerations of the employers in terms of cost savings (salaries and 

training costs) and labour disruptions (apprentices returning for their next phase of 

VET) were central to efforts by the ICBA, and supported by the Liberals, that 

continued to weaken the social settlement.  Furthermore, the measures by which 

the ITA’s success were evaluated were called into question when Premier Clark 

commissioned a comprehensive review in 2014 to assess its performance since it 

was established in 2003. One finding was that the ITA not only failed to incorporate 

an effective data analytics protocol to accurately measure progress with key 

indicators such as apprenticeship completion rates and Red Seal endorsements 

(McDonald, 2014). Rather, it focused on misleading results to claim success, such as 

the increase in new apprentices (despite stagnation in completion rates) and 

counting the rise in certificates issued (upon completion of CBT modules) rather 

than on Journeyperson CQs to claim success: 

 

Successful completion of each level results in a credential. The goal of 
the initiative was accomplished; increasing the number of credentials 
issued nearly tenfold, from 116 to 971 credentialed Professional 
Cooks. However, while this increased the number of credentialed 
cooks available for job openings and doubled the number of registered 
apprentices, it did not change the actual proportion of apprentices 
reaching Red Seal completion, which remained at approximately 25% 
(McDonald, 2014). 
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Appendix 8: The Value of Coordination Mechanisms – Examining the Joint 

Apprenticeship Training Committee (JATC) Model 

 

The Canadian Apprenticeship Forum (2014)conducted a series of surveys with 

apprentices and employers, along with an analysis of data from the Registered 

Apprenticeship Information System (RAIS). A key point that was reinforced in the 

report was that mentoring, combined with training plans, were important practices 

towards successful retention in apprenticeship programs and completion of the 

Journeyperson certificate of qualification (CQ). 

 

The regular monitoring of the training helps to ensure that gaps are 
identified and addressed. Targeted assignments linked to learning 
objectives, evaluation forms, journals, records of meeting, log books 
and bi-weekly meetings were tools used to provide 
structure…(Canadian Apprenticeship Forum, 2014). 

 

This stands in contrast with the situation on and after the establishment of the 

Industry Training Authority (ITA) in 2003. The ITA staff were substantially reduced 

(compare with the Industry Training and Apprenticeship Commission), thereby 

eliminating the regional field mentors across the province and significantly reducing 

administrative support to the registered apprentices. 

 

This situation of sub-optimal support for individual apprentices in British Columbia 

(BC) is worsened by the broader conditions that reflect the Liberal Market Economy 

(LME) typology and the stakeholder tensions associated with the predominant 

education logic as identified by Schuetze (2003) who explains: 
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There also are structural reasons: the lack of investment in 
coordinated school-work pathways and the lack of employer interest 
in and commitment to employee training. Recent attempts by some 
provincial governments to link schools more closely to the workplace 
by prescribing work experience as part of the school curriculum and 
by promoting cooperative education and school apprenticeships have 
so far yielded only modest results. 

 

Similar findings were published by Sharpe and Gibson (2005a) shortly after the 

period studied, which explained in greater detail the weaknesses in the coordination 

and support provided by the government in Canada (and in Anglo-Saxon countries), 

including in the all-important transitions into apprenticeships; 

 

The disconnect between secondary education and the apprenticeship 
system is strongly reflected in the education system’s academic bias, 
reinforcing the negative image of apprenticeship as a second-best 
option to university or college education (Sharpe & Gibson, 2005a). 

 

Conversely, when concerted efforts are made to develop coordination mechanisms, 

particularly between the employers, the training delivery agencies (TDAs), and the 

individual apprentices, completion rates improve. The union-based JATC model 

provides an example of such a coordinated approach, as was briefly mentioned in 

Chapter 2 (see Figure 7 which outlines completion rates for different types of 

apprentices). In this case, the mechanism that fosters the coordination is that of the 

collective agreement, the negotiated contract between a given union and its network 

of signatory employers. Within the terms of such collective agreements, is a funding 

formula for training programs which is the basis for supporting the JATC 

arrangement. It also provides the basis for commitments by employers to indenture 

an agreed upon number of apprentices based on anticipated work in the future. As 
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such, the JATC is able to anticipate the number of new apprentices who can be 

indentured in a given trade, and can adjust the size of the cohort accordingly to 

ensure each individual has a guaranteed initial work placement upon completion of 

any designated pre-apprenticeship training or immediately upon selection if they 

already possess the necessary basic experience. 

 

The JATC model is further enriched by a screening process for selecting potential 

apprentices, and a mentorship program that guides each of them through the 

successive levels of training and associated work assignments, providing support 

where necessary (MacLeod, 2009). For instance, if additional tutoring is required to 

get through a particularly challenging phase of their classroom vocational education 

and training (VET), it would typically be provided. Similarly, the work assignments 

would also be monitored to ensure each apprentice was rotated through different 

aspects of onsite work assignments to provide a broad base of exposure and 

experience. Employers would also contribute to the feedback process to identify 

areas of weaknesses or strengths, while feedback would be provided from the 

apprentices in regards to their assessment of the work experience they receive. The 

coordination mechanism would continue throughout each phase of the 

apprenticeship until completion of the CQ and the Red Seal endorsement. The 

outcome would be seen as a win-win-win for the JATC in that the apprentice has 

completed their apprenticeship, the union has gained another qualified 

Journeyperson, and the employers would have another well-rounded and qualified 

tradesperson to assign to their projects. 
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While it would be misleading to promote the JATC as the ideal model for improving 

apprenticeship results, it does demonstrate how coordination is possible within an 

LME and a predominant education logic environment such as Canada. The main 

point is that the apprentice is the focus of the coordination, rather than being 

viewed as a commodity. This was emphasized in the McDonald report when 

reviewing the ITA and apprenticeship programs in BC; namely that “Despite various 

differences in views on many issues, we heard consistently that the key ingredients 

to high apprentice completion rates are screening, tracking and personal support” 

(McDonald, 2014). The report also provided a snapshot of the difference in 

completion rates in BC between the JATC model and that of apprentices going 

through a regular apprenticeships as shown in Figure 745. Of note, the “Union Orgs” 

represented approximately 12 per cent of all the ITA registered apprentices, while 

the “ICBA” were related to smaller (three per cent) cohort of apprentices involved in 

the Christian Labour Association of Canada (McDonald, 2014). 

 

                                                             
45 Although the data collected in BC must be used with caution and for illustrative purposes only, the data used 
for this chart is based on common terms and definitions, rendering it more reliable for comparing completion 
rates amongst the three categories provided. 
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Figure 7: Comparison of completion rates 

Source: The Industry Training Authority and Trades Training in BC: Recalibrating for High Performance 
(McDonald, 2014). 
 

So, there are several key factors that are implicated in the success of apprenticeship 

programs in BC’s LME that have been identified, yet the implementation repeatedly 

fell short of achieving government objectives. Given that apprenticeships are 

typified by an employment logic tendency with an active interest by employers in 

these programs, both during the apprenticeship phase as well as in increasing the 

pool of qualified Journeypersons graduating out of apprenticeship programs, the 

role of employers is crucial to the success of these programs. While the LME 

environment in BC creates significant pressures on employers to reduce costs so as 

to remain competitive, it is not unusual that they would seek to have training costs 

and risks transferred elsewhere (to the government, other employers and to the 

students who pay for their tuition expenses). Furthermore, despite the 

disproportionate number of small and medium-sized employers who provide jobs 
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within BC’s construction industry, these same market conditions create business 

risks that lead to dissuasion (rather than enticement) for such employers to invest 

in apprenticeship programs and to indenture apprentices (Busemeyer & Vossiek, 

2016). 

 

However, the generic JATC model represents an example of how such extant 

business risks can be reasonably reduced through collaboration and distribution of 

such risks across several employers and stakeholders, rather than being imposed on 

employers individually. Such collaboration, and the associated investment into the 

careful selection, training and mentoring of quality apprentices provide the means 

for positive outcomes for the employers, apprentices and other stakeholders (such 

as the trade unions for the JATC model). Furthermore, such a collaborative approach 

would enable the apprenticeship ecosystem to benefit from a greater pool of 

employer sponsors, namely the small and medium sized employers, if the model 

sufficiently reduced the risk and costs to these employers. Given the interest by 

various BC governments of different political ideologies to improve the VET system, 

attract more British Columbians into apprenticeships, and to increase the skilled 

workforce in the province, the government would have a strong basis for providing 

the necessary support to attract these employers to enter into such collaborative 

arrangements. 

 

Thus despite the predominant pressures that can be conceptually attributed to the 

extant educational logic tendency and the LME environment, government-led 



 

253 
 

initiatives to adopt such a model of collaboration and coordination of the 

apprenticeship programs in BC could potentially reduce the gap in the stakeholder 

tensions that can be seen as differences between intrinsic and institutional logics, 

and reverse the trend in the social settlement amongst the primary stakeholders 

towards one of convergence. 
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