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Higher Education Reforms in Comparative Perspective

Ulrich Teichler
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1. Introduction

1.1 Thirty Years Reconsidered

Thirty years agd, when the Research Institute for Higher Education of the Hiroshima University
was founded, a strong need was felt in many countries — in Japan, in Europe and in other areas of
the world — to reconsider the state of higher education and to undertake major reforms. On the
occasion of the 30" anniversary of RIHE we could decide to look back and ask ourselves: How do
we view now the concepts prevailing about thirty years, both the ideas of what ought to be

redressed and the directions striven for? And we could try to summarise the reforms which actually
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the grand critiques of the prior situatioh and the far-reaching reform concepts of that time with the
most visible changes having taken place thereafter, we could come to similar conclusions with
respect to many areas of the world as Ladislav Cerych and Paul Sabatier (1986) came in their well-
known book on the implementation of higher education reforms in Europe. The title of the book is
“Great Expectations and Mixed Performance”. However, such a judgement might be informed by
an attitude of looking merely on Very visible concepts and measures. It might underestimate the
impact of piecemeal reforms as well as the changes of the climate around and within the institutions

of hicher education T hane that eventuallv caomehody will write down the historyv of the imnact of
A\ ) § lu&llvl WUV GLLIVI L, L llvl.lv wicau V'\JIJLWLAJ UUILIVUVUJ YV ALl YYA1lWw AU YTV AL uiaAw AIIUD\IAJ A AW ullt.lwvlr NIA

reforms in comparative perspective which were discussed and envisaged about thirty years ago.

I do not intend to depict an outline of such a history at this moment in time, i.e. at the beginning of
the 21% century and the occasion of the 30™ anniversary of RIHE. Certainly, it would be tempting

for me to do so, because I was honoured to be the first foreign visitor of the newly founded Institute



in Hiroshima in 1972. I had substantial support by many Japanese colleagues to study the
development of Japanese higher education (Teichler 1976, 1997), and this theme, ie. the
development of 'highér education since about 1970, played an important role in my analyses of
higher education in Germany (Teichler 2000) and various other European countries in a
comparative perspective (Teichler 1990, 1996). However, I believe that we are not in a good
situation right now to give an objective account of the history of reforms and change of higher

ok 4l

ver the last three to four decades.

1.2 A New Wave of Debates and Reform Efforts

about problems to be solved in higher education and about reform concepts to be pursued. The
situation of higher education is now, at the time of the 30" anniversary of the Research Institute for
Higher Education of Hiroshima University, as exciting as it was at the time of its foundation. As

many things seem to be on the move now, RIHE again and similar research institutes in Japan,
Europe, and other parts of the world have a wonderful opportunity, after some periods of limited
readiness on the part of the actors to read analyses provided by higher education researchers and to
consider change. Now again we have got the opportunity to gain a hearing by many actors who

want to know more about the prevailing problems and about the existing variety of reform ideas.

In the middle of such a reform wave, our views might be so much shaped by the Zeitgeist of the
current critiques, concepts and reform proposals that we are likely to be bad analysts of the previous
reform wave. It is certainly more appropriate under these conditions to seize this opportunity of the
current debate: to analyse the current situation of higher education and its context and to reflect the
current discussion on receipts for change as well as the changes underway. Therefore, I like to
address primarily the major current debates and reform efforts which we experience in Europe, in
Japan and in some other parts of the world. I believe that we are fascinated these days by three
major issues of higher education, and each of these three issues can be divided in two sub-themes.

The first issue is that of the changing structure and substance of higher education in a process of
growing demand for systematic knowledge and continuing expansion of higher education.
“Knowledge society” is the term frequently referred to in this context. On the one hand, we ask
how the quantitative development of higher education will be, how the patterns of the higher

education institutions and programme systems tend to change, and how knowledge and educational
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ask how distant from
application or how close to application universities should be at a time when systematic knowledge

gains increasingly importance not only for the economy but for many spheres in life.

The second issue is that of the changes in the steering of the higher education system and the
administration within higher education institutions. On the one hand, terms such as “steering from a

distance”, “stakeholder society”, “the managerial university”, or “the entrepreneurial university”
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the emergence of a new logic of power, decision-making, and day-to-day administration of
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higher education. On the other hand, terms such as “evaluation”, “quality assurance”, etc. suggest

that we are on the move toward “reflexivity”, but that the growing role of permanent analysis of our

intentions and the impact of our activities is overshadowed by a tension between improvement

through self-reflection and increasing control of academic work.

The third issue is often addressed with the terms “internationalisation” and “globalisation”. On the
ternational mobility and cooperation is on the agenda and ask
how this is going to change the life within higher education. On the other hand, we conclude that
higher education is bound to change rapidly in a “globalising world” (Enders and Fulton 2002), i.e.
under conditions of a decline of the impact of national conditions on higher education, a growing
need for institutions of higher education to position themselves on a world “map” and an increasing

challenge to address common concerns of mankind.

1.3 Opportunities of the Comparison between Japan and European Countries

There is a fascinating discrepancy in the public debates both in Japan and in European countries,
when issues of higher education reform are at stake and when international comparisons are
undertaken in order to seek for possible directions of reform. On the one hand, experts and actors
both in Japan and in many European countries like to refer to U.S. higher education as a model for

reforms. The research auali ity of select top U.S. universities, the university management and the
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graduate schools are most frequently taken as “success stories” of the U.S. higher education system,
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but since about the end of the World War I, there is such an admiration of U.S. higher education

widespread both in Japan and Europe that many of the obvious problems of U.S. higher education
tend to be overlooked.
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societies, as for example undertaken in the framework of OECD, tend to refer more frequently to
select European countries, Japan, Australia etc. than to the U.S. In fact, my impression is that most
debates about problems and reforms with respect to higher education in Japan have more in
common with debates in Europe than with those in the U.S. This has something to do with the fact
that debates in the U.S. and also research on higher education in the U.S. have a strongér emphasis

on the individual p s and on the individual institutions of higher education, whereas debates in

Japan, Europ countries, Australia, etc. refer also strongly to the macro-societal level, the higher

we often note in Europe, when being involved in cross-Atlantic debates, that the actors and experts

in the U.S. put such a strong faith in the virtues of the “invisible hand ’, 1.e. the market regulation,
that they easily condone any weakness of the market while they are fundamentally suspicious about
the “visible hand”. In Europe, in contrast, experts and actors might complain about government, but
even that complaint shows that there is basically a high expectation in the virtue of the visible hand
as well as a strong suspicion that markets, though possibly strengthening effectiveness and
efficiency, endemically lead to distortion and wastage which ought to be redressed systematically.
Also with respect to this debate, 1 note more common elements between Japan and Europe than

between Japan and the U.S.

Therefore, the subsequent analysis of recent issues on higher education outside Japan will often

refer to topics visible in the context of OECD documents or in border-crossing debates in Western

ean countries. I also take the liberty of referring to Germany in various cases, the country |
. iy 1

liberty 1g t any ious cases, the co
should know best.

1.4 A Look at the Role of Higher Education Research

5

Any activity of synthesising the situation of higher education, in one’s own country or world-wide,
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if undertaken in the framework of a research institute on higher education or, in this context, in a
conference held by the research institute of higher education and attended by many higher
education researchers, is bound to address not only the situation of the higher education system, but
also to raise various questions with respect to higher education research. For example, we might ask
ourselves with a social constructivistic reflection: Do we higher education researchers perceive the

situation of the higher education system differently than others, because we are higher education



researchers and address the reality from certain — systematic — perspectives? We also will ask, what
challenges lie ahead in the development of the higher education system for higher education
research: Do we feel urged to choose certain priorities in higher education research as the
consequence of the problems observed and the reforms discussed and pursued among actors?
Finally, every systematic analysis of problems and changes in the higher education system also
calls for a reflection about the role of higher education research: In which way does the analysis
undertaken by the higher education researchers contribute to
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otential higher education reforms?
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Therefore, some thoughts on higher education research are appropriate at the beginning of such a

presentation on the occasion of the 30™ anniversary of the Research Institute for Higher Education

of the Hiroshima University. However, this has to remain brief in order to keep room for the main

theme to be addressed, i.e. the current key issues of higher education itself,

2. The Situation and the Function of Higher Education Research

Higher education research is a thematic area of research. It is not defined by a discipline, but rather
by the thematic area addressed. As a consequence, first, the achievements of research depends on a
synthesis of perspectives from different disciplines, often called interdisciplinarity. Education,
psychology, sociology, political science, economics and business studies, law, history, and other
discipiines can contribute. Higher education research cannot afford to rely on disciplinary custom to
watch reality only from those perspectives which are embedded in the disciplinary paradigms, but
rather has to examine which disciplinary perspectives and which combinations of disciplines are
most appropriate for understanding the reality (cf. the overviews in Clark 1994; Becher 1992;
Fulton 1992; Teichler 1996; Altbach 2002).

Higher education research addresses many thematic areas. They might be grouped into four major
“spheres of knowledge” (Teichler 1996):
- quantitative-structural aspects (e.g. access and admissio_n, student enrolment and study paths,
structures of the higher education system and graduate employment);
- aspects of knowledge and disciplines (e.g. disciplinarity vs. ihterdisciplinarity, breadth and depth
of knowledge, curriculum development, relationships between research and teaching, basic and

applied research, utilisation of knowledge, competences of students and graduates);



- processes of teaching, learning, and research as well as the persons involved (e.g. didactics of
higher education, counselling, student values and behaviour, academic careers and the academic
profession), and finally

- issues of the institutions of higher education, their organisation and steering (higher education
planning, the relationships between universities and governments, funding of higher education,

administration and management, etc.).

To each of these spheres of knowledge, various disciplines can contribute, whereby some

disciplines are more interested in one or two of these spheres. Research projects which comprise

more than one sphere and more than one discipline are often more complex and demanding.

undertaken for the pursuit of knowledge for its own sake. Higher education research has to be both,

theoretically and methodologically sound to be accepted in academia, and practically relevant to be

accepted by politicians and practitioners in order to survive.

practice. as far as knowledoe on hicher education is
oetween theory and practice, as far as Knowiedge on higl edqucafion 18

concerned, are characterised by measures of integration and by measures of “division of labour” (cf.
Teichler and Sadlak 2000; Schwarz and Teichler 2000). This might be illustrated briefly.

On the one hand, we note close links between higher education research and higher education
policy and practice. At most conferences on higher education, “experts” on higher education speak
as if there were no systematic differences between researchers and practical actors. Many higher

.
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to the readers that the character of the articles might differ fundamentally. In higher education, the
borderline between researchers and practitioners seems to be more blurred than in any other field of

knowledge.

On the other hand, there are clearly distinct arenas of knowledge production and dissemination on

higher education in various countries. For example, three distinct arenas were observed in the

ANNNN
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- academically based higher education research, often linked to higher education programmes
based in schools of education,

- policy research located within or associated to governments, interest groups and umbrella

organisations of higher education, and



- practice-related research, in the U.S. often established as units of “institutional research” within

universities doing analyses upon request of the university administration.

In Europe, there are only few higher education programmes and hardly any institutional research.
Most of the well known research institutes on higher education are not linked to education but
rather to other disciplines or are founded on a multi-disciplinary basis. Moreover, we observe that
research on higher education in Europe addresses more often macro-structural themes than higher
education research in the U.S. This notwithstanding, we observe a similar divide of arenas of

communication and cooperation:

- analyses supporting national and system-wide decision-making,

- higher education research as academic self-reflection (see Frackmann 1997).

I have argued that the individual researchers or research institutions addressing higher education
can be located on a scale from pure academics to pure consultants or actors (Teichler 2000b).
Research institutes like RIHE in Hiroshima or our Centre in Kassel (Germany) are close to the
middle of this scale. We have to know the thoughts, on the one extreme, of the discipline-based
researchers who occasionally embark on the theme of higher education, and, on the other extreme,
the thoughts of the consultants and practitioners who know the field but only in passing refer to
systematic knowledge. And we have to undertake research which is both academically valuable

and relevant for the reflection of practice.

Bl]

ut I believe that we have to make a choice of major manda
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nd of identity. This question
- played a role when the word “kaihatsu™ was inserted to the name of RIHE and when a respective
research group was founded at the Tokyo University and some other universities in Japan. We have
similar debates in Europe, for example in the strategies pursued by the Center of Higher Education
Policy Studies at the Twente University in the Netherlands or by the Centre for Research on Higher
Education and Work of the University of Kassel in Germany, to name two well-known examples. I
am glad that I am heading a higher education research institute which wants to keep its identity on
the academic side, even if most of our projects are funded with interests of policy and practise in
mind. We sometimes want to say “no” to analyses requested from outside. We want to do mostly
projects which contribute not only to practical insights, but also to theoretical and methodological

progress. We want to keep distance to the practitioners’ perspectives in order to be able to present



them -surprising perspectives and findings. And we want to make clear to them that practical
decisions can be enlightened by research, but as a rule cannot be inferred from research. I am
certain the recent honourable research award to RIHE will again fuel the debate about the identity
of RIHE.

3. Expansion, Restructuring, and the Knowledge Society

3.1 Trends and the Changing Interpretation of Higher Education Expansion

During the reform wave about 30 years ago, it was customary to name “mass higher education”

as a major cause for reconsidering the role and actually reforming higher education. Frequent
reference was made in this debate to the model presented by the U.S. higher education researcher
Maitin Trow (1974) of “elite”, “mass”, and “universal” higher education. Trow’s view was widely
shared that an expansion of higher education to enrolment quotas of 15 percent of an age group or
more implies a need to care for “masses” while not pushing aside the function of caring for the
future of the academic “elite” as well as the social “elite” under conditions which might be called
educational meritocracy. At that time, about 25 percent of an age group were enrolled in higher
education programmes leading to at least a bachelor degree on average of the OECD member
states, and a further ten percent or somewhat more were attending other kinds of “‘post-secondary”

or “tertiary” education. We have to bear in mind, though, that definitions and data collection vary

o and aver time- tharafare ctatictice aimed
hJ LALINE U YV I,ull\f, \.ll\ll\/l\.ll\/, DUALLOVINAT uulAvu

8
3
D
]
A
3

ot

countries cannot be precise.

Soon afterwards, most experts came to the conclusion that the expansion of higher education
levelled off or was substituted by a period of “stability” or “stagnation”. In fact, Japan and Germany
belonged to those countries which experienced such a period of interruption of the expansion trend

from the mid-1970s onwards for about a decade. While in Japan, this state of affairs was often

and xxradla 2o
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rivate higher education, this
dwindling growth was associated in most other OECD countries to problems of graduate
employment and work (see OECD 1983). In most economically advanced countries, however, the
concern of the educational traditionalists did not become true that the growing number of graduates

had to face serious problems of getting employed at all, but, instead, the view was widely shared



that expansion of higher education has gone beyond the available cognitively demanding work
tasks in society and that a substantial proportion of graduates faced “inappropriate employment”,
“under-employment”, etc. (see the summary of debate in Teichler 19992, ¢).

The OECD (1998) came to the conclusion in the late 1990s, though’that a new trend of
“massification” of higher education began around the mid-1980s almost unnoticed in the
international debate. There are indications that the concern about “inappropriate” employment,
where it had played some role, gradually gave way among employers, politicians, and experts in

the early nineties. This change of view was informed by the experience that various economically

successful countries during the 1980s, among them Japan, had relatively high student enrolment
ratios. Moreover, the spread of “new technologies” led to a paradigmatic change of the public

debate. The terms “information society”, “knowledge society”, or “knowledge economy” were
frequently employed since the 1990s in order to express, among others, that a large proportion of
the population needs a relatively high level of systematic cognitive competence. In the mean time,
about 40 percent of the age group enrol on average in the economically advanced countries in
higher education programmes leading at least to a bachelor degree, and about 15-20 percent in

other tertiary education programmes (OECD 2001).

However, the enrolment ratios in higher education have varied between countries most of the time
in a span of 1:3 among economically advanced countries. Still today, the enrolment ratio in tertiary

education is below 25 percent in some cases and as high as about 70 percent in others.

3.2 The Challenges of the Knowledge Society

In trying to disentangle the various challenges higher education faces currently on the way

towards a knowledge society, I observe five major thematic debates. I like to call them:

- the growing expectation of relevance,

- the diversification debate or the issue of quality at the top or quality across expanded higher
education,

- substantive changes of curricula: “professional qualifications”, “key qualifications”, and

“employability”,

teaching and learning amidst massification and educational fatigue, and

the lifelong education debate.



First, experts agree that the emerging knowledge is characterised by growing weight of
knowledge as a basis of the economy and many spheres in life. This creates a growing pressure on
higher education to be efficient and to produce knowledge useful for the economy (cf. for example
Stehr 1994; Castells 1996-1998; Etzkowitz, Webster and Healey 2000). Those fields of education
gain most support which promise major technological and economic progress, and all areas are

under increasing pressure to take the relevance of the teaching and research more strongly into

1 i 1 hao nact
consideration than in the past.

This does not necessarily mean that higher education is pressed to be primarily concerned with

instrumental knowledge and application. Rather, some experts claim that a new type of knowledge
s spreading which is challenged to take care both of application and unexpected innovation,
academic notions of research and the relevance of its results, problem-solving based on bringing
together the knowledge of different disciplines (Gibbons et al. 1994; Nowotny et al. 2001). On the
other hand, some scholars point out that the universities do not necessarily gain from the move
towards the knowledge society, but even might face the most serious crisis of their history, because
they more and more loose their exclusiveness of advanced knowledge, because the growing
knowledge in all spheres of life leads to a de-mystification of knowledge, and because they might
imitate other institutions in providing instrumental knowledge and thus lose their own genuine

characteristic of reinforcing and promoting reflective knowledge (cf. Scott 1998a).

Second, the views vary how knowledge shouid be dispersed across institutions and persons. Some
perceive an increasing competition for the highest possible quality of academic knowledge. Those
countries which are most successful in the competition for elite universities and top knowledge are
likely, as a spin off, to be the most successful ones economically as well. Other urge higher
education to be most instrumental in concentrating on the generation of knowledge which can be
most directly transferred into technology, production and economic services. Others point out that a

knowledge society is based on decentralisation of competences and responsibilities and a broad
basis of knowledge in the population. This view might reinforce higher education policies
advocating a relatively high level across all institutions of higher education rather than a strong
concentration and stratification of resources.

Third, the views differ strikingly with respect to changes of curricular approaches in higher
education required on the move towards a knowledge society. Some see a greater need for

specialisation. Others point out the increasing demand for interdisciplinary knowledge and



1 AND

understanding (cf. Stock et al. 1998). Others perceive an increasing need for “key qualifications”,

ranging from problem-solving competences as well as instrumental skills in computer science and
business to values and socio-communicative skills shaped to limited degree by learning in
academic environments (cf. Nijhof and Streumer 1998). Finally, “employability” became a recent
catchphrase pointing both at learning how to utilise their skills as well as acquiring competences on

the labour market, recruitment, and search processes.

Fourth, concern grew in recent years that quality of schools and motivation of youth decline. In

the U.S., such a concern was already widespread in the 1970s and 1980s. In Japan, critique spread

notably in the 1990s that the discipline and eagerness to learn is on the decline among pupils. In
Germany, the low score of pupils in the PISA tests triggered off in 2001 the most heated debate on

education since a few decades. Many experts claim that the most urgent issue on the way towards

the knowledge society is to find ways of stimulating pupils again to be interested in leaming, to

.

establish a conducive environment and to train teachers to tackle issues of leami
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different than those the teachers were accustomed to in the past.

Others, finally, see a close link between the emerging knowledge society and the growing need
for lifelong learning. It seems less likely that persons can be prepared for professional tasks in initial
education, and knowledge is likely to be obsolete soon. Therefore, many advocates of life-long
education propose a strong emphasis on learning-to-learn in initial education and a substantial
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In sum, the debate on the emerging knowledge society suggests that the demand for knowledge is
growing and that the pressure is increasing on higher education to produce relevant knowledge.
However, the views vary substantially among those engaged in the debate on the knowledge
society as regards the kind of knowledge required and the best ways to reinforce such a knowledge.
Also, the views vary whether prime emphasis should be put on excellence or on a high level
knowledge for a relative broad spectrum of the workforce. The views expressed often reflect the
technological, professional, and educational traditions of the country the experts come from — either
in reinforcing these traditions or, on the contrary, blaming them as specific weaknesses which have
to be overcome. Moreover, some advocate to forecast the specific areas of increasing demands and
to opt for targeted training strategies, while others suggest to train to the individual to be reflective,
to be prepared for problem-solving and to learn how to learn in order to be prepared to master an

unpredictable future. Obviously, no university can rely on a generally-agreed upon view. about the



needs of a knowledge society. Rather, one has to draw from the knowledge based accumuiated in

the debate on the knowledge society to develop one’s own strategies of response.

4. Changes of Steering and Governance
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If we look back to changes occurring in the last three decades regarding the steering and the

governance of higher education in comparative perspective, we, first, have to remember that, about

30 years ago, there still existed a major political confrontation in the political arena. There were

some countries, in which market regulation should be a major element of educational steering for a
market economy (most pronounced in the U.S.). There were other countries, in which educational
planning was expected to serve a planned economy (notably in the Soviet Union). But there was a
large group of countries as well, where targeted political options should provide the knowledge

basis for a market economy, a policy widespread in Europe as well as Japan (see Huefner 1984).

Second, it is often claimed that governments in many industrialised countries played a stronger
role of steering, controlling or supervising higher education in the late 1960s and in the 1970s than
before and afterwards. That period of expansion and growing social relevance of higher education
obviously challénged governments to take action. I would like to argue that the literature on that
period exposes four different political rationales for a growing involvement of governments in the

details of higher education. I like to call them:

- first, the educational investment paradigm: government had to make sure that higher education
grows sufficiently in quantity and quality in order to ensure future economic success of the
country,

- the educational equality and educational meritocracy paradigm: government had to shape access
and admission, the quantitative development and the structures of the higher education systems
wisely in order to help that socio-biographical differences do not operate as barriers to
educational success, that all available talents are mobilised and that the educationally best ones
are rewarded and take the lead in society,

- the modemisation paradigm: government had to take strong measures in order to shape the

framework in which the academic profession operates, because higher education institutions



based on coliegiality and concern for academic freedom are resistant to change when an
overhaul of the functions of higher education is required, and

- the welfare state paradigm: the function of the state had to grow in many respects, also regarding
higher education, when society is willing to and can afford decent living conditions and

participation in decision-making for more or less all.

Whatever mix of rationales prevailed in the various industrial countries in the 1960s and 1970s,
there was obviously a trend towards increasing government involvement in fine-tuned steering and

governance of higher education. This was by no means confined, as wrongly argued by some

experts retrospectively, to the strength of welfare policy during that period in a select number of

economically advanced countries.

Third, various analyses by higher education researchers try to establish the distribution of power in
higher education. Burton Clark’s (1983) “triangle” of academic power became most widely
known: countries vary to the extent higher education is ruled by the state, by the market or by the
“academic oligarchy” (i.e. the professors). Another, well known typology is that by Grant Harman

(1992), according to which governance in higher education is based on:

- the collegial model which emphasises non-hierarchical cooperative decision-making and a
significant degree of self-determination by academic staff,

- the bureaucratic model stresses legal-rational authority and formal hierarchies,

- the professional model puts the authority of experts in the forefront as well as the importance of
horizontally differentiated units linked in loose confederations, and finally

- the political model conceptualises governance in terms of political conflict among interest

groups with competing views and values.

Or other experts suggest that one can describe each country according to the degree of power
attributed to three or more levels of actors (see Maassen and van Vught 1992): notably the level of
government and society, the level of the centre of the university, and the level of departments and
academics. For example, in the U.S., the university management tends to dominate, Britain
historically had a balance of strong university management and academia, while continental
European countries as well as the public sector of higher education in Japan were characterised by a

polarisation of strong government and strong academics along a weak university leadership.



4.2 Towards the Managerial University
Since the 1980s, we observe in most economically advanced countries substantial changes in the
steering, governance and administration which have at least one element in common: a high degree

of concentration of the power on the executives in higher education institutions, notably at the
central level of the institution.

Of course, we note that the United States have a tradition of a strong power of the university

management. As higher education in the U.S. is widely viewed as very successful, we could

interpret these changes in the other economically advanced countries as steps of takin

model. In contrast to such a view, I believe it is justified to argue differently: The changes in other
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Netherlands and the United Kingdom in the 1980s, by the spread of the New Public Management
philosophy and other new organisational concepts (cf. the discussion in Arimoto 1997; Massen and
Gornitza 1999) and as well by the growing popularity of neo-liberal thoughts in the political arena
world-wide in the 1990s. Of course, all these trends were in some way also informed by the

management models of U.S. higher education, but they developed specific dynamics as well.

Change of governance and administration became the major issue of higher education reforms for

some period. This was triggered off by various notions of crisis:

- A crisis of the academic profession: one did not believe anymore that the traditional models of

academic socialisation and collegiality would ensure a high quality of academic work (cf. the

debates documented in Maassen and van Vught 1996);

- a crisis of the state: one felt disappointed about the impact of the governmental planning and
steering activities with respect to higher education visible in the 1960s and 1970s;

- a financial crisis: the difficulties welfare policies had faced and the inclination of governments
not to increase expenses for higher education in tune with the expansion of higher education and
in accordance with the move towards a knowledge society; "

- acrisis of the participatory models of internal university governance which had been popular in
Latin America for a long period and had spread in various European countries in response to the
student protests in the late 1960s and early 1970s, and finally

- acrisis of research in universities amidst growing pressures for technological, economical, and

social relevance and pressures for cost-effectiveness.




It is interesting to note that the notions of crisis and deficiency seemed to have been similar across
most economically advanced countries. Also, the rhetoric in the public debate was similar in most
countries, as far as growing emphasis on efficiency, effectiveness, and relevance are concerned as
well as the need for stronger powers of the university leadership and the growing role of market
mechanisms in higher education. Yet, we note that the climate of these debates was clearly different

in Continental European countries from that in the U.S. (see for example van Vught 1989; Neave

and van Vuoht 1991/ and we observe striking differences between the Furonean countries as well
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as far as the details of steering and management are concerned (see Felt 2002).

We observe that changes in the higher education policies of the governments in the Netherlands
and the United Kingdom during the 1980s have had quite an impact on other countries. In the

Netherlands, a new triangle of power and supervision emerged: Government reduced its detailed
process regulations and controls and instead moved towards a target-setting policy. The university
management was strengthened. And an evaluation system was introduced in order to ensure both
processes of feedback and reflection for the purpose of irnprovement and information for
government and society which might lead to priority funding and strategic intervention in the long
run. In the United Kingdom, in contrast, government gave up its policy as a merely benevolent

funder of higher education and utilised evaluation at the basis of prioritisation and steering.

We certainly, first, note that governments in Europe differ substantially according to the extent
they specify targets for higher education or the extent to which they rely in their resource aliocation
decisions or other prioritisation decisions on evaluation or indicators more or less based on
“academic” criteria of quality. This is throughly described in a comparative study on the United
Kingdom, Norway and Sweden, in which, among others, the question is raised whether higher
education values are driven by intrinsic values of the higher education system or extrinsic values
(Kogan et al. 2000; Bauer et al. 1999). |

~This comparative study also underscores a second dimension: how “authority” is distributed
within institutions of higher education. What is the role of the university leadership as compared to
the faculty leadership, and what is the role of the professoriate as compared to the management?
Obviously, the regulatory system of the individual countries plays a role in this regard. We also
note, however, that the individual institutions of higher education develop their own styles of

distribution of authority and of decision-making (cf. also Clark 1998).



Third, market mechanisms played a growing role in the overall regulatory system of higher
education in most economically advanced countries. However, they were assigned different
weights in the individual countries. Moreover, the trend toward strengthening market components

does not continue in all countries, and we also note signs of reversal (see Meek 2002).

Fourth, other external “stakeholders” began to play a stronger role in those countries where
government was viewed in the past as the core representative of society’s demands. Again, we note
strikingly different modes between countries as far as the involvement of other stakeholders in

higher education is concerned (cf. the analysis of concepts and trends in Neave 2002).

Finally, fifth, the views differ substantially about the desirable diversification of the higher

highly stratified system, or will vertical difference be relatively small? Will the individual
institutions of higher education become more alike or will they successfully strive for individual

profiles and thus contribute to increasing horizontal diversity? (Teichler 1999)
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Obviously, individual countries favour di
World—w1de similar rhetoric. In addition, the traditions, the problems, and the policies of individual
countries explain only to a limited extent the reality of the higher education system (see Kogan

2002): They often leave room for diverse options of the individual universities.

The diversity of options and choices with regard to steering and governance models cannot just be
interpreted as an indication of a flexible and open system which allows many choices. We might
aragnia that
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philosophies of higher education which makes it difficult to find any convincing solution.

First, there is a tension between the function of higher education and the current dominant modes
of steering and governance models. This can be most clearly demonstrated by pointing at the two

terms which were mos ﬁe ant emp plo -d when these new models were introduced: it most

frequently claimed that the new ways of steering and policy would serve “autonomy” and “quality”.
“Autonorriy” can be considered merely as the right and the possibility of higher education
institutions themselves to decide about their own goals, major activities, and modes of operation.
However, “autonomy” is often understood as the right of the universities to pursue their activities
based on their own value system of “academic freedom”, “pursuit of knowledge for its own sake”,

etc. However, the universities are granted more rights of self-determination just at a historical stage



when they are expected to be more responsive to external demands than in the past. In the past,
government often has been in charge of striking the balance between channelling the social
demands and being a “guardian angel” of academic values and activities. Now, the university
management should strike such a conflicting balance under conditions of an increasing weight of
the external demands on the way towards knowledge society. We experience an interesting period
of trial and error of establishing a composition of authority between governments, external
stakeholders, university management faculty leadership, academic profession, students, etc. amidst
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a changing function of higher education, and nobody knows a perfect solution.

Second, there is a tension between the managerial competences and the academic understanding

of university and faculty leaders. A balance has to be found between managerial competences and

abilities of pursuing academic goals and leading autonomous academics. Again, we observe trial

and error experiments as far as the definition of these roles, the recruitment and training of leaders,

the kev modes of interaction with academics. and the decision-makine strictures are concerned. Is
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the university leader an incentive steerer and the professor a homo economicus? Is the university
leader a powerful supervisor and the professor a potentiaily iazy subordinate? Is the university
leader a smart motivator and the professor a softly coordinated professional? (cf. Enders 2001)
We do not have any convincing single solution with respect to the balance of competences and to

the roles composition of the managers and academics.
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inthe public debate to the role and the function of the top management on the university and faculty
level. In the future, one has to find ways of strengthening the governance and the services within
the institutions of higher education and the role managerial and service staff will play. In most
European countries, the number of persons serving in such professional positions of the university
outside the core functions of teaching and leaming has been small. In the U.S., there had been large
numbers of those positions already since many decades, and a large number of higher education

programmes in schools of education train those higher education professionals. We might assume
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however reaching the magnitude which we observe in the U.S. Trial and error experiments are
needed in order to find a reasonable division of labour between management, the academics, and

these higher education professionals.



4.3 Evaluation

Since about the early 1980s, activities of evaluation expanded in many higher education systems
in the world. In the late 1990s, one of the best known experts of evaluation estimated that about 40
countries in the world had introduced major national schemes of evaluation (Kells 1999) which are
characterised by periodic and systematic review of individual institutions, departments, or
programmes. In the mean time, the number certainly has increased, and we note a growth of

evaluation activities which are not comprehensive for all higher education systems.

addressed the teaching of the individual departments. The French evaluation system aims to

evaluate individual universities according to a common scheme. The Finnish evaluation scheme
allows the individual universities to choose priorities of evaluation (e.g. the links between university
and society or the role of information and communication technology). The British evaluation

systems put a strong emphasis on the research function of higher education.

Most European countries have established an evaluation agency and carry through evaluation
according to specific rules as a stage process of self-evaluation and external evaluation by “peers”
or other experts (see Vroeijenstijn 1994; Westerheijden, Brennan and Maassen 1994; Campbell
and van der Wende 2000; Daniel 2001). Nowadays, the evaluation agencies of the various
European countries cooperate in a “European Network for Quality Assurance in Higher
Education” (ENQA) in order to exchange information and to help each other to improve the quality
- of evaluation. Sometimes, joint European evaluation activities are suggested, but it seems unlikely

that common practices will be established in the near future.

There are many reasons why we observe a variety of evaluation systems. It is extraordinary
difficult to measure the processes and outcomes of higher education. The criteria vary, as also
suggested by the terms employed: efficiency, effectiveness, performance, quality, etc., and a
consensus cannot be reached easily. Some measures can be employed easily, but do not measure
validly. Some methods of gathering in-depth information might be considered too subjective and
others as too expensive. The list of strengths and weaknesses of various measures is long. Last not

least, the major functions of the different evaluation systems vary.



In discussing the functions of evaluation, we first can refer to the ways the information gathered
and assessed are employed in decision-making. Accreditation is a term frequently employed for the
assessment and the related decisions for formal approval of programmes or institutions of higher
education. Evaluation might serve resource allocation decisions, it might be undertaken to decide
about publications, research grants, and it might inform the public. The more we like to measure the

processes and outcomes of higher education, the more the danger grows that too much energy is

r nroductive work. In addition. the
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absorbed for the assessment of system and time is reduced

multitude of measures might send comp]etely inconsistent signals to the academics with respect to

what they actuatty should do:

Second, experts point out that evaluation exercises are difficult to undertake because they serve

the conflicting functions of improvement based on reflection on the one hand and on the other that

of control for various purposes, e.g. control of the supervisors, priority decision of resource

allocation, accountability to the government and public, and transparency for the potential users

(see Vrogjenstijn 1994). Often, evaluation activities aim to serve both and thereby avoid the scylla
of too much emphasis on improvement, whereby some do not see the need to do this and decisions
on resource allocation might be based on insufficient information, and the charybdis of too much
emphasis on control, whereby academics and institutions refuse to provide honest information or to
produce “results” (for example masses of publications) which cannot be understood as real quality

improvement.

Third, evaluation systems might assess institutions and programmes according to common
yardsticks, thereby being based on a believe that the functions of institutions and programmes serve
more or less perfectly the same type of goals. Or the evaluation systems might explore the “fitness
for purpose” of the institutions and programmes, thereby being based on the belief that a horizontal

diversity of goals in higher education is desirable.
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claims that most of these evaluation systems were the wrong choice for the respective country
(Kells 1999). Often, such systems are introduced without proper clarification whether the
mechanisms serve the purposes, i.e. the balance of improvement and control strived for, the
homogeneity or diversity of the higher education system considered desirable or the cultural

conditions of evaluation in the respective country. Evaluation is an activity based on deep cultural



and religious roots. One has to “confess” failures, and allow somebody else to observe weaknesses

in detail in order to hope for “absolution” and a more holy life thereafter (see Teichler 1993).

5. Internationalisation and Globalisation
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In' recent years, the terms “internationalisation” and “globalisation” are frequently employed to

express that the conditions for higher education change and that higher education is a process of

~ reforms in a way that national borders determine to lesser extent than in the past the inner lifeand
the functions of higher education. In addition, terms are employed which suggest that the supra-
national basis of higher education is not necessarily world-wide in all respects, but that a regional
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approach, for example a European approach, might be chosen as well.

The uses of the terms by practitioners in higher education and by higher education researchers
have in common a belief that national borders and national regulations are less powerful for higher
education now and in the future than they had been in the past. Moreover, they suggest that both the
conditions internationalise or globalise under which higher education operatés and that higher
education institutions themselves become more international or global as far as their goals and
operations are concerned. The terms, however, differed initially in two respects:

- Internationalisation addresses an increase of border-crossing activities amidst a more or less
clear persistence of national systems of higher education.

- Globalisation assumes that borders and national systems as such get blurred or even might
disappear (see Scott 1998b).

It is interesting to note that the terms often are discussed in combination with certain specific

issues.

- In talking of internationalisation, we often refer to physical mobility, academic cooperation,
international knowledge transfer, intemnational education, etc.
- Globalisation is often associated with competition and market-steering, transnational education,

and commercial knowledge transfer (see van der Wende 2001).



- Europeanisation frequently is addressed, when reference is made also to cooperation and
mobility, but also to integration, convergence of contexts, structures, substances, etc. (“European
dimension” or “European higher education space™) or to segmentation between regions of the

world (“Fortress Europe™).

Higher education used to be quite international already in the past. The knowledge stored,
generated, and transmitted is often universal. One tries to find new knowledge all over the world.
Most academics hold cosmopolitan values in high esteem, and international recognition of
academia is considered to be an indication of high quality. However, the structure and the

organisation, among others funding, the regulatory framework, governance, curricula, and

credentials are strongly shaped by individual countries and cultures (see Kerr 1990). Therefore,

internationalisation or globalisation imply substantial changes. It becomes important for all
institutions of higher education and affects most decisions which have to be taken. International
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In the debates on the internationalisation of higher education, two distinct features tends to be
addressed. First, reference is made to border-crossing activities, for example physical mobility,
cooperation and knowledge transfer. Second, internationalisation and globalisation are discussed as
a frame of reference that affects possibly everything in higher education: how universities act, for
example in their institutional strategies and management, if the context is not anymore as strongly

nationally defined as it has been in the past.

5.2 Border-crossing Activities

There is a widespread consensus that border-crossing activities in higher education have increased
substantially in the recent past and are likely to increase further. The increase of knowledge transfer
across borders through media (books, electronic information, etc.) is an incremental process. The

‘increase of physical mobility, notably that of international student mobility, was more closely
accompanied by visible policies.

The student mobility might be taken as example both for the magnitude and the importance of
change. Actually, UNESCO statistics suggest that the proportion of students studying not in the

country of their citizenship remained more or less constant over the last few decades at a level of

about two percent. We note, however, an increase of the number of mobile students going to a



select number of economically advanced countries. For example, the number of foreign students in
Japan increased from less than half a percent of all students in 1980 to more than two percent in
2000. Similarly, the proportion of foreign students in Germany increased from less than five
percent of all students in 1980 to about ten percent in 2000 (cf. also Teichler and Teichler-Urata
2000).

Widespread attention was paid internationally to the “success story” of the ERASMUS of student
mobility in Europe. The European Community started promotion of student mobility in 1976; in
1987, the ERASMUS programme was founded which put that support on the large scale. In the

mean time, ERASMUS became a sub-programme of the educational support programme
SOCRATES, whereby the annual number of supported students mobile in Europe has surpassed

100,000 (Teichler 2002). The underlying idea is that many students in Europe should spend a

temporary period of half a year or one year in another European country. The universities and
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departments should be cooperative in facilitating exchange administratively and cooperate in

curricular matter in order to make the study period abroad a meaningful contrast to learning at
home whereby they couid expect that the study achievements abroad will be recognised upon
return.

Our Centre for Research on Higher Education and Work of the University of Kassel has been

more actively involved in the analysis of student mobility in Europe than any other institution. We
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general knowledge transfer: students acquire knowledge abroad in areas which are not presented

in the home curricula or offered on a lower academic level,

- international education, e.g. area study, foreign languages, international relations, international
trade, etc., and

- reflection stimulated by creative contrasts: students become aware that there are different

schools of thoughts and that comparison is valuable and thus broaden their horizons. This

strengthening of reflection, in principle, could be achieved as well without mobility, but is more

likely to be achieved due to a creative confrontation of different academic cultures.

The three different areas play a varying role for different fields of study. Obviously, their
relevance is different as well with respect to the countries the students come from and go to. Most

student mobility in the past was “vertical”, i.e. from countries of lower academic standards to those



of higher academic standards. ERASMUS is the biggest mechanism existing for the
encouragement of horizontal mobility, i.e. mobility between institutions of more or less the same
academic level. In this framework, general knowledge transfer is less central, while the most visible

impact is the improvement of reflective thinking.

In Europe, strong emphasis is placed on the chance that study achievement of mobile students will
be recognised subsequently: students should be more or less certain that their student achievements
in one European country will be accepted in another European country, if they move to that country

for the continuation of the study in a normal degree programme, for subsequent stages of study

programmes (e.g. doctoral programmes) or for the purpose of employment. Such a recognition
could be based on reporting of the prior institution whereby the subsequent institution accepts this

report based on trust that the quality is more or less the same. Or recognition could be granted after

detailed examination of previous achievements. In Europe, many activities are undertaken of

facilitating recognition of study achievements of mobil
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Since about the mid-1990s, awareness grew in the continental European countries that they lost
grounds as host of students from outside Europe; they got afraid that most talented students all over
*the world opt for Anglo-Saxon countries. Eventually, ministers from about 30 European countries
agreed in the so-called Bologna Declaration that they will introduce a stage system of programmes

and degrees similar to Bachelor and Master in order to make study in Europe more attractive for
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students from all parts of the world (sce Haug and Tauch 2001). They opted for structural

convergence, improved “book-keeping” of study achievements (credit transfer and internationally
readable “diploma supplements”), extended teaching in foreign languages, and increased
cooperation in order to establish a “European higher education space” by about 2010. Thus, support
for mobility now is combined with steps toward cross-national integration of higher education

systems.

5.3 Strategic Action as Response to Globalisation

In recent years, the term “globalisation” is far more frequently employed than the term
“internationalisation”. This cannot only be explained by the growing interest of many actors in
higher education of encouraging mobility and knowledge transfer on a world-wide basis. Rather,
the notion spreads that the situation of the individual institution of higher education in any country
is not anymore as strongly determined by national contexts as it was in the past. The higher



education scene is increasingly interpreted as a world market of knowledge and persons, whereby
the individual universities have to define their profile and to act strategically in order to achieve
these goals in an increasingly competitive environment. “Globalisation” is referred to as a challenge

for fitness for strategic action and managerial quality (cf. van der Wende 2001).

Again, the rhetoric seems to be more common than the actual views and activities. Some believe
that higher education would move completely towards commercialisation, while others continue to
underscore the public good of higher education. Some claim to open the border for “‘trans-national

education” of any kind, while others see the need of targeted protection of quality. Some believe

that there is a competition only for top quality, while others see the need and opportunity for

institutions of higher education to develop and reinforce individual profiles and thus contribute to

horizontal diversity. Some believe that competition substitutes the spirit of cooperation based on the

mutual trust, while others see even more need for cooperation based on mutual trust. Some believe

that market forces will the clearlv dominant determinants for hicher education 1
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world while others, in contrast, point at growing regulatory forces within and across countries.

But consensus seems to exist that the individual institutions of higher education have to be
increasingly aware of the specific role they actually play and they want to play in the future and that
they are willing and in the position of acting in targeted manner. A university acting strategically
and managing its affairs successfully seems to be on the agenda. One can ask, however, whether
“ma 4 I.
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this view is a biased view — influenced by the current dominance o agerialism” in higher
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education: the world is interpreted primarily according to dimensions of steering and operation.
“Globalisation” is only viewed in terms of changing rules of steering, notably as increase of market

29 &6 9% 4¢

forces. No attention is paid to “global understanding”, “global warming”,
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global village”, “global
leaming”, etc., i.e. terms which suggest that “globalisation” is not merely a challenge to
management styles, but primarily to the substance of teaching and research. If “globalisation” is not
merely perceived in the “tunnel view” of managers, the universities might get aware of other

challenges of globalisation.

6. Concluding Remarks

The Research Institute for Higher Education of the Hiroshima University was founded at a ﬁme
when a strong need was felt for higher education reforms. Now, RIHE can celebrate the 30®

_‘24_



ot 4imm s wxilemin e sz laacs S SR | --L .

L a uime wicn CONCeITIS Nave growii ¢ g 1 dllld WIK UdUlIlUbb lUf IUIUITII ]b mgncr

anniversary ¢
e

TS g
an in the previous two decades. I hope that RIHE succeeds in makmg the actors in higher

education policy and practice aware that it is worth communicating with higher education
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researchers. And I hope that RIHE succeeds in addressing actual issues of higher education in a

theoretically and methodically ambitious and practically relevant way. The themes

- expansion, restructuring, and knowledge society,
- steering and governance as well as

- internationalisation and globalisation

certainly will belong to the most interesting ones which RIHE can address. RIHE has the

different solutions world-wide. RIHE experiences a challenging and exiting environment for
improving the systematic knowledge base on higher education, for training new generations of
higher education researchers and practitioners, and to enhance a fiuitful dialogue between the
higher education researchers and the higher education actors. There are challenging and promising
decades ahead. Congratulation and best wishes for the future.
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HHCR AN R RFDOEBREE L RFABRT VA EFESTEE LN, I—a v SKED
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ET, TAUV IOEEHRE “i}l?% IRIILTWD LA Bz SN TWBHD, Mok
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AEARAHE L E Lz, BUFDBMESICh 2 HHCXBE 200, ZoRD) BIEE2RET
B EWVIBORICEEM L 720D TY, REOFEAHIELEN, KFEEEROM LR, BRFP
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) .

B, 5&BIC, BEHBFOEEFHRIIBILIBILOBERLE LT, B LWEKLLOE
WCHEL ORMEHY FT, BECHEBILOEATZV AT LERDDLDN, Tl bHZD
ETOEITHE/NSRE D200, SEREHEIIE BT DIZR D D0,
ITEMEEBORD TEEEZ BT ONENWSNWASRMBENEFEE L ET (Teichler 1999) .

HRIGEOL R v 2710 bbb, COEGFNTNME OEEEE O FEYBIR
LTWET, Mx Tk, MER BERAFERLV SV THARTLEEREEFT VAT LORL
NIEBEELNBREHVICTAIZENTEARWNWTL L Y (Kogan 2002) , fHx OKRKFIZE
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O, phbhl, ThbOREOERS, U—F—MAMORE L I, KEACL BH
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RCOBEHE VAT LEAE LTIV RV LICBERELELE D,
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