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Go Forth and Diversify! 
The Rise and Fall of Government Contributions 

to Australian Higher Education

Ian Dobson 
Monash University, Australia

ABSTRACT

Only 25 years ago, Australian higher education institutions were dependent on
the government for 90% of their income, but the extent of this dependency has
oscillated considerably over time. The most recently published university finance
statistics (calendar year 1998) indicate that government contributions were less
than 52%. This paper considers the history of higher education funding from the
time the first universities were established, up to 1998, noting the key events and
the policy changes which occurred along the way. The policy changes behind the
changes in the rate of public and private contributions are discussed.

INTRODUCTION

Participation in, and the funding of Australian higher education1 have changed
considerably since the founding of the first universities in the 1850s. The very first
universities were created before the federation of the colonies into states of the
Commonwealth of Australia on January 1st, 1901, and therefore they were initially
established under colonial legislation.2 Under the Australian constitution, educa-
tion is a State responsibility, and nearly all of Australia’s universities are estab-
lished under acts of the various State parliaments.

In 1901, less than 0.7% of the Australian population went to university (Karmel,
1999, p. 3). By 1997, participation had increased to 4.8% among the 15-64 age group,
25% of 18 and 19 year olds, and to around 15% of the 20-24 age group (DETYA, 1999a,
Table 1, p. 9).

The history of the funding of Australian higher education is a story about the
relative contributions from governments, students, and other sources of income, and this
© OECD 2001



Higher Education Management

 10

CHAPTER2  Page 10  Tuesday, June 5, 2001  2:45 PM
pattern has also changed. These three income sources are considered below. In
the Australian political context the changes in the relative proportions of income
from Commonwealth and State Government sources are also relevant.

Figure 1 shows the relative proportions of income coming from the three prin-
cipal contribution sources: government, students and other (Annex 1 features the
more detailed table from which this graph was constructed).

The patterns of growth, then decline in government contributions, and recip-
rocal movements of student and other contributions, particularly over the past
decade, are clear from the graph.

Figure 1. Higher education funding by source (%)

Sources: 1939-87: DEET (1993), National Report on Australia’s Higher Education Sector, Table 4.6, p. 75.

1990 DEET (1991), Selected Higher Education Statistics, 1991, Table 56, p. 150.

1994 DEETYA (1996), Selected Higher Education Finance Statistics, 1994, Table 1, p. 10.

1998 DETYA (1999), Selected Higher Education Finance Statistics, 1998, Table 1, p. 17.

HISTORY: GOVERNMENT FUNDING

The first stage in the history of government funding of universities lasted
about 90 years, starting with the establishment of Australia’s first universities in
the 1850s, until about the time of the Second World War (1939-45). In this phase,
universities were funded by State governments, student fees and bequests, with
the Commonwealth government having no financial role at all (DEET, 1993, p. 69).
In 1910, State appropriations which totalled GBP 51 750,3 were less than the
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income from student fees which contributed of GBP 53 422. Private benefactions at
the time, were reported as being “substantial” (Stanley, 1992, p. 156).

From the Second World War onwards, a pattern of increasing financial involve-
ment by the Commonwealth government was seen. Whereas the Commonwealth
was still providing no funding in 1939, the start of the War heralded in a small
amount of war-related Commonwealth funding flowing to universities. The Com-
monwealth’s increased role from the Second World War arose from two major
changes at that time: the assumption by the Commonwealth of the sole income
taxing power, and its use of its constitutional powers to provide benefits to stu-
dents (DEET, 1993, p. 76). By the early 1950s, the Commonwealth contribution had
increased to over 20%. The States, however, maintained their proportion of total
funding at pre-war levels, at around 44%. Income from student fees had declined
to under 17%, compared with nearly 32% in 1939. In the early 1950s the Common-
wealth began to provide recurrent funds to universities, under a 1951 act of parlia-
ment, by which they eventually provided 25% of total government income.

Peter Karmel has said that the systematic development of the universities as
we know them today dates from the report of the Committee on Australian Universities
in 1957 (the Murray Committee) (Karmel, 1992, p. 121). The Committee’s brief was
to “indicate ways in which the universities might be organised so as to ensure
their long term pattern of development in the best interests of the nation”. The
findings of the Murray Committee represented the start of the Commonwealth’s
ever increasing contributions to higher education. From 1958, Commonwealth
funding based on a set formula was provided for recurrent purposes, and for capi-
tal purposes. The Murray Committee also recommended triennial funding, and
the establishment of a “Universities Commission”, to provide the government with
advice on financial assistance to universities. Subsequent increases in Commonwealth
funding saw the growth of public funding to about 80% of university income by the
early 1960s, with 44% of that coming from Commonwealth sources.

The Committee on the Future of Tertiary Education in Australia (the Martin Commit-
tee) reported in 1964 on “the pattern of tertiary education in relation to the needs
and resources of Australia”. Its main recommendation concerned the establish-
ment of “teaching only” institutions (colleges of advanced education, established
in 1966), which were seen as being able to expand the higher education system at
a lower cost than providing additional funds to universities, a development
which also occurred in a number of Western European countries. According to
Karmel (1992, p. 123), the Martin Committee conceived of the colleges as being
more applied and directly vocational than the universities, and less demanding
academically.

The Whitlam government, elected in November 1972, effected a change of
policy, whereby the Commonwealth assumed the full responsibility for higher
© OECD 2001
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education funding from 1974. The States continued to hold constitutional respon-
sibility for higher education institutions, but in reality power over higher educa-
tion was effectively centralised from this point on. Since then, the financial
contributions by State governments have been modest, linked principally to
nurse education, the responsibility for which moved from the State-funded health
ministries to the Commonwealth education department during the 1980s. The
Commonwealth’s decision related also to its desire to abolish university tuition
fees, which in 1971 had comprised over 10% of total university income. The
early 1970s saw an expansion of public funding in general, following the “oil
shock”, increases in unemployment and greater demands for health services.
Increases in public outlays were made possible by a general change in attitudes
to “small government” and restrained levels of taxation (Karmel, 1999, p. 7).

Although there were many subtle movements in the pattern of Government
interactions with higher education institutions, in essence there were few changes
in government funding policies between 1974 and the mid 1980s. By the 1980s,
attitudes to student fees had changed, and fees started to re-emerge.

The late 1980s heralded in radical higher education reforms. In December 1987,
Higher Education, a policy discussion paper (the Green Paper) was released. The Green
Paper stated that “it will be difficult for the Commonwealth alone to provide a signifi-
cant expansion in higher education” (Dawkins, 1987, p. 75). The Committee on Higher
Education Funding (the Wran Committee) was commissioned“… to develop options for
supplementing the funding of the Australian higher education system which could
involve contributions from students, their parents and employers” (Wran, 1988, p. ix).

Higher Education – a Policy Statement (the White Paper) was released, in
July 1988, following universities’ submissions in reaction to the Green Paper. The
broad objectives as laid out in the White Paper were to increase participation in
and access to higher education, to lead the institutions towards improved effi-
ciency and effectiveness, and increase their responsiveness to Australia’s eco-
nomic and social needs (Karmel, 1992, p. 126). To these ends,

• The binary system of universities and colleges of advanced education was
abolished, and institutional amalgamations set in place.

• Policies relating to research management and funding were changed.

• Formalised negotiation processes through “educational profiles” of stu-
dents enrolled (present and future) were established.

• A new funding formula was set in place, in line with an acknowledgement
that “Significant distortions exist in the current allocations of Commonwealth
funds to institutions” (Dawkins, 1998, p. 82).
© OECD 2001
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• The Higher Education Contribution Scheme (HECS) was created, to provide
a source of funds to expand higher education. HECS is considered in more
detail below.

During the past decade, government funding has been provided on the basis
of targets, and universities receive minimal marginal funding to cover “over-
enrolment”. Most universities find themselves “over-enrolled”, due in large part to
the Government’s built-in assumptions about student attrition. The actual attrition
rate is lower than that assumed in government formulae.

HISTORY: STUDENT CONTRIBUTIONS

As identified in Figure 1, the proportion of higher education funding provided
by student fees has varied over time. In 1939, student fees contributed nearly 32%
of university income. This proportion declined in steps until it effectively became
zero with the abolition of fees from 1974. For several years there were no tuition
fees whatsoever, but student charges were gradually re-imposed, to the point
where student contributions provided 28.3% of total university income by 1998.
The policies relating to different types of student fee evolved independently of
each other, and are described below.

Fees for international students

International education has had a presence in the Australian higher education
system dating from Australia’s first international students in 1904 (Williams, 1989,
p. 10). Until about 1950, government policy was to grant entry to international stu-
dents who had been accepted by a university, provided they were full time, were
able to pay the standard tuition fees, and were able to support themselves (Williams,
1989, p. 10). From 1950, Australia sponsored many students under the Colombo Plan,
mainly from third world countries in Asia and the subcontinent. This was a form of
foreign aid. In addition, “private” international students, who paid tuition fees at
the same rates as Australian students, continued to be accepted. With the abolition
of tuition fees from 1974, a ceiling of 10 000 was placed on the number of international
students permitted to study in Australian universities.

This policy was seen by some as a form of “back door” immigration, and
therefore at odds with aspects of Australia’s foreign aid and foreign policy objec-
tives (Smart and Ang, 1993, p. 111 ). This led to the introduction in 1979 of an
“Overseas Student Charge”, set at around one third of the average cost of a higher
education course. This subsidised approach was taken, because it was felt that a
system of full fees would discriminate against foreign students, although it was
considered necessary to avoid significant displacement of Australian students
(Williams, 1989, p. 11). It was also argued that a benefit accrued to Australia from
the subsidisation of international students. International students paid their
© OECD 2001
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“overseas student charge” direct to the Overseas Student Office, not to the univer-
sities. These receipts were therefore added to consolidated revenue. However,
Australia paid a substantial part of the costs of these students.

Two committees (known by the names of their Chairmen: Goldring, and Jackson)
were established following continuing disquiet about some aspects of education
policy with respect to international students. Both the Committees reported
in 1984. The former was a specific review of the private overseas student policy,
and the latter a broader review of Australia’s overseas aid program. The Commit-
tees made what might be seen as almost conflicting reports. Goldring perceived
(and recommended) education as a form of foreign aid, but Jackson’s view was of
education as “trade”, and his Committee therefore recommended unfettered pro-
vision of education to overseas students as an export. The Jackson Committee’s
views held sway, and led to education becoming a major Australian export (Smart
and Ang, 1993, p. 112). As such, from 1986, universities were allowed to recruit full
fee paying students, with no restriction other than academic criteria. International
students paid their fees direct to institutions. In principle, universities were not
permitted to disadvantage local students in their pursuit of international student
fee income. Despite some opinion at the time that full cost recovery fees for inter-
national students would reduce demand for Australian educational services, this
new export industry boomed. In 1986, there were about 20 000 “aid” students and
2 000 “trade” students paying full fees. By 1998, about 95% of international stu-
dents were “trade” students, but the Australian Government continued to offer a
range of scholarships and fees exemptions.

International student fees have become an important source of income to
Australian universities (over 8% in 1998), and in fact to the country overall. In 1997/98,
exports of education (all sectors) were ranked eighth in value, ahead of such staples as
wool, beef, and iron and steel (IDP, 1999, p. 27).

Postgraduate fees for Australian resident students

In 1986 the government also permitted the levying of fees on certain Australian
postgraduate students. Since their inception, these fees have been set at a variety
of levels, from minimal to full cost recovery fees which included a component to
cover the cost of capital. For at least the first couple of years of operation, universi-
ties were able to “double dip”, by not only receiving a fee direct from students, but
under some circumstances receiving Government funding as well. Procedures were
soon tightened up.

Continuing education/other student fees

Arguably this income stream, which has totalled about 1% in recent years is
not a part of “student contributions” at all. Continuing education is usually pro-
© OECD 2001
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vided in the form of refresher courses, etc, to the general community or to past
students and not to students formally enrolled in university programs. In years
prior to 1990 (see Appendix 1), universities may have shown this income as
“Other”. In 1998 some of the figure shown was for “non-overseas students under-
taking non-award courses” (about 0.15%).

HEAC – The higher education administration charge

“HEAC” was introduced for the 1987 academic year. It was a flat charge of
AUD 250 per year, which applied to all students enrolled in award courses,
whether full time, part time or external. The government of the day (the Hawke
Labour government) in a sense adhered to its policy of not levying tuition fees,
but nonetheless established HEAC and charged it to students “… as a contribu-
tion towards the administrative costs of institutional budgets” (DEET, 1993, p. 92).
HEAC was paid directly to universities by students, and university budgets were
reduced by 90% of the HEAC collected. HEAC was indexed for inflation, but it
lasted only two years, being replaced in 1989 by the Higher Education Contribu-
tion Scheme (HECS).

HECS – The higher education contribution scheme

Since 1989 Australian citizen and resident students in Commonwealth funded
university places have been required to “contribute” to the cost of their education
via HECS. The principal exceptions are students with an Australian Postgraduate
Award, a (postgraduate) HECS Exemption Scholarship, students in enabling (pre-
paratory) courses, and students with merit-based equity scholarships (Kemp,
1999, pp. 85-86). Fee-paying students were also exempt from HECS. An important
aspect of the scheme was that it was income contingent: “[HECS] was in effect a
move to a user-pays’ principle for the funding of higher education, but was
designed with a strong equity dimension, so that the users were required to repay
their contribution only after their taxable income exceeded a level approximating
the average weekly earnings of the Australian workforce. This system was seen to
be less discouraging to students from disadvantaged backgrounds than a system
of up-front fees or commercial loans” (DEET, 1993, p. 26). A discount (initially 15%,
later 25%) was provided for students who paid their HECS debt “up-front”. Students
could otherwise elect to repay their HECS liability via the taxation system, once
their income reached a certain level.4 Typically only about a quarter of HECS-liable
students elect to pay up-front.

As noted above, HECS came out of a recommendation of the Wran Committee
on Higher Education Funding report. HECS “was seen as providing a more equita-
ble arrangement for the funding of higher education than the previous system of
© OECD 2001
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taxpayer funding, in that those who directly benefited from higher education
would be expected to contribute towards its cost” (DEET, 1993, p. 26).

The Wran Committee had recommended a three-tiered fee structure, based
on the “broad cost of the course undertaken” (Wran, 1988, p. xiii). Fee levels were
to be set at AUD 1 500 (for most courses), AUD 2 500 (science, engineering, health
sciences) and AUD 3 000 (medicine, dentistry, agriculture, veterinary science). In
fact, for administrative reasons, the Government decided on a single rate of HECS,
set at AUD 1 800, or about 20% of the average cost of a course. HECS was installed
very quickly, and was imposed not only on new students, but on those who had
already commenced courses prior to 1989.

Equity had been a high priority for the HECS designers, but the practice of
charging a single level of HECS was seen by some as inconsistent. For example,
the AVCC Discussion Paper “Coherent Policy for Fees in Australian Universities”
said in its Executive Summary: “… HECS charges should not be uniform across
courses, but rather should reflect some agreed percentage of the average cost of
the particular discipline” (Smith, 1995, p. iii).

The HECS liability reporting system was installed was a simple one, and it
was integrated with little difficulty into the existing student data collection in Aus-
tralian higher education. A point rarely made is that part of HECS’ success derived
from the fact that Australian universities had for several years been providing very
detailed unit records of their students to the Government, and HECS was able to
piggy-back onto this existing system. Its introduction might otherwise have been a
costly, bureaucratic nightmare for universities.5

Some of the simplicity of the scheme was destroyed from 1997, when it was
decided to differentiate HECS into three bands, on the basis of cost of delivery of
teaching in different disciplines on the one hand, or on the basis of expected
future income streams to students on the other (this was the reason, for example,
why law, which is relatively inexpensive to deliver, is included in the highest HECS
band). It was also a relatively simple matter however, to switch from a one to a
three-tiered HECS system because of the infrastructure which already existed to
collect university student statistics. This new version of HECS was similar to the
one first recommended by Wran, later supported by Smith. At the same time as
variable HECS was introduced, the base level of HECS was increased, setting it at
a higher level than it had previously been. The Government also reduced the
income threshold for repayment of HECS liabilities, from around AUD 27 000, to
AUD 20 000.

For students not paying “up front”, HECS is imposed in the form of a students’
deferred liability, of which some might be repaid immediately, some which will
not start to be repaid for several years, and some which might not be repaid at all.
Karmel’s paper (Karmel, 1999, p. 23) goes so far as to apportion a quarter of the
© OECD 2001
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HECS revenue for universities as coming from government sources, rather than as
a “student contribution”. A possible reason for this approach could relate to the
25% discount students who pay HECS “up front” receive. Perhaps it is also a reflec-
tion of the fact that not all HECS has been paid by students at the time HECS pay-
ments from the Government HECS Trust have been passed on to universities.

In 1999, HECS was levied at AUD 3 409, AUD 4 855 and AUD 5 682 per annum,
respectively, for an equivalent full time student. The accumulated HECS debt on
30 June 1999 was estimated to be AUD 5.3 billion. In Australia there is an unre-
solved debate as to whether or not HECS (particularly in its current version) cre-
ates a disincentive to low income students to attend university. The expansion of
higher education has seen little change in the proportion of students from low
socio-economic areas in 1998 compared with the early 1970s (see for example,
Andrews, 1999, p. 19).

HISTORY: OTHER SOURCES OF FUNDS

It is difficult to be specific about this residual category of funds. Published fig-
ures for earlier years are limited, and even in more recent years, it is hard to
assess the proportion of funding drawn from non-government, non-student
sources. The interpretation of what constitutes “other” differs between universities.
In 1998, the “other” category included items such as:

• Non-government research grants and contracts.

• Scholarships and prizes.

• Donations and bequests.

• Investment income.

• Fees and charges.

• “Other” (DETYA, 1999b, p. 8 and p. 14).

“Fees and charges” includes some unspecified student contributions, but
these are not for tuition. The sorts of things included in this category which stu-
dents might pay are library fines, late fees, registration fees, parking charges and
examination fees. This category also includes consultancy fees charged for
research and rental charges.

The items from “other” sources have changed in content and size over time.
In more recent years, universities have become more entrepreneurial than per-
haps they had been in earlier years, but it is difficult to know the extent to which
collection specifications have caused “other contributions” to change as a propor-
tion of total funding. Some universities, particularly the older ones, are able to
generate much higher incomes from bequests, and some universities have a
greater capacity to generate contract research income than others.
© OECD 2001
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THE FUTURE

The university population has changed drastically since the Second World
War, particularly in size but also in composition, and especially in the last decade.
Obviously university is far more accessible now than it used to be, but universities
are now financially dependent on ever increasing proportions of non-government
income.

Student fees are the most common source of non-government income, even
though “other” sources made up almost 20% in 1998. HECS-liable students pro-
vide the largest portion of student contributions towards Australian higher educa-
tion, and they also represent the largest group of students by a considerable
margin. HECS-liable students are also supported by government funding. How-
ever, the number of year 12-aged students available to enter higher education is
declining, and participation rates to year 12 have also eased, so universities may
not be able to draw on this student cohort as readily as in the past.

The current proportion of international students (numbering over 72 000 or
about 11%) has provided some of that non-government income. Universities are
continually on the look-out for new markets for international students, this being
perhaps the most lucrative source of non-government funding.

The growth in receipts from Australian resident students in fee-paying post-
graduate courses, particular masters by coursework and postgraduate diplomas,
has also provide an additional income stream, and perhaps there is room for more
growth in this segment of the fee-paying market.

The fee-paying undergraduate market for Australian citizens/residents is in its
infancy, but to date little interest has been demonstrated by students, except in
law (universities are prohibited from taking Australian fee-payers into medicine,
which would otherwise command strong interest).

In so far as student contributions to the income stream for higher education
are concerned, things have come full circle. The pattern is that in 1998, student
contributions to university income were reaching the proportion of total university
funding they had been at the end of the Second World War.

Given the current policy environment, it is likely that this pattern will con-
tinue into the future. The present government sees its university-funding role as
being smaller than any government in the past 50 years. The future can only be
speculated about.

At the time of writing, there are government proposals which could lead to a
marginal redistribution of funding for research training, but no firm policy position
to further reduce overall funding. Even a change of government would be unlikely
to reverse the trend, but it might slow it down.
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Appendix 1

Table 1.  University income by source (% 1939-1998)

Notes: – For years 1939-87, “investments, endowments and donations” were reported in the published source as one item.

– In 1990, 1994 and 1998, “investments” and “donations and bequests” were reported as separate items.

– In 1990 “Other Income” comprised “funds given to institutions by an Independent Operation” (of the university),
and “other” (including loans).

– In 1994 “Other Income” comprised “other research grants and contracts”, “scholarships and prizes”, “other”,
and “deferred income (Government contributions for superannuation)”.

– In 1998 “Other Income” comprised other “research grants and contracts”, “scholarships and prizes”, “other
operating revenue”, and “deferred income (Government contributions for superannuation)”.

Source: 1939-87: DEET (1993), National Report on Australia’s Higher Education Sector, Table 4.6, p. 75.
1990 DEET (1991), Selected Higher Education Statistics, 1991, Table 56, p. 150.
1994 DEETYA (1996), Selected Higher Education Finance Statistics, 1994, Table 1, p. 10.
1998 DETYA (1999), Selected Higher Education Finance Statistics, 1998, Table 1, p. 17.

Source of funds 1939 1951 1961 1971 1981 1987 1990 1994 1998

Commonwealth funding 20.5 43.9 43.0 89.3 82.9 63.5 60.1 50.8
State funding 44.9 43.7 36.3 35.7 0.8 1.0 5.0 1.9 1.1

Sub-total – Government contributions 44.9 64.2 80.2 78.7 90.1 83.9 68.4 62.1 51.9

International student fees 2.9 5.6 8.3
Australian postgraduate fees 0.3 0.8 1.8
Australian undergraduate fees 0.0 0.1
Continuing education/

Other student fees 1.0 1.0 1.0
HECS 11.8 12.8 17.2

Sub-total – Student contributions 31.7 16.7 8.5 10.4 0.0 2.3 16.0 20.2 28.3

Endowments/Donations and 
bequests 16.1 8.5 6.2 5.5 4.4 5.4 2.3 1.0 1.4

Investments 5.3 1.9 3.4
Other fees and charges 4.3 3.4 4.9
Other income 7.2 10.5 5.0 5.3 5.5 8.3 3.8 11.6 10.2

Sub-total – Other contributions 23.3 19.0 11.2 10.8 9.9 13.7 15.7 17.7 19.8

Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0
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Notes

1. “Higher education” in its Australian context refers to those institutions offering education
to at least first degree level.

2. The first universities were established as follows: Sydney in 1852, Melbourne in 1853,
Adelaide in 1874, Tasmania in 1890, Queensland in 1909 and Western Australia in 1911.

3. Australia switched to decimal currency in 1966 (A£1 = AUD 2). Approx. rates of exchange
on 1 August 2000: AUD 100 = FF 400, Euro 64, USD 59.

4. Further information concerning the detail of HECS can be obtained from the following
website: www.hecs.gov.au. 

5. In the Australian situation, the pre-existence of a unit record statistics system was
important because Australians do not have a personal identification number. Countries
with such a system would be able to introduce HECS-type systems without difficulty.
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Diversifying Sources of Funding 
in Chinese Higher Education

Futao Huang 
Hiroshima University, Japan

ABSTRACT

With a transition to a market economy, public institutions in China have come to be
heavily dependent on their ability to obtain funds from a variety of sources and less
dependent on government support. Through decentralisation, regionalisation and
privatisation, institutionally generated resources and payment from households have
come to play an increasingly significant role in revenue for public institutions.

INTRODUCTION

With the implementation of the policy of “Reform and Opening up to the Out-
side World” that began in 1978 and then another great transition from the rigid
centrally planned economy to a market economy in 1992, higher education in
China in general has undergone tremendous changes. Concerning the higher edu-
cation finance reform, two phases may be identified, in the first phase from 1978
to 1992, concepts and measures such as cost-sharing and cost-recovery were grad-
ually introduced and adopted, with an aim of reforming the higher education
financing system, then almost exclusively financed through governmental appro-
priations according to budgetary planning; and in the second phase, from 1993 to
the current time, the whole higher education financing system was dramatically
reconstructed and a totally new system has come into being. This presentation
will mainly deal with the reforms and changes in higher education financing that
took place after 1992 and focus on the public regular universities.

BASIC STATISTICS AND CONTEXT

Contemporary Chinese higher education institutions can be categorised into
two major types: regular institutions and adult institutions. Here we will discuss
only regular institutions, which are generally divided into three sectors and are
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vertically administrated and financed by one of the three types of administrative
authorities: 1) the Ministry of Education (the MOE), which was renamed the SEC, State
Education Commission in 1985, and in 1998 again renamed MOE, 2) Central-level
ministries and agencies, 3) provinces and province-level municipalities (Table 1).

Table 1.  Enrolment of regular higher education institutions, 1997

Source: Educational Statistics Yearbook of China 1997 (1998), with the author’s modification.

In addition to the institutions above, there are 1 107 adult higher education
institutions with an enrolment of 1 234 761 students in 1991. Recently there have
also appeared many so-called non-governmental institutions. Additionally, about
300 000 students obtained various certificates or bachelor’s degree through what
is termed the “self-taught examination system” every year (China Education Daily,
1 February 1998). According to government statistics, in 1998 the gross enrolment
in both regular and adult institutions amounted to nearly 7% of the cohort aged
from 18 to 21.

As for the higher education financing, before 1978, when the economic
reforms started, the government provided, about 98% of funding for higher educa-
tion institutions through the budgeted allocation. The institutions of the MOE and
other central-level ministries are financed through the MOE by the Ministry of
Finance, while the provincial institutions are funded by the provincial Department
of Finance through the MOE’s branch in each province. Since 1978, government
funding for education and higher education has increased in real terms though as
a proportion of GNP it has fallen. Moreover, expressed as a subsidy per college
student, the value of government support has shown little change (Table 2).

HIGHER EDUCATION FINANCING IN TRANSITION

Changes of policy in higher education finance

In recent years, the first important document that affected higher education
financing was the “Decision of the Central Committee of Chinese Communism Party
on Reform of the Education System” issued in 1985. The “Decision” delegated

Number 
of institutions

Undergraduate 
enrolment

Short-circle 
enrolment

Total enrolment Percentage

SEC/MOE 35 258 166 23 754 281 920 9
Other central 

ministries 310 825 482 255 947 1081 429 34
Institutions under 

local authorities 675 902 477 908 536 1 811 013 57
Total 1 020 1 986 125 1 188 237 3 174 362 100
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significant financial powers to the institutions. They were authorised to co-operate
with other industrial and research organisations to conduct research projects, and
to establish teaching, research and production entities. They themselves are
empowered to decide the disposition of the capital and recurrent funding chan-
nelled from the government; they were allowed to seek other appropriate sources
for investment, besides governmental grants. According to the Decision, the con-
cepts of cost-sharing and cost-recovery were also introduced to higher education
financing. From 1989, most institutions began to implement a policy of charging
tuition and other fees.

From 1992, with the further promotion of transition to a market economy and
deepening of economic reforms, reforms in higher education entered a new stage.
Policy changes in financing appeared in a series of documents and acts: in
August 1992, the former SEC issued an official directive that relaxed central control
in sixteen areas: for instance, an institution could receive capital and recurrent
budgets as “global budgets” from the government, which allowed flexibility within
the total; they could expand tuition, fee paying and contracted student numbers
within a cap of 25% of their total enrolment, etc. (Wei, 1997). In 1993, the “Outline
for Reform and Development of Education in China” was issued by the central
government, which emphasized the necessity of setting up a totally new higher
education finance system, allowing institutions to generate funding sources
through diversifying channels. In particular, it indicated that, in addition to the
budgeted allocation from the government as the major source of funding, a range
of supplementary means should be adopted to support institutions financially:

Table 2. Changes of budgeted allocation on education, 
per student and percentage of it in GNP

* CNY = Yuan.
Note: The figures in Column 5 are “constant CNY”, adjusted to reflect inflation, while the figures in Column 2 and 3

are “current CNY”, expressing the increases in “CNY” in real terms.
Source: China State Statistics Bureau (1993); Min (1994), Comprehensive Statistical Yearbook of Chinese Education, 1996, with

the author’s modification.

Budgeted allocation for 
education 

(CNY* 100 million)

Budgeted allocation 
for higher education 

(CNY 100 million)

Budgeted allocation 
for education 

as percentage of GNP

Higher education 
allocation per student 

(thousand CNY)

1978 76.2 15.0 1.76
1980 113.2 28.1 2.26
1985 224.4 60.8 2.77
1988 323.6 81.7 2.28
1990 533.0 89.4 3.1 2.07
1992 681.9 110.4 2.6 2.37
1994 1 488 78.0 2.6
1996 2.5
1997 2 531.73.0 2.5
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raising educational taxation, imposing fees and tuition charges for non-compulsory
levels of education, obtaining revenues from university enterprises, donation and
gifts, as well as by establishing education foundation.

In the Education Act of 1995, more operational and specific principles con-
cerning diversification of funding sources for education were promulgated
(Chapter 7). For instance, besides provisions concerning the financial allocation
for education from the state, it requires that public expenditure on education
should keep pace with the growth of the national economy and national financial
revenue (provision 54). Furthermore, increases in financial allocations for educa-
tion from regional governments should be greater than increases in regional reve-
nue, and should be assessed in terms of average funding per student. In addition,
there should be guarantees of a gradual increase in the salaries of faculty teachers
and of the average public expenditure per student (provision 55).

Under the Higher Education Act of 1998, institutions are encouraged to con-
duct contract research and undertake joint projects with enterprises, business,
social organisations and other branches of the private sector (provision 35). It is
made compulsory for college students to pay their tuition and fees (provision 54).
It is clearly stated that governments should provide for a steady increase in the
amount of financial allocation to public institutions. Moreover, contributions to
and investment in higher education by enterprises, social organisations and indi-
viduals are greatly encouraged (provision 60), etc.

The importance of the Education Act of 1995 and the Higher Education Act
of 1998 cannot be overstated. They indicate that the traditional model of financing
institutions almost totally by government budget is being changed. In the future,
the government will only accept responsibility for a majority of the funding of
institutions, and other sectors, including the private sectors are encouraged to
invest in higher education. To sum up, through the two Acts, a new kind of higher
education financial system characterised by financial allocation to institutions
from the government as the major source of funding but supplemented by institu-
tionally generated resources through diversifying channels has taken a legislative
form.

Diversifying sources of higher education funding

Reforms in higher education financing in reality occurred almost simulta-
neously with the policy changes over the last two decades. Although economic
reform was started in 1978, the significant changes in diversifying funding sources
of higher education did not really take place until 1985 when the “Decision” was
issued. Before that, institutions were overwhelmingly financed by the public
expenditure while non-governmental sources, especially institutionally generated
revenues, had constituted only a very small share in the total funding of institu-
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tions. Since 1985, the institutionally generated revenue has accounted for an
increasingly large proportion of institutional funding (Table 3).

As clearly stated in the “Outline of 1993”, the approach to realise diversification
of funding resources in general lies in the following six principal channels:
1) financial allocation from the government; 2) institutionally-affiliated enterprises;
3) commissioned research and consulting as well as contract technology develop-
ment or patent transfer fees, etc.; 4) tuition charges and fees from students or indi-
vidual investment in education; 5) donations and gifts; 6) various forms of services
by universities such as commissioned training and other funded activities (Table 3).

Table 3.  Changes in the diversifying funding of institutions, 1978-1997

Source: Wang (2000); Annual Report on Chinese Education Finance (1996), pp. 138-139; with the author’s modification.

From Table 3 and Figure 1, we may see that, first, compared with the revenue
structure in 1978, revenue for higher education became greatly diversified in
the 1980s, especially after 1992. Secondly, among the revenue generated by insti-
tutions, apart from revenue from education and research services, revenue from
institutionally affiliated enterprises and other funded activities accounted for a
comparatively large portion and seemingly rose steadily. Thirdly, with the steady
reduction of the proportion of government revenue, the proportion of the institution-
ally generated revenue increased rapidly with the contribution from tuition charges
and fees rising particularly quickly.

Source 1978 1988 1990 1992 1993 1995 1997

1. Total budgeted allocation(%) 95.9 87.7 86.9 81.8 78.1 73.3 63.4
Recurrent expenditure 74.8 64.9 65.3 61.4
Capital expenditure 21.1 22.9 21.6 20.4

2. Total institution-generated revenues 4.1 12.3 13.1 18.2 21.9 26.7 36.6
Total of 2.1 and 2.2 4.1 10.5 11.4 13.6 14.2 14.8 19.2
2.1. Revenue from institution-funded 

activities 10.3 10.7 12.8
From institutionally affiliated enterprises 2.8 3.1 3.7
From commissioned training 2.1 1.9 2.3
From education services 0.9 1.1 1.1
From commissioned research and 

consulting 1.0 1.2 1.3
From other funded activities 2.7 3.0 3.7

2.2. Donations and Gifts 0.2 0.7 0.8 2.9

2.3. Student tuition and fees 1.8 2.9 4.6 7.7 11.9 17.4

Total (%) 100 100 100 100 100 100 100
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Figure 1. Changes of budgeted allocation,
institution-generated revenues and tuition

Source: Based on Table 3.

Before 1978, there were no charges for tuition or other fees for college stu-
dents. Educational materials, housing and meals were subsidised by the state and
in most cases, needy students were even financed with stipends and allowances.
The “Decision” of 1985 introduced the concept of tuition charges and fees for stu-
dents enrolled outside the state plans but sponsored by enterprises or self-
financed. In 1989, a policy of charging tuition and fees for college students was
implemented, by extending the charges to students within the state planning
numbers. Although a maximum level of tuition and fees is determined by the
MOE, in most cases institutions set tuition charges and fees much higher than the
designated maximum and consequently place a considerable burden on students’
families, especially those from rural areas (Figure 2). This is particularly evident
for those institutions that find difficulty in generating revenue through educational
and research services and institutionally affiliated enterprises.

However, it should be pointed out that there are major inequalities in the rel-
ative proportions of revenue shown in Table 3 between different types of institu-
tions; e.g. between institutions of the MOE and those of other Central Ministries;
between institutions with different rankings and reputation; and even between
institutions in different areas due to the great differences in economic develop-
ment and living standards among east and south coast areas and the hinterland.
For instance, institutions that are administrated by the Ministry of Finance and the
Ministry of Foreign Economic Relation and Trade are more powerful and richly
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funded than those maintained by other Central level ministries (Wang, 2000). In
comparison with the overall averages shown in Table 3, the proportion of revenues
generated by MOE funded institutions is substantially greater (Table 4).

As shown in Table 4, in the MOE institutions, the proportion of revenue from
institutionally affiliated enterprises, which provides the largest component of
institutionally generated resources, was about 60% higher than the national aver-
age. It appears probable that for MOE institutions, the main contribution to their
increased resource generation is achieved in this way; their revenue from students,

Figure 2. Tuition charges and fees and average rural and urban net family incomes 
in proportion to educational costs per student

Source: Chen (1999).

1993 1994

50

40

30

20

10

0

50

40

30

20

10

0

Net income of a family in rural area

Educational cost per student Net income of a family in urban area

Year

Percentage Percentage

1993 1994

50

40

30

20

10

0

50

40

30

20

10

0

Net income of a family in rural area

Educational cost per student Net income of a family in urban area

Year

Percentage Percentage

Table 4.  Comparison of revenue structure between MOE institutions 
and national average levels in 1992 (%)

Source: Chen (1994).

Sources MOE ins. Average level

Revenues from institution-affiliated enterprises 46.30 28.99
Commissioned research, etc. 11.99 10.02
Commissioned training 6.00 17.57
Educational services 6.96 8.16
Welfare services 7.47 5.81
Others 22.15 29.45
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in most cases fees and tuition paid by part-time students, is correspondingly lower
at about one-third of the national average.

For some so-called “key-point” or leading institutions, revenue from commis-
sioned research and consulting even exceeds the recurrent funding from government.
For instance, in 1992, revenue generated from commissioned research and consulting
in Peking University and Tsinghua University, the two most prestigious universities of
the MOE in China, were 1.15 and 1.98 times greater than the respective recurrent fund-
ing they received from government. In contrast, revenue from similar sources in less
prestigious institutions, such as Peking Normal University, constitutes only 24.6% of
their recurrent funding (Chen, 1994). Again, in 1998, the revenue that was derived from
commissioned research, donation, and other funded activities in Peking University
surpassed that from the government revenue (Figure 3).

Decentralisation and regionalisation of authorities

As part of the policy designed to reduce public expenditure on institutions
from the central government, as well as to absorb more funding from regional gov-
ernments and industry, and to make institutions more efficient and relevant inter-
nally and externally, attempts were made to delegate more responsibility to
provincial governments and institutions for resource generation. These were
implemented in the following ways: 1) Co-building: the MOE and other Central

Figure 3. Sources of finance for Peking University in 1998

Source: Chen (1999).
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ministries together with provincial or regional governments, co-build and jointly
manage and govern institutions. For instance, from 1993 to 1995, through co-building,
Guangdong Province invested about CNY 300 million in institutions that used to
be almost totally financed by the MOE and Central ministries. 2) Transfer of
authorities and governance: in national institutions the ownership of land and
buildings and governance were transferred from the MOE and Central authorities
to the provincial or regional governments or to the institutions themselves, thus
fundamentally altering the power of financial management over property and bud-
geting arrangements in institutions. For example, in 1994 the administrative pow-
ers of Guangzhou Foreign Language College were transferred from the MOE to
Guangdong province and the college therefore came to be principally financed by
revenue from the province. 3) Collaboration: institutions collaborate with regional
enterprises, business and other research institutes by training workers and man-
agers, undertaking contract research, performing joint research on new product
development as well as exchanging experts, consultants and professors, etc. As
institutions can merge academic activities with local concerns on one hand, and
achieve better management and financing of institutions on the other, this sort of
collaboration is likely to play an increasingly significant role in the future in diver-
sifying funding for most institutions.

During the past five years from 1992 to 1997, 100 institutions, including 31 MOE
institutions, 54 institutions of other central level ministries and 15 regional institutions
have been involved in co-building enterprises, eight institutions of central-level min-
istries were transferred to regional government authorities; and 217 institutions have
undertaken various forms of collaboration with enterprises and other sectors, with
about 500 co-operators or partners (Educational Background Data by SCE, 1998, 2:6-7).

Contributions from non-governmental sectors

Although private education, which is termed “non-governmental education”
(Minban) in China, had already come into being in the 1980s, the existence of
those institutions was not officially admitted until the implementation of the “Out-
line of 1993”. Even at present, private education is still rigidly controlled by the
government. At the end of 1999, there were about 1 300 non-governmental institu-
tions, but only 45 of them have been authorised by the government to confer
degrees and diplomas (www.edu.cn).

The emergence and growth of non-governmental institutions have not only
facilitated the movement towards wider access to higher education but also allevi-
ated pressure on government finance. Currently, although the types of non-
governmental institutions vary greatly in funding and governance, almost all of
them are independent of public expenditure and are economically self-sufficient.
Generally speaking, they can be categorised as institutions run by: 1) individuals;
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2) non-communist parties; 3) NGO organisations such as the Workers’ Union and
Women’s Association, etc.; 4) enterprises, such as the Shanghai Training College of
Economy and Finance run by the Import and Export Machinery Group in Shanghai;
5) overseas Chinese, such as Yangen University; 6) state-owned but corporate, that
is, the government still owns the institutional property and is responsible for
supervising their educational quality, but the institutions are administrated by
Boards of Trustees and basically financed through tuition and fees, donations, and
private resources; 7) co-operation with foreign countries, such as the Centre of
Sino-American Culture Exchange in Nanjing University, jointly operated by Nanjing
University and John Hopkins University in the United States.

By the end of 1997, enrolment in non-governmental institutions at all levels
and types amounted to about 10 million students, including 20 institutions which
enrolled 14 000 students and which had authority to confer degrees and diplomas,
and other higher education institutions with an enrolment of about 1.3 million stu-
dents. The founders of these institutions had invested about CNY 12.4 billion in
education (Chen, 1999).

Summary of the changes and characteristics of diversifying sources of funding

1) Public expenditure on education, including higher education, has
increased greatly in real terms, but as a proportion of GNP it has declined annu-
ally. 2) Generally speaking, revenue from the government is still the largest source
of revenue for institutions, but as a proportion of the total funding of institutions it
has continuously and rapidly been reduced over recent years, In some leading
institutions, the proportion of revenue from the government now amounts to less
than half of the total funding. Furthermore, when expressed as the amount of sup-
port per college student, public expenditure has not risen. 3) Decentralisation and
regionalisation have proved to be important measures to reduce pressure on cen-
tral government to finance institutions and to allow more funding to be drawn in
from regional governments and industry. 4) Due to a shift of student financial sup-
port from government to students and their families (e.g. maintenance and sup-
port costs, tuition charges and fees, private education), tuition and fees now
account for an increasingly large proportion of the revenues for public institutions
and probably will constitute a significant component in future changes to their
sources of funding. 5) According to difference in ranking, location, and
programs, etc., diversifying resources in institutions vary greatly from one another.

CONCLUSION

As in many OECD countries and those in transitional economies such as the
Czech Republic and the post-communist countries of the former Soviet Union
(Wolanin, 2000 and McMullen, 2000), public institutions in China are heavily
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dependent on their ability to obtain funds from a variety of sources. Decentralisa-
tion and regionalisation, privatisation, as well as a shift of educational costs to stu-
dents and their families have all made significant contributions to diversifying
resources for the public institutions in China. Furthermore, compared to similar
institutions in many OECD countries, public institutions in China now rely much
more heavily on institutionally generated resources, including charges on stu-
dents and their families, and less on publicly funded support.

Unlike many former communist countries, the reforms in higher education
financing in China have been implemented without the collapse of the communist
regime and consequently without fundamental changes in governance and man-
agement of the public institutions. Given the current situation, issues relating to
management, ownership of property, internal and external governance, legal sta-
tus, and equity of educational opportunity arising from increasing dependence on
income from tuition charges and fees will surely become serious problems for the
public institutions and will need to be resolved if further diversification of higher
education finance is to be achieved as part of university reform in China.
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Investing in People’s Development: 
An Inclusive and Positive Cultural Approach

George Gordon 
University of Strathclyde, United Kingdom

ABSTRACT

The paper uses Strathclyde University’s journey to recognition in January 1999
as meeting the UK Investors in People Standard and the subsequent work to
enhance and embed the associated endeavours as a means of exploring how the
institution has connected the “strengthened institutional steering core” and “the
transformed academic heartland” (Clark, 1998), woven them together to foster
a more integrated and positive entrepreneurial culture. The strategy has been
principled, developmental and consultative and demonstrates that entrepreneur-
ial universities, as Burton Clark defined them, are not driven by an “eye for the
main chance”.

The paper summarises the principal milestones of Strathclyde’s journey, the strategies
adopted, the lessons learned and the benefits which are perceived by individuals,
departments and the institution as having accrued.

INTRODUCTION

Burton Clark (1998) identified five key elements associated with the transfor-
mational pathways of entrepreneurial universities, namely: the strengthened
steering core; the expanded developmental periphery; the diversified funding
base; the stimulated academic heartland; and the integrated entrepreneurial cul-
ture. As institutions embrace this philosophy and achieve effective interconnec-
tions and interactions between the elements, Clark argued that strong cultures
evolve which are founded on clear beliefs and practices, both developed and
evolving (p. 7). That culture and associated operational ethos can enable the insti-
tution in whole and in part, to respond flexibly to changing needs, opportunities
and challenges, because it is guided by a complex but coherent culture which
binds together the key elements.
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Barnett (2000) has a different view of the situation. Whilst applauding entre-
preneurial universities for “reading at least some of the tea-leaves” (p. 172), he
describes that as “a sort of half-way house to the supercomplex university”
(p. 172). More controversially he asserts that the implicit mission of the entrepre-
neurial university is opportunism, or to use his phrase “seize the main chance”
(p. 172). This is not entirely a criticism, since he argues that spontaneity, flexibility
and communicative reach are associated requisites of the age of supercomplexity.

This paper argues that a commitment to development, of staff, students, prac-
tices, policies, environments, structures and relationships may be a characteristic
of a maturing entrepreneurial university. This could constitute a sixth key element,
in effect an addition to Clark’s list, but the author favours placing it centrally with
the nexus of culture, practice and policy, providing the means for cultural align-
ment. Whilst Brennan et al. (1999) associated the emergence of entrepreneurial
universities with the increasing diversity of funding of higher education (p. 7), that
may over-emphasise one factor or driver, and understate both the sophisticated
manner in which such institutions evolve and function, and the myriad of influ-
ences and processes of cultural development within large research universities.
The prominence of academic guilds or academic tribes is readily reflected in the
numerous sub-cultures within research universities but one of Clark’s major mes-
sages is that entrepreneurial universities have developed ways of linking these by
creating a viable meta-culture that is enabling rather than restricting, develop-
mental and evolutionary rather than compliant or static. That accords broadly with
Sporn’s (1999) case studies of adaptive universities. In this paper the evolution
and role of culture is explored in the context of the approach adopted by the Uni-
versity of Strathclyde to investing in people’s development. There has been a sig-
nificant impact upon organisational and staff development. Moreover this has
allowed the University to actively discuss with the Quality Assurance Agency the
ways in which this strengthening culture imbues approaches to quality assurance
and enhancement.

INVESTING IN PEOPLE’S DEVELOPMENT

The centrality of investing in people’s development is not a new phenomenon
at Strathclyde but, in recent years, it has become more articulated and inclusive.
Thus, the University’s Strategic Plan 1999-2003, highlights five themes, one of
which is “Invest in people’s development”. That section of the Plan states:

“Effective staff development is vital to achieving the University’s objectives.
With constant turnover of academic managers (Strathclyde operates a rota-
tional system of headship of departments), continuous development of man-
agement skills is a priority at a time when research must be managed
strategically and teaching programmes delivered with fewer resources. Infor-
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mation technology skills must be developed if staff are to realise the potential
for C&IT in their academic and administrative work. And greater priority must
be given to the continuing professional development of academic staff and
research staff. In December 1998 (the date of the assessment) Strathclyde
became the first pre-1992 University in Scotland to be recognised as an Inves-
tor in People. The process of meeting the IiP standard was valuable, prompt-
ing improvements in systems of staff appraisal and development, and it lead
the University’s Staff Committee to frame a comprehensive staff development
strategy. This is a matter of ongoing business: the University has a continuing
commitment to Investors in People and will engage in a process of continuous
self-evaluation and improvement.” (University of Strathclyde Strategic Plan,
1999-2003, p. 17)

In March 2000 the University successfully completed the first periodic reas-
sessment which is a pre-requisite for maintaining recognition by IiP.

Investors in People is a national standard in the United Kingdom. It was
launched at a Confederation of British Industry conference in Glasgow in
November 1990. The scheme built upon a CBI pilot scheme and the work of a
National Training Task Force. From the early 1990’s support and advice about the
scheme has been provided by the Regional Enterprise bodies, in Strathclyde’s
case the Glasgow Development Agency (GDA).

The national standard is founded upon four principles: commitment, plan-
ning, action, and evaluation. There must be clear evidence of commitment at all
levels of the organisation, especially at the most senior, to investing in people to
achieve organisational goals and priorities. That must be translated into plans for
the development of individuals and teams to achieve the goals, and actioned
through well-defined, relevant and continuing programmes and activities.
Evaluation completes the virtuous cycle by gaining progress and assisting in
the identification of lessons learned, benefits gained and continuing and future
developmental needs.

Throughout the 1990s the emphasis within the national standard has been
upon these processes and the evidencing of them, largely through interviews dur-
ing an extended visitation by a group of trained assessors working for IiP. After the
visit the lead assessor writes a report for the IiP Assessment Committee which has
the sole authority to authorise recognition.

In 1993/94 Strathclyde University embarked somewhat tentatively upon the
journey which lead both to recognition and to the articulation and cultivation of an
inclusive and positive culture of investing in people’s development. A senior Pro-
fessor in Electrical and Electronic Engineering and the Director of Personnel sepa-
rately heard about, and became interested in, the Investors in People standard,
and whether it might be of relevance to the University. After preliminary discus-
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sions a Steering Committee was formed, chaired by that senior Professor, includ-
ing two Deans and the Directors of a number of key services (e.g. Personnel,
Academic Practice, Careers, Planning, External Affairs). An early task was to seek
advice both from the Glasgow Development Agency and from two other universi-
ties. One of the universities had gained recognition and generously shared their
experiences with the Steering Group. The other subsequently failed to gain whole
institution recognition and opted for incremental recognition, i.e. unit by unit.

At Strathclyde during this early formative phase several matters became
clearer, both within the Steering Committee and in discussions at Staff Committee.
Firstly, everyone agreed that the crucial issue was to pursue goals which the Uni-
versity wished to achieve. That should only involve seeking recognition as an
Investor in People if that process assisted that goal. It was not, therefore, a matter
of obtaining a badge, although it was recognised that external benchmarking of
the University’s endeavours offered external and internal benefits. Secondly,
there was considerable debate about the appropriateness of the standard for a
research university, including the language used and the detailed aspects of the
23 indicators. In a research university staff are expected to be self-motivated, cre-
ative and, in large measure, self-regulating. Nonetheless over the 1980s and 1990s
cumulative changes in the external environment of universities in the United Kingdom
had greatly increased the pressures upon the collective outcomes of individual
performance, standards and behaviours, in relation to every function and role.
There was general agreement that a more active climate was needed which
enabled individuals and teams to discuss, plan, action and evaluate roles, priorities,
performance and development and relate those meaningfully and interactively to
institutional beliefs and strategic priorities.

Around this juncture an employee attitude survey was undertaken by an
external consultant. Much information was generated, carefully analysed and dis-
cussed. Generally it revealed that most staff liked working for the University and
had positive feelings towards it and their specific day-to-day workplace,
i.e. department, etc. Most of the suggested items for improvement were location –
situation – or staff-category specific, apart from a broad consensus that there was
scope for improving communication, both within departments and across the insti-
tution. For example, many respondents indicated that they were uncertain if they
always knew what they needed to know. Ultimately that is, of course, an unsolv-
able philosophical question, but it did result in specific actions designed to
improve communications, including the distribution to all staff of the key points in
the current strategic plan, wider circulation of the in-house magazine, and greater
attention in it to disseminating information about plans, proposals, policies and
initiatives.

New policies and procedures were crafted, discussed and approved, such as
the Staff Development Policy and a raft of employment-related items. Appraisal
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was extended to all staff with the introduction of developmental schemes for
secretarial, clerical, technical and manual staff.

In 1997 two significant milestones were reached. The Strategic Plan approved
in that year specifically made a commitment to achieving the IiP standard. Sec-
ondly, an experienced IiP assessor conducted a trial assessment of the University.
She reported that the University met all of the indicators of the standard but that
more attention should be devoted to achieving consistency and comprehensive-
ness and to the effectiveness of evaluation. One outcome was the formation of an
internal consultancy team led by the Directors of Personnel and Academic Prac-
tice. In 1998, staff from these areas worked with two sets of departments/units/cen-
tres to access active engagement, evolve effective and meaningful evaluation, and
secure consistent and comprehensive application of policies and procedures that
sensibly matched local circumstances. The two tranches of departments ranged
in size, functional complexity and staffing composition. Whilst in detail they
approached the task in several ways, the common elements were widespread con-
sultation, identification of lacunae and weaknesses, remedial actions and the
agreement of a departmental development plan which enabled individuals to
connect their aspirations, skills and training to departmental and institutional
goals and priorities. Subsequently the heads of the departments involved in these
pilots willingly volunteered at bodies such as the Senate favourable statements about
the benefits that accrued.

Building upon that experience documentation was circulated which heads
were asked to use to audit the position in their department/unit/centre. Briefing
materials were provided to guide them through the process. Their responses led
to the Principal and Vice-Chancellor, in autumn 1998, recommending to Senate
and Court that the University proceed to formal assessment for recognition as an
Investor in People. The visit occurred in December 1998 when a team of three
assessors selected and interviewed nearly 100 individuals. The sampling matrix
gave insights into selected departments/units/centres and across the institution and
covered, in a representative sample, the whole range of staff in terms of categories
and seniority.

Sutherland (THETO, 1999) has reported the principal perceived benefits of IiP
recognition for the institution and Gordon (2000) has explored the lessons learned
and the contributions to leadership, management, cultural adjustment and organi-
sational and individual development. Sutherland and Gordon had been closely
involved throughout the journey, so one should not expect their detailed insights
and views to be known or shared by everyone in the institution. Nonetheless
there is mounting evidence of widened engagement and commitment. Not only
did the University choose to report, in the in-house magazine, the recent success-
ful re-assessment by Investors in People under the banner, “The way we do busi-
ness”, but the article quoted the views of three members of staff (an academic, a
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researcher and a security warden) who had been interviewed by the IiP assessor.
Their remarks illustrated how they made a personal connection to Investing in
People’s development and how they believed that it was an integral part of the
institutional and departmental culture.

Progress in also evident in the improved quality of the personal development
plans generated through the process of appraisal and in the linkages which are
being made at all levels and across a wide array of activities, between individual
and collective priorities and development.

Midway thorough the journey towards recognition, a major challenge was to
achieve agreement about the ways of operating and evidencing the evaluation
principle of the IiP standard. It was not that individuals were opposed to the idea
of evaluation, indeed many of them were deeply committed to a peer evaluation
culture. Rather the issues were the perceived inappropriateness, particularly in
research, of line management language used in the IiP literature and the fear that
achieving the IiP standard necessitated adopting unwelcome, possibly even harm-
ful, practices. Considerable attention had to be devoted to these matters which
were largely defused when heads of department in the pilot phase shared how they
approached the matter. This has been translated into effect as the report from the
lead assessor about the March 2000 review of Strathclyde illustrated. He recon-
firmed that individuals were very clear about expected performance and the link to
training and that a spirit of continuous improvement pervades the University.

CONCLUDING REMARKS

The purpose of this paper was not to eulogise about the University of
Strathclyde, nor to present Investors in People as a panacea for the many human
resource pressures and problems which confront universities. Nor is it intended to
gainsay many of the findings on appraisal in UK higher education (Hughes, 1998)
or of reaction within academia (Henkel and Little, 1999) to externally-driven pres-
sures for accountability and the perceived erosion of trust between governments
and higher education institutions (and professions). Space does not permit dis-
cussion of alternative interpretations of the entrepreneurial university (e.g. Farnham,
1999), of the tensions that can exist in pressures to change the roles and conditions
of service of staff (Weert and Tijssen, 1999), of the increasing challenge of making
sense of change in higher education (Taylor, 1999) or conflicting views about ways of
leading and managing institutions (Middlehurst, 1993). The focus has been upon
ways of developing an inclusive and positive culture within an institution, notwith-
standing the many stresses and strains, internal and external, episodic and incre-
mental. The underlying ethos is to foster the motivation of individual members of
staff and assist them in connecting their personal development to the pursuit of
aggregative goals and priorities, through evolutionary processes of individual and
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organisational development. These arguments echo others in the literature which
advocate the development of the learning university (Martin, 1999; Tam, 1999).
The case study also supplements the mounting evidence about cultural change
within higher education.

Strathclyde’s experience suggests that investing in people’s development can
be envisioned as a continuing opportunity for individual, departmental, pro-
gramme, project, organisational and cultural development. Frearson, Thackwray
and Taylor (1999) posit a continuum of organisational responses to IiP, starting with
a belief that it is about good practice in training and progressing towards it being
perceived as a means for developing the learning organisation. Strathclyde has
recognised all of the views in the model. Now it is close to practising as a learning
organisation. If these experiences have wider currency and represent further evo-
lution of the transformational pathways of entrepreneurial universities, then they
may be more than the “half-house” which Barnett (2000) used to describe them.
Indeed they may be rather closer to the organisational culture than might be
appropriate for a supercomplex university.
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ABSTRACT

In 1993, Austria passed legislation to create a new Fachhochschule-sector
(FHS) in higher education. An important, and in the Austrian context, remarkable
feature of the policy was the devolution of powers to “accredit” programmes in the
new sector to a new “expert” body – the Fachhochschulrat (FHR). The FHR can
be seen as a public enterprise, whilst the universities remained state agencies. It was
to act as a necessary safeguard in a system where government stepped back from its
traditional central controlling role in higher education. One of the hopes was that it
would promote innovation and entrepreneurial courses. A wide range of providers,
including the Länder and the private sector, was expected to be involved in
developing FHS courses. The paper will draw on research funded by the Brit-
ish Economic and Social Research Council to report on the FHR’s success
(and limitations) in doing this, and analyse the way in which its processes
contribute to these outcomes, drawing on evidence from the FHR itself, and on
the experiences of the Fachhochschulen in the accreditation process.

INTRODUCTION

In many countries, both academics and the public are confused and annoyed
by the impression that higher education has been under reform for several
decades and that the process seems unending. In Austria, there is widespread
conviction among academics that, after the turmoil of recent years, with substantial
reform of the universities and the creation of a new Fachhochschule (FHS) sector,
higher education should be left in peace. There is a strong desire for stability.

Clark’s book on the Entrepreneurial University (1998) offers a good explanation
why this desire –understandable as it is – is unlikely to be fulfilled. He diagnoses
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that “modern universities develop a disturbing imbalance with their environ-
ments. They face an overload of demands; they are equipped with an undersup-
ply of response capacities” (Clark, 1998, p. 129). Due to that “demand-response
imbalance (...) higher education can neither count on returning to an earlier steady
state nor of achieving a new stage of equilibrium” (ibid.).

While this diagnosis applies to all countries, the way in which systems and
institutions react to overload and instability varies enormously. Clark’s book deals
with the institutional level – the entrepreneurial response of particularly success-
ful universities. Our paper takes a different approach. We mainly deal with a sys-
tem solution, with the establishment of a non-university (Fachhochschule) sector
in Austria, which took place in the early 1990s as a step toward differentiation of a
former homogeneous higher education system. In contrast with Clark’s view about
the limitations of the role of the state, we describe a development involving the
“state as initiator”. One aspect of the reform, and perhaps the most important one,
is that the government deliberately wanted to enable and encourage entrepre-
neurial initiatives in the new Fachhochschulen.

This paper discusses the progress made so far in Austria with the promotion
of innovation and an entrepreneurial culture in higher education. It draws on
research into the phenomenon of “policy transfer” at the University of East London
undertaken in conjunction with the Institute for Interdisciplinary Studies (IFF) in
Austria, and funded by the British Economic and Social Research Council.

THE FACHHOCHSCHULE POLICY

Until 1993, Austria was unusual amongst OECD countries in having a tiny non-
university sector of higher education, with fewer than 10 per cent of students in
non-university post secondary institutions in 1990. Expansion of higher education
had taken place within an “outdated élite system which had to cope with continu-
ously growing numbers of students” (Austria, 1992). The upper secondary system
(BHS), which offered two-year diploma courses, was the Austrian equivalent of the
non-university sector in other countries.

As in the few other countries with university centred higher education sys-
tems (Pfeffer et al., 2000), the pressure to change this situation had increased by
the late 1980s. The universities were struggling with rapid growth of student num-
bers. Their problems were aggravated by low completion rates and length of time
that students took over their studies. Austria also intended to join the European
Community, raising concerns about higher education and the needs of the econ-
omy, and the equivalence of the BHS two-year diplomas. But change in universi-
ties was difficult, involving a four stage process, including consideration of the
academic programmes by Parliament. Broader change was even more difficult; the
high degree of central control diminished the influence of those in the universities
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most concerned; the compromise nature of most decisions meant that hardly any-
body could fully endorse them.

In 1990, the “work-programme” of the incoming coalition government placed
considerable emphasis on reforming the education system. A feature of the
reforms was a move away from the traditional Austrian political culture of centrali-
sation and detailed regulation. There were two major reform policies for higher
education. One was to reform the management of universities, offering a remark-
able (in Austria) degree of institutional autonomy alternative (Pechar/Pellert,
1998). The other policy was to create the new non-university sector of higher edu-
cation in Fachhochschulen. Both policies were endorsed by an OECD policy review
(OECD, 1995).

The Fachhochschule law was passed by the Austrian Parliament in 1993 (Austria,
1993). The Fachhochschule sector was to offer vocationally oriented degree level
courses and be free of many of the features of state control and regulation to
which the universities were subject. The FHS law created a new institution, the
Fachhochschulrat, to “accredit” courses in the new sector. The policy was ambitious
and controversial, introducing new approaches to both educational development
and policy making in Austria. One of the main aims of the government was to
encourage the development of higher education responsiveness to the needs of
the economy, offered by a variety of providers.

It is ironic that the late diversification of higher education in Austria enabled
to create a modern organisation for Fachhochschulen in accordance with the manage-
rial paradigm of the 1990s. If Austria had joined most other OECD countries in
establishing a non-university sector in the 1960s and 1970s, Fachhochschulen would be
modelled after the universities. At the time when the FHS sector was developed, the
belief in the superiority of governmental planning was already vanishing. The late
development of such a sector was a chance to create an organisational alternative.

Distinctive characteristics of the FHS policy

Because, until the end of the 1980s, higher education in Austria was almost
exclusively university based and since all universities are state agencies, it is fair
to say that the Austrian government held a state monopoly on higher education.
This does not mean that a non-university supply did not exist at all. Rather, the
point is that the university sector was dominant with respect to prestige and quan-
tity. Post-secondary vocational training was organised very much like upper secondary
schools and was not regarded as “higher” education.

The relationship between the state and higher education institutions was
dominated by a sovereign state steering model (Gornitzka and Maassen, 2000,
referring to Olsen, 1988). The Ministry of Science and Research (BMWF) was
responsible for detailed decisions on the entire higher education sector, while the
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universities had the status of dependent and subordinate units. One could get the
impression that the higher education system consisted not of several but only one
university.

The establishment of a vocational higher education sector was a major step
towards decentralisation. It was a basic idea of the accreditation model to permit
a large circle of providers to offer Fachhochschule courses. These included higher
vocational schools, educational institutions of the social partners (Chamber of
Labour and Chamber of Industry) and other interest groups, of provinces and com-
munities, of churches, private associations and private enterprises. The providers
of FHS courses are the first higher education institutions in Austria which are not
part of the central administration. They enjoy “institutional autonomy”, which in
this context means a legal existence independent from the federal state. The pro-
viders secure the capital funding for the course, whilst the Government funds
recurrent costs on a student per capita basis. However, it would be wrong to inter-
pret this process as “privatisation” of the vocational higher education sector. The
aim was to deploy funds from various sources. Although the new institutions are
organised as associations or companies, they are not owned by profit-oriented
enterprises. They might be best seen as “public enterprises”.

Central to the FHS policy was the idea of delegation of academic respon-
sibility. The development of Fachhochschule courses was to be in the hands of
course teams. The team, rather than the institution, has authority to imple-
ment the syllabus authorised by the Fachhochschulrat. The government saw the
strengthening of this “middle level” of at least equal importance to the system
of accreditation (Austria, 1992). The aim was to offer a higher degree of auton-
omy than was then the case in universities in the responsibilities of staff
teams. The time limit on accreditation tied to a mandate for evaluation was
seen as permitting greater risk and experimentation. There was, nevertheless,
to be greater external influence on FHS curricula than in university studies,
though state influence would become less. There are representatives of vocational
areas on the Fachhochschulrat and on course teams. The careers of graduates are
a matter of investigation both for the Fachhochschulrat and the teaching staff of
Fachhochschule courses. For the staff, the Fachhochschule policy implied less individual
freedom than for those in universities. The Fachhochschule policy was based on
the idea of “corporate autonomy” of the course team rather than individual
autonomy.

For students, the Fachhochschule policy implied a stricter system than that of
university students. Admission would be selective; curricular choices would be
limited and study periods fixed, but Fachhochschulen students would have more of a
guarantee that their studies could be completed within a reasonable time and
that the training met vocational requirements.
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THE FACHHOCHSCHULRAT (FHR)

For the establishment of its new non-university sector, the Austrian govern-
ment only saw two alternatives: either to create vocational state agencies, similar
in organisational law to universities, or to try something completely different. Our
research has revealed a desire amongst politicians and policymakers in BMWF to
break with the past and, despite the more obvious parallels with the situation in
Germany with its Fachhochschulen, the British polytechnics and the CNAA were
seized on (sometimes with misapprehensions about the way that they actually
operated) as models for Austria. This is an interesting example of “policy transfer”,
not least because it appears to contradict some of the assumptions of the litera-
ture on “fungibility” (Rose, 1993) about the need for similarities between the
“host” and “exporting” country. The establishment of the new non-university sector
in Austria is fundamentally linked to the establishment of the Fachhochschulrat to
accredit the courses proposed.

The FHS law defines only in outline the nature of Fachhochschule courses. The
Fachhochschulrat examines proposals for courses, considering the quality of the syl-
labus, access regulations, qualifications of staff, existing infrastructure, cost esti-
mates, and plans for evaluation and further development of the curriculum. It
accredits satisfactory proposals for a period of five years, and monitors and evaluates
progress.

The key idea of the accreditation model is to separate the decisions on
academic accreditation from political decisions on funding. It permitted differ-
ent providers to offer different kinds of courses, but to comparable standards; the
Government funds courses on the basis of criteria of need and regional distribu-
tion according to a “development plan”. Other policies in Austria’s higher educa-
tion system are introduced by changes of legislation (e.g. to reform curricula or the
organisation of universities), which then become one of the many administrative
responsibilities of government. (As Metternich once said (Leigl and Muller, 1999,
p. 90) “Austria is not governed but administered”.) In this respect, the FHR
makes an important difference. Being an institutional actor with the single task
to establish and accredit courses in the non-university sector, the FHR represents
and embodies this policy. Our research shows that this “embodiment” is fruitful for
other actors as well, since communication on the non-university sector (e.g. questions,
complaints, etc.) can be clearly addressed to a responsible body.

In the context of the Austrian political culture, dominated by a strong central
administration, the FHR is an alien institution. Traditionally, comparable institu-
tions are either subordinated to the ministry or are representative bodies. The
establishment of the FHR breaks with this tradition, since it integrates three key
characteristics: it is composed as a body of experts; it is independent from the
hierarchy of the governmental administration; and it has decision-making powers.
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The FHR as a body of experts

Twelve of the members of the FHR were nominated by the two ministries
which were responsible for the FHS sector, the Ministry of Science and the Minis-
try of Education.1 Their formal qualification has to be nothing less than a habilitation
(the “second doctorate” necessary to be a full university professor) if they come
from a university, or a comparable rank, if they come from the business community.
The most important thing about this composition is the idea that these people were
nominated as professional experts in the area, and not as representatives or lob-
byists for interest groups. Few people in Austria believed that such a body would
seriously work as experts without being corrupted by political pressures. In Aus-
tria, experts are either seen as politically naïve technocrats or suspected of hiding
their political interests behind their expertise. Nevertheless, most of our respon-
dents agreed that the construction of this body turned out to be robust enough to
create its own professional ethic.

Admittedly, the FHR is not composed as a perfect expert body. In addition to
the twelve nominees of the ministers, the social partners nominate four members.
As a former minister stated, this concession was the price of the chamber of labour
to agree to the accreditation model. To have the social partners involved in this
body can be seen as one of the reasons for the broad acceptance of the FHR
(Fischer and Melchior, 1995). In practice it has not corrupted the status of the FHR
as an expert body, since the FHS as a whole resisted temptations to give way to
group interests. Some of our respondents mentioned a strong group pressure
inside the FHR on members to act like experts on behalf of the FHS sector. Partly,
this success is a merit of the innovative legal construction of the FHR, where its
goals are clearly stated. But it is also a credit to the first president of the FHR, a
retired university professor, who took it as his personal mission to publicly pro-
mote resistance to political pressure. The FHR has high credibility for being com-
mitted to the development of the FHS sector only.

However, the wish to behave as an expert body, contrasting itself from politi-
cally driven bodies, has led to an avoidance of “politicisation” of any kind by the
FHR. The FHR does not actively participate in open political debates on the edu-
cation system in Austria or on touchy issues inside the FHS sector. The FHR has
been criticised for this lack of public profile and for its reluctance to make explicit
statements (Fischer and Melchior, 1995). On the other hand, this behaviour can be
seen as an attempt to resist the danger to get involved in political power games.
In Austria, it is difficult not to be associated with existing political stakeholders,
mainly political parties and regions. If a person or institution has a clear point of
view, it quickly will be suspected to be acting as a representative of one of the
stakeholders. This form of “strict coupling” in the Austrian political context quickly
reduces manoeuvrability if one is identified either as a sympathiser or as an
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opponent of a stakeholder. In this context it seems that the FHR tries to act as a
“neutral”, not involved in the power games of the political parties, and more like a
mediator or a referee.

The independence of the FHR

Unlike most other federal agencies in Austria, the FHR is independent from
governmental bureaucracy. It is not subordinated to the decision-making of a min-
istry and does not have to obey to the orders of any other institution. The ministry
has the right to control the formal correctness of decisions of the FHR only, but
cannot overrule the content of decisions. This puts the decisions of the FHR and
the decisions of the ministry on the same hierarchical level.

This independence of the FHR is strengthened, by the nature of the legal
basis for its existence, the FHS Study Act, which is a slim skeleton law. While Austrian
legislation, especially in the field of higher education, is known for its extremely
detailed regulations, which tightly bind the involved actors, the FHS Study Act
breaks with this tradition. It offers the FHR wide scope to manoeuvre within generally
defined limits.

Since independent state agencies are alien, or at least very unusual, in the
Austrian culture, this can be confusing for political actors. In our interviews, minis-
ters sometimes showed the same feeling of responsibility for the behaviour of the
FHR as they show for other state agencies, even though their only direct responsi-
bility for this body is the nomination of its members. Contrary to that, the civil ser-
vant administering the FHS sector claimed to be keen to execute formal control
only and not to influence the content of decisions of the FHR.

The most usual way for Austrian state agencies to become politically legiti-
mised is to be integrated in the hierarchy of the governmental bureaucracy. There-
fore, one could think that the independence of the FHR would raise the question
of its legitimation, but this has not been the case. Instead, the reduced role of the
state in the accreditation model has led to two main critiques, which show differ-
ent motivations. The étatiste motivated argument (exemplified by a former socialist
member of parliament responsible for higher education) regretted the lack of
detailed legal regulations, and especially of an organisational law, which would
allow the parliament stronger influence on the FHS sector, and which would thus
subsume many responsibilities of the FHR. The second argument criticised the
lack of legal obligation on the government to fund the FHS sector. Many regions
wanted to get FHS courses, but tried to avoid any financial contributions of their
own. Therefore they wished to leave the financial obligation with the federal gov-
ernment, comparable to the situation in the university sector. One can say that the
creation of the FHR has led to criticisms of the state for failing in its role as “patriarch”
– for reducing its patriarchy and for introducing a less patronising system.
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The decisions of the FHR

Unlike other independent bodies or expert commissions in Austria, the FHR
has more than an advisory function. It is a decision-making body. It is the FHR
which accredits courses. However, the functional differentiation between aca-
demic decisions on accreditation and quality on one hand (made by the FHR),
and political decisions on funding on the other hand (made by the ministry), has
become a little blurred. It should lead to a clear distribution of labour between
the FHR and the ministry. But what seems to be clear in theory sometimes
becomes confusing in practice. Both types of decision, academic and political,
affect each other. There is little point in accrediting courses that will not be
funded. This has led to procedural quarrels between the ministry and the FHR, a
number of changes of procedure, and to doubts among some of our respondents
whether the distribution of responsibilities between the actors is appropriate.

While the FHR and the ministry are supposed to complement each other,
something of a paradox has developed in their interactions. The FHR now asks the
ministry to make funding decisions before starting its formal accreditation proce-
dure, but in practice it has made many relevant decisions itself (for example by
deciding that there is insufficient demand for a course). On the other hand, the
government whilst always insisting on its political responsibility, did not use it
(Fischer and Melchior, 1995). At least two explanations can be found for this.

One is a lack of political will, especially at the federal level, reported by the
first president of the FHR and various other respondents. The FHS sector is
administered efficiently, but when administration comes to an end and tough
decisions on priorities become necessary, respondents reported that politicians
often hide behind the FHR. As a former minister put it, the decision of an inde-
pendent expert body can be more convincing for the mayor of a small town than a
decision of a fellow politician, even if the latter comes from the federal govern-
ment. The other explanation is the interest of the FHR itself, which wants the best
for the FHS sector, but which tends to exceed its authority. The practice of the FHR
to informally co-ordinate funding decisions of the ministry before it starts with its
own formal procedure of academic accreditation (Pratt and Hackl, 1999) is an
example. Another is the way that the FHR takes “demand” and “acceptance” as cri-
teria to evaluate the academic quality of a programme, two issues which seem to
be more appropriate to be assessed by politicians. These factors led a high-
ranking civil servant to call the FHR a “small ministry”. And according to its second
president, the FHR is willing to take even more decisions to fill the power vacuum.

The model of co-funding has also enabled the regions to emerge as new
actors in higher education politics. The support of the regional government for a
FHS programme is not only necessary inside a region, but our research suggests
that it is also crucial for decisions at the federal level. Additionally, our research
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has shown that one region has tried to establish an intermediate body to deter-
mine the distribution of federal funds among its FHS providers, though up to now,
this attempt at a regional “umbrella institution” to interrupt the direct contact
between the federal government and providing institutions has not been success-
ful. But it shows the strong temptation the political power vacuum at the federal
level can have for the regions.

THE ENTREPRENEURIAL RESPONSE IN FACHHOCHSCHULEN

In terms of its main aim to encourage the development of higher education
responsiveness to the needs of the economy, offered by a variety of providers, the
FHS policy has undoubtedly been a success. For 2000-2001, there are 55 FHS
courses offered with a further 15 already planned. The sector has about
8 500 students, and has already produced 2 600 graduates. There is a remarkable
range of disciplines available: they span information, telecommunication and mul-
timedia studies, a variety of electronic and other technologies, tourism, business
and management and even military studies. Courses are offered in all of the Aus-
trian Länder. All the courses involve students in practical experience. However,
nearly all the providers rely on the regional governments or other state bodies for
capital funding.

A good way to describe the entrepreneurial features of Fachhochschulen is to
compare them with universities.2 We do so along the five elements Clark describes
as pathways for transformation.

The strengthened steering core

The managerial capacity of Austrian universities is notoriously weak. They are
not autonomous corporations with an independent legal status, but state agen-
cies, governed by the ministry. Traditionally, the rector was considered primus inter
pares with a two-year term and only representative functions. He had almost no
support from a professional administration. Much stronger than the leading aca-
demics are the collegial bodies which represent the interests of specialised units
and are a force of fragmentation. They have neither interest nor power to settle
internal conflicts and to set priorities. Universities are more or less branches of the
“national Austrian university” which is steered by the federal ministry.

Fachhochschulen are private associations or corporations3 and are governed by
a professional management. This management has to decide on a much broader
variety of issues than the leading academics at universities. While universities get
line budgets, Fachhochschulen get a lump sum budget based on student numbers
which they can spend according to their entrepreneurial decisions. Academics at uni-
versities are civil servants, employed by the federal government. At Fachhochschulen, all
academic and non-academic staff are employed by the academic enterprise. This
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employment pattern strengthens the capacity of personnel management. Admis-
sion of students to universities is regulated by federal law and the institution has
no influence on the characteristics of its student body. Students with a “Matura”4

have open access regardless of means. At Fachhochschulen, students are admitted
by the institution in accordance with available study places. These are a few exam-
ples that underline that Fachhochschulen have much more room for manoeuvre to
build their own profile.

The expanded developmental periphery

Traditionally, universities are rather reluctant to respond to external demands.
Government funding and civil servant status are regarded as a guarantee of aca-
demic autonomy and as a protection against external pressures. The traditional
university system in Austria involved external stakeholders only at national level,
through advisory bodies to the ministry or through the parliament. Since universi-
ties resist vocational orientation they feel little need to strengthen their connections
to external stakeholders. External stakeholders are not involved in decision-making
or quality assessment.

One reason for the establishment of Fachhochschulen was the conviction that
higher education institutions must pay more attention to the need of the economy
which is expected to employ the majority of the graduates. Fachhochschulen are
dependent on a variety of external stakeholders because part of their income
comes from provincial and municipal governments and from the business commu-
nity. This is a strong incentive to involve external stakeholders in decision-making
at different levels. Governing boards, in which business members are involved,
serve as a platform for the articulation of external demands. When Fachhochschulen
set up new programmes, they are legally required to demonstrate the labour mar-
ket demand for their qualifications. All this helps ensure that curriculum develop-
ment at Fachhochschulen takes place in strong interaction with the economic
environment. In addition, Fachhochschulen are evaluated every five years. The
Fachhochschulrat nominates a review team consisting of four members, one of whom
is chosen from the economic environment of the course.

The diversified funding base

By tradition, all financial requirements of Austrian universities are the respon-
sibility of the federal government. This is only feasible under the condition that it
is also the government which decides on these requirements. Universities make
applications and proposals, but it is the ministry which has the last word whether
or not these are accepted. One implication of this “paternalistic” relation between
the federal government and universities is that federal funding is earmarked.5 As
public funds decrease, universities try to open other income sources. However,
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due to a bundle of obstacles (such as legal restrictions, the habits of the faculty),
private income of universities still amounts to less than 10% of their total income.

In the FHS sector, the federal government has chosen a different approach.
Fachhochschulen get basic funding from the federal government in the form of a
lump sum which is based on student numbers (Pechar, 1997). Since this basic
funding is not sufficient,6 Fachhochschulen are forced to find financial support from
other sources. They have been quite successful in opening up other sources of
income, in particular from provincial and municipal governments. Income from pri-
vate sources is rather small. It is forbidden by federal law7 to charge tuition fees
from students.

The stimulated academic heartland

It is important for universities to defend and uphold academic values in the
Humboldtian tradition which they see endangered by the recent reforms, namely
by the trends to strengthen management. Academic values, such as the unity of
research and teaching, or the independence from any external interference, play
an important role, at least at the symbolic level. However, they are used in a
defensive way, in order to maintain the status quo and to prevent change.

In Fachhochschulen, on the other hand, whilst they are responsive to external
demands, academic values in the traditional sense are not yet strongly anchored
in the constitution and practice of these new institutions. The legitimacy of
research at Fachhochschulen is questioned by some actors (mainly from universi-
ties). Another problem is the status of academics. Collegial autonomy is required
by law, but in some instances the collegium is relatively weak. In some FHS courses,
a large part of teaching is done by part-time lecturers, hence there is no “critical
mass” of permanent academics which is crucial for the academic integrity of an
institution. Furthermore, there are often only one or two FHS courses, so there is
little “cross-fertilisation” among the faculty. To strengthen academic values will be
one of the main challenges of the new sector.

The integrated entrepreneurial culture

To summarise, Fachhochschulen have developed strong entrepreneurial, almost
business-like habits: they have a professional management, are responsive to
external demands, and have a diversified funding base. A potential weakness of
Fachhochschulen is that the managerial culture is not yet sufficiently integrated with
academic values. Universities, on the other hand, use academic values to refuse
any reforms which would enable them to change from state agencies to public
enterprises. Both sectors still have to develop a fully-integrated entrepreneurial
culture which combines academic beliefs with a solid economic base.
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CONCLUSIONS

The Austrian experience with the FHS policy has shown the importance of
system-wide measures to encourage an entrepreneurial response in institutions.
Not only has it facilitated the development of an new sector of vocationally rele-
vant courses, it has been seen as a model for a number of other developments in
Austrian higher education, including new legislation in the university sector;
indeed, some of the freedoms of the Fachhochschulen have been envied by the uni-
versities. But our research has shown that there are a number of issues that focus
attention on Clark’s (1998) remarks about instability. There are some concerns
within the ministry that the accreditation model now offers less autonomy than
that of the reformed universities. At a system level, there is continuing uncertainty
about the balance of power between the federal government and the FHR; there
is the emerging role of the regions as “brokers” in the allocation of courses and
places. Alternative (subversive?) models are emerging. Whilst the FHS sector is
due to expand by the addition of social work to the range of courses accredited by
the FHR, the pedagogic academies have resisted these pressures and may have a
separate identity as autonomous colleges. Other tertiary colleges have formed
links with overseas universities to offer degrees. The development of the FHS sec-
tor took place in a relatively benign financial environment. Soon, harsher deci-
sions will have to be made. It would be hard to describe the FHS policy as
anything other than a success – at least up to now – but the future, like the past
(Hartley, 1953) is another country.
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Notes

1. In the meantime, all educational affairs are bundled in the Ministry of Education, Science
and Culture (Bundesministerium für Bildung, Wissenschaft und Kultur, BMBWK).

2. One difficulty of such a comparison is that universities themselves are subject to seri-
ous reforms (Pechar/Pellert, 1998). The following description mainly refers to the
early 1990s (the time when the accreditation model was designed). In the meanwhile
universities have acquired more managerial and entrepreneurial characteristics, but
they are still far away from the Fachhochschulen.

3. In most instances public bodies (representatives of provincial governments or municipal-
ities) join the associations, or are shareholders of the companies which own the institu-
tions. In addition, most expenditure for Fachhochschulen come from public sources. Hence
Fachhochschulen are private just in legal terms. It is more appropriate to describe them as
public enterprises (as opposed to state agencies).

4. Matura is the leaving exam of the Gymnasium, the secondary élite track.

5. In recent years, a highly sophisticated specification of single budget lines was replaced
by three broad budget items (Töpfe).

6. The federal government has fixed “normative costs” for recurrent expenditure, but it
provides only 90% of these costs. The rest, plus funding for buildings and investments,
must come from other sources.

7. In that respect Fachhochschulen have equal conditions with universities.
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ABSTRACT

This article analyses and evaluates the social councils in the Spanish universities, as
organisations for the participation of society in the university, as well as their functions,
structure and present composition, and offers an evaluation of their current functioning
and dynamics, together with the results obtained since their creation. Finally, we
present the main objectives that the councils have set for the future, principally focused
on broadening their competence, acquiring greater means and having greater weight
in economic matters.

INTRODUCTION

One of the main dimensions that must be considered and evaluated in any
university institution is the one that relates it formally and structurally to the soci-
ety in which it is immersed. This establishes two-way links between them, which
are mainly projected in the regulation and constitution of organisations and foun-
dations that, in one way or another, give life to the social projection of the Univer-
sity. However, such projection also goes beyond what is “institutionalised”, since
there are essential economic and cultural dimensions that, in the shape of “benefit”,
are permanently generated by the very existence of the University.

THE SOCIAL COUNCIL, LINK BETWEEN THE UNIVERSITY AND SOCIETY IN SPAIN

One of the legal obligations of Spanish universities, as pointed out in the Pre-
amble to the Organic Law 11/1983 of 25th August, on University Reform, is to
report to society on what the latter has a right to demand, namely: quality of
teaching and research.

Indeed, the Law for University Reform in Spain hinges around the idea that the
university is not the patrimony of the present members of the university community
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but that it is an authentic public service relating to the general interests of the
whole of the national community and of its autonomous region. The creation of the
social council, within the university structure, and with the commitment of guarantee-
ing the participation of the different social forces in the governing of the university,
responds precisely to this central idea.

Thus, the social councils in Spanish universities have become fundamental
parts of the dynamic university process, and have come to be the reflection of
society in the university, and also, in turn, project the situation of teaching and
research in each university institution outwards to society.

The social councils form differential spheres worthy of being evaluated for
themselves; from their analysis we seek to obtain revealing data on university
dynamics which would be difficult to obtain through other channels. This evalua-
tion is made using documentary information offered to us by the secretary’s office
of each of the social councils consulted, mainly through the statutes and minutes
that formalise the functioning of the councils.

To complement the above-mentioned information, we furnish the evaluation
provided from “inside” the social councils, by means of an interview with the pres-
idents of the councils: their opinions provide us with quantitative and qualitative
information of an overall nature on the dynamics and life of the councils, as well as
on their dealings with and within the university institutions.

Legal regulation of the social councils in the university

Article 14 of the Law for University Reform (LRU), on the creation of social
councils, states that:

• The social council is the organ of participation of society in the university.

• The social council is responsible for the approval of the university budget
and pluri-annual programming proposed by the Board of Governors, and in
general, for the supervising of university economic activities and the perfor-
mance of its services. It is also responsible for promoting the collaboration
of society in the financing of the university.

• The social council will be composed:

– For two fifths, by a representation of the Board of Governors, chosen by the
Board from among its members; the Rector, Secretary General and Head of
University Administration will necessarily form part of this representation.

– For the remaining three fifths, by a representation of social interests, in accor-
dance with what may be established by the Law of the corresponding Auton-
omous Region. This Law shall also establish the total number of members of
the said council and, in any case, provide for the participation of union and
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business association representatives. None of the representatives referred to
in this paragraph may be a member of the university community.

• The president of the social council will be appointed by the corresponding
autonomous region.

We thus verify the existence of “sufficient” legal basis which seeks to guaran-
tee the operative participation of society in the university, both from the perspec-
tive of the composition of its council and from the different functions assigned it.

Subsequently, each of the functions will be more clearly developed by the
Statutes of each university, all of which emphasise that the social council is the
organ for the participation of society in the university.

Statutory functions of the social councils

The functions assigned to the social councils are very broad, no significant dif-
ferences being observed between the functions of the different councils. Never-
theless, in some cases, they appear thoroughly detailed, whereas in others they
appear in a more overall and generic way. Thus, in order to clarify which functions
the social councils in Spanish universities are charged with, we can group them in
the following sections:

• Consulting functions

– To report, in accordance with the Board of governors of the university, on
the creation, merging, modification or suppression of faculties, higher
technical schools, university schools, colleges, institutes and university
departments.

– To report on the appointment and, if applicable, dismissal of the Head of
University Administration.

– To report on the integration and working system of the university residence
halls.

– To evaluate teaching and research activity, considering the continuity or
possible modification of specific assignments.

• Regulatory functions

– To establish, with information from the Board of Governors, the rules affecting
students in the university.

– To regulate the creation, modification and suppression of the scales of
administrative and services staff in the university.

– To regulate the assignment of pay supplements to the teaching staff at
the proposal of the Board of Governors.
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– To regulate, at the proposal of the Board of Governors, the appointing,
assigning, dedication, qualification and determination of staff as well as the
functions and levels of qualification of research staff.

– To seek to establish a programme of grants, financial aid and subsidies.

• Functions of supervision and control

– To evaluate the performance and quality of the activities of the university.

– To ensure that the regulations established are followed by the Head of
University Administration in managing the economic-administrative services.

– To be informed by the Board of Governors of the annual economic report.

– To approve, after a report by the Board of Governors, the regulations of
the different sponsorships created in the departments, teaching centres,
university institutes and other structural units on the campus.

• Decision-making functions

– To approve agreements with other public or private institutions of higher
education.

– To ratify, in the framework of pluri-annual programming, the curricula
approved by the Board of Governors.

– To establish the academic fees for studies not addressed to the obtaining
of official degrees.

– To approve the drafts of the annual budget and pluri-annual programming.

– To directly carry out the auditing and internal control of university accounts.

– To establish how long students can remain in the different centres.

– To approve the working conditions of the Head of University Administration.

– To authorise the use of real estate and the express de-allocation of public
buildings.

– To agree on the creation of student residences belonging to the university.

– To agree, at the proposal of the Board of governors, the individual assigning
of supplementary pay for merit or when required by the demands of
teaching and research.

– To attend to the conservation, restoration and enrichment of the artistic,
documentary and cultural heritage of the university.

– To approve the budget of the social council and its liquidation.

• Functions with respect to university-society relations

– To foster collaboration between institutions, associations, businesses and
any other type of organisation for the carrying out of university activities
involving research and further studies.
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– To propose the creation of sponsorships and institutions between the
university and public and private institutions, both sectorial and general,
in order to collaborate with the university’s objectives in teaching and
research.

– To favour the obtaining of means of finance for activities of cultural and
economic interest.

– To collaborate in university initiatives for obtaining aid from organisations
outside the university in order to achieve specific or general aims of the
teaching institution.

– To direct, through social communication media, the attention of society
towards university projects and activities.

Having delimited the functions that the statutes confer on the social councils
in Spanish universities, we find that the legal framework established not only
seeks to guarantee the participation of society in the university, but also that the
nature of the functions attributed it (academic, scientific, economic, social...) make
this council an element of great importance and significance in the dynamization
and control of the university, at the same time furthering the development and
efficacy of the institution, besides giving structure to the necessary relationship
between the different strata making up the university.

However, we should specify here something of great interest. The powers
assumed by the social councils are very broad and of great importance, but in
practice, most of the councils limit themselves to “approving” any proposals from
the managing organs of the university. We can thus consider that they assume as
their essential function “that of being informed of everything that occurs in univer-
sity management”, and limit themselves “to agreeing or disagreeing” with any top-
ics affecting the institution. The authentic autonomy of the social councils is
limited to matters of second and third order, and above all, to the creation of a
social climate favourable to the carrying out of the functions that the university is
responsible for.

Furthermore, we should point out that Spanish universities are highly autono-
mous in the area of their own management, a fact that has been verified juridically.
This is why the existence of the social councils is so important, since they at least
constitute formal and supervising filters of university management.

Although this is not the place to specify each and every function assigned to the
social councils, it does seem necessary to reflect on the function destined to evalu-
ate the performance of the university and the quality of its activities. In this sense,
the decisions made by the councils are few and inconsistent. Most Spanish universi-
ties agree to the competitions and programmes for quality evaluation that are pro-
moted by the central administration of the Ministry of Education and Culture, and in
this sense, the social councils form a part of that policy fostered by the university.
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Some of them, however, through the economic subsidies they receive from the
regional administration, foster the carrying out of specific research and reports
aimed at evaluating the efficacy and quality of the services the university offers.

Composition and functioning of the social councils

Almost all the social councils in Spanish universities were set in motion
between 1985 and 1995. During this period, the central government transferred
responsibilities in matters of university teaching to each of the seventeen Autono-
mous Regions that comprise the Spanish state, this being a very important fact
inasmuch as it also gave full political autonomy to the university.

This political autonomy is founded and based on two mainstays. In the first
place, an inter-university council has been created in each region with a majority
representation from the universities of that region. These universities are the ones
which, finally, define and control university policy. In the second place, a very
interesting phenomenon is occurring that is affecting policy-making in Spanish
universities. As a consequence of the great proliferation of universities that has
taken place over the last twenty years, universities are becoming much more com-
petitive as regards attracting the best students and are offering quality education
to attract the largest number of students possible. This can only be done if each
university has more and more autonomy to design its own university policy, and
also has the firm economic support of the respective regional governments.

Although there are many differences between the number and kind of mem-
bers forming the social councils, nevertheless, in all the universities the percent-
age established in art. 14 of the LRU (University Reform Act) is respected, with
most of the social councils having a similar distribution of members. Thus, as a
general rule, and taking as an example the distribution of the social council of
the University of Salamanca, as the oldest and one of the most internationally
prestigious universities, the distribution is established as follows:

• A president, designated by the Government of the corresponding autono-
mous region.

• Eight university members:

– Three ex officio (the Rector, the Secretary General, the Head of University
Administration).

– Five members of the Board of Governors.

• Eight members from society:

– A member designated by the Ministry of Education and Culture.

– Two members representing the Regional Assembly.

– One member from the Regional Government of the Autonomous Region.
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– One member representing the towns of the district.

– Two members from the CEOE (Spanish Confederation of Business
Organisations).

– One member from the CEPYME (Spanish Confederation of Small and
Medium Sized Businesses).

– One member from the CCOO (“Worker’s Commissions” federation of trade
unions).

– Two members from the UGT (“General Worker’s Union” federation of trade
unions).

• The Secretary of the council.

The internal rules of each of the social councils establish their own working
order, generally through plenary sessions, or else through committee sessions or
permanent sessions. While the plenary sessions are composed of all the members
of the council, and must be held at least once a trimester, the committee sessions
are composed of a limited number of members (between five and ten) and are
constituted according to the successive topics to be dealt with.

In general, there are usually three permanent committees:

• The economic-financial committee.

• The academic-scientific committee.

• The social relations committee.

In each of the permanent committees a president is elected from among the
members of the social council, with the same Secretary as for the council as a
whole. An interesting fact to point out is that the economic-financial committee is
composed of the greatest number of members, which leads us to assume that its
functions are considered very important, although without detriment to the functions
of the other two committees.

ANALYSIS AND EVALUATION OF HOW THE SOCIAL COUNCILS WORK

The analysis and evaluation of the social councils, as well as of the functions
they are entrusted with, were first carried out from documents and data given to
us, taking into consideration the “overlapping” of functions assigned, topics con-
sidered, decisions made and results obtained; subsequently, the information
obtained from the presidents of the social councils was used as a way of evaluat-
ing and comparing, “from the inside”, the information gathered previously.

In this sense, the methodological strategy employed centred first on the doc-
umental analysis of the regulations or by-laws of the social councils. The regula-
tions of all the social councils are published in the Official State Bulletin and
therefore access to this documentation was not difficult. However, the bibliography
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below only includes those sets of regulations that seemed most complete and
most committed to the social progress of the councils as well as their functions,
objectives, etc.

In second place, we formulated a questionnaire addressed to the presidents
of all the social councils of Spanish universities that contained a series of open
questions aimed at obtaining an accurate evaluation of the limits and possibilities
of the councils, the extent to which the functions assigned to them are fulfilled,
whether there is satisfaction with the way they work, what perspectives there are
for the future, for improvement, etc. The questionnaire was answered by most of
the presidents, although their answers were very similar. Since the use of the infor-
mation is anonymous, we have quoted paragraphs selected from the different
answers that we considered of interest.

Below we therefore give a description of the current situation of the councils
and the conclusions derived from the analysis.

Currently, the existence of the social council is no longer questioned by any of
the university strata which are clearly aware of the role that it has to play in the
university. However, although its existence is solidly justified from a legislative
point of view, it is not so justified from the sphere of the functions assigned it,
inasmuch as, we believe, they give the impression of having a clearly catalysing
effect between the two strata, with the informative nature taking precedence over
decision-making functions.

Moreover, the composition of the council clearly favours the majority pres-
ence of the diverse strata and administrations of a public nature, the representa-
tion of the different business and union collectives being merely nominal. We also
believe that other cultural, artistic collectives or the like should be represented
since they could provide considerable help in the carrying out of the functions
entrusted to the councils. If earlier we spoke of cultural impact, source of prestige,
lending of services, etc., it would be desirable that the interpretation of such mes-
sages should be contributed to by the social councils.

Within the large functional categories that we can consider in most of the
councils, in accordance with the missions usually contemplated, economic, social
and academic, our evaluation is as follows:

• With respect to the economic-financial dimension, the council controls pre-
cisely all matters related to budgets, investment, expenditure, subsidies,
grants, etc. As a consequence, on the part of the university, there is greater
rigour in the programming and control of the diverse economic issues
affecting it. Moreover, given the lack of social awareness regarding desirable
financial collaboration for the university, the councils have not been able to
make any progress in this sphere.
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• The social dimension of the universities has been considered in the social
councils through two actions worthy of mention:

– Promotion and collaboration in diverse publications of economic, busi-
ness, artistic and cultural interest for each of the communities to which the
universities correspond.

– Attending to the enrichment of the universities’ artistic and cultural heritage,
projecting their image by means of diverse studies and publications.

• Regarding the academic-scientific dimension, the social councils have limited
themselves, almost exclusively, to reporting favourably on all the matters
proposed to them from each of the Boards of Governors.

The evaluation carried out in the previous paragraphs on the social councils
was based on information that we can consider “manifest”, where the interpreta-
tion of the subjects dealt with offers us the possibility of reliably representing the
dynamics of the councils, as well as their effectiveness.

However, given that there are usually levels of analysis hidden from the
information provided, we considered it suitable to also carry out another type of
evaluation “from inside”, through impressions gathered from the questionnaire
administered to the presidents of the social councils; undoubtedly, this information
is of great interest for the objectives we have posed.

It is pertinent to make brief mention of the figure of the presidents of the
social councils, given that they are appointed by the Governments of each of the
Autonomous Regions from among persons of recognised social prestige, with a
long and brilliant professional history, and whose preparation and independence
for the carrying out of the function assigned is usually unquestionable.

The references on the human and professional merits of the presidents of the
councils seek to safeguard the reliability and validity of the evaluations made by
them, which are usually the fruit of experience accumulated over the years that
the social councils have existed in Spain.

Consequently, we carried out an “analysis of content” of the declarations of
the presidents, presenting their opinions as a report on the issue we are posing.

In this sense, below we quote the different answers by the different presi-
dents on the more important topics. These appraisals, in any case, are always
shown in inverted commas, to differentiate our own personal appreciation from
the opinions of the presidents.

Thus, there exists a general consensus in the sense that “at first, when the
council was created by the LRU within the structure of the universities, it was seen
as a foreign element”, in the university organisation chart. However, over time,
“greater interest has been generated concerning this body, with greater appreciation
of all the functions assigned to it”.
© OECD 2001



Higher Education Management

 70

CHAPTER6  Page 70  Tuesday, June 5, 2001  3:38 PM
Although the social council is the organ for the participation of society in the
university, there is an important question which, now that we have had several
years of experience, should be considered, and that is whether the current mecha-
nism for participation fulfils the objectives desired:

“No, of course not: the social council, to be really effective, must participate
more directly in the daily management of the university, both in quantity and in
intensity. To do so, it should be given a different structure to the one contem-
plated in the present LRU. Furthermore, I think that the university administration
should be integrated in the social council. This idea has been presented several
times in different forums in which representatives of social councils from all over
the country have participated, and the Ministry of Education and Science is fully
aware of this.”

Of the three thematic spheres in which the different functions carried out by the
social council can be grouped, economic-financial, academic scientific, and social
relations, and on which permanent committees have been set up, the following
evaluations have been made:

“Regarding the economic-financial dimension, the evaluation is highly posi-
tive. The Law confers on the council the approval of the university’s budgets,
which entails that both the Administration and the Board of Governors must
present well-prepared budgets. Moreover, the council carries out very rigorous
trimestrial follow-ups, which makes it extraordinarily effective in this matter.”

However,

“this is not the case in the sphere of social relations, where the rate of effec-
tiveness is low. In our country there is no awareness of these matters, such as
there is in some American universities, where the alumni collaborate effectively
even in the financing of their old university; in those universities there is also
financing and active participation from other social collectives in the life and
development of the institution. I believe that here we are still very far from
achieving these objectives, although an attempt is being made to take small steps
in this direction.”

As regards academic-scientific matters,

“the council is limited to approving the proposals made by the Board of Gov-
ernors, and, although it has the power to propose, for example, the introduction of
new degree programmes, there has never been a situation where the council has
proposed anything apart from the studies, suggestions or approvals of the Board
of Governors.”

Given that the presidents of the social councils are in a privileged situation
for judging aspects of interest to our study, we consider of great use their opinion/
evaluation on spheres such as the “availability of teaching, administrative and ser-
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vices staff in the university”, “the material resources available to the institution as
a whole” and the “functional organisation of the institution”.

“There will still be all kinds of deficiencies in the university in our country as
long as it continues to receive only 1% of the GDP, unlike the universities in the
countries around us which receive 1.5%. Moreover, the continual increase in the
number of universities, centres, and degree programmes all over the country is
detrimental to universities as a whole, making more pronounced the traditional
shortages, lowering the quality of its services; the implementation of the single
district* should not be delayed because it would result in a rearrangement of cen-
tres, departments and services in general, thus favouring a higher quality.”

“The functional organisation of the university, mainly centred on the manage-
ment and administration of the institution, has improved lately. Currently, there is
effective and efficient organisation; in this sense, all members of the rectoral team
dedicate many hours of the day to management, giving rise to the smooth running
of the university.”

Within the functions assigned to the social councils,

“personal measures have been taken by both the president and some mem-
bers of the council for the purpose of raising funds for the university. Although up
until now the results have been scanty, nevertheless, in certain strata a favourable
atmosphere has been created surrounding this objective.”

Moreover, within the scanty budget allocated to social councils “a part of it”
was always destined “to endowments for scholarships and also to subsidise publi-
cations of interest for the university community”. Also of a scientific nature are the
competitions it holds for subsidising research and publications “that are consid-
ered to be of great scientific and social interest”.

The presidents of social councils highlight “the need for a considerable
increase in university budgets, along the lines already manifested, from 1 to 1.5%
of the GDP”, as well as the “reform, both of the Board of Governors and the social
council itself”. They believe that “it makes less and less sense for a firm’ like the
university, with thousands of employees, and a budget of thousands of millions of
pesetas, to depend exclusively on the Board of Governors; any firm, with the num-
ber of employees that the university has, would be managed by a Board of Admin-
istration”. Along this line of thought, there are presidents who consider that “the
Board of Governors has enough to do handling the management of academic and
scientific teaching, and should leave management integrated in the social council
which, acting as a Board of Administration and with a very different structure from
the one it has at present, would deal with everything else”.

*N.T.A. “Single District” would mean that all Spanish Universities would be considered as 
pertaining to only one district as opposed to different regional districts.
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Finally, the presidents are in favour of the university taking on an increasingly
formative role, an aspect declared as “one of the major concerns being observed
in all the social councils, that the university must be shaped as the appropriate
institution for training not only the professionals and researchers that society
needs, but also the new human being’ of the 21st century”.

CURRENT PROBLEMS AND FUTURE PERSPECTIVES

At present, and taking as a basis the conclusions reached by the different
assemblies being held by the presidents of the social councils in Spain, these
institutions aspire to widen their competence, acquire greater means and infra-
structure for their adequate functioning, have greater impact on economic issues
and apply business methods to the “university enterprise”.

The presidents of the social councils consider that strategic planning meth-
ods must adapt to the “university enterprise”. They understand that the subject
of strategic planning in a university should lay emphasis on the university offer:
degrees. Although planning the university offer adapts to the public authorities
according to the needs of society, it is thought that the social councils should
participate considerably.

Likewise, it is also thought that a possible evolution in the planning of the
functions assigned to the councils should approach the Anglo-American type of
university organisation, including society in the economic management of the
councils. Moreover, it is understood that the financial instrument, which also con-
trols services, can allow the broadening of the councils’ framework of competences
in the fostering of research activities, the development of quality control laborato-
ries, information processing, the development of areas with strong impact on soci-
ety, employment bureaux, urban development, the environment, etc. It is thought
that the consolidation and progress of the social councils should not be orientated
only towards the strictly academic area, but also towards economic and social
functions.

Regarding the fostering of the collaboration of society in the financing of uni-
versities, three lines of development are marked out: collaboration of firms with
universities, both in the development of research and in practical training for stu-
dents and graduates; the signing of collaboration agreements between universi-
ties and the financial institutions and large firms operating in the university area;
and, finally, the shaping of the figure of patronage or sponsorship that would serve
to open channels for private individuals and firms to co-operate in the financing
universities.

Finally, we can say that there is a general idea that the social councils should
be more deeply involved in economic and social responsibilities, such as the
financing, planning and management of universities. However, it is thought that
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the main problem in need of urgent solution is not that of broadening compe-
tences but rather that of having the means and supporting structures to be able to
develop current competences, given that the social councils do not have sufficient
technical and organisational structure for carrying out their functions.

BY WAY OF GENERAL SYNTHESIS

The social councils in Spain were created, as a result of the 1983 Organic Law
for University Reform, as organs for the participation of society in universities, with
the objective of reporting to society on that over which it has a right: teaching and
research quality.

The social councils assumed functions concerning consulting, regulating,
supervision and control, decision-making and university-society relations. In its
composition there are both representatives of the university and of the society of
which it is part, there being committees such as the economic-financial commit-
tee, the academic-scientific one and social relations.

At present and from a legislative point of view, the social councils are fully
consolidated in Spanish universities, with decisions relating to information taking
priority over those of decision-making.

Although the results obtained over the years of their existence have been
very unequal, the general balance is highly positive, although it is thought that the
current mechanism for participation does not adequately fulfil the desired objec-
tives. Hence, in the near future, the aim is for the social councils to widen their
competences, acquire greater means and infrastructure for their functioning and
try to apply business methods in the university.

The aim of the councils is to widen the framework of competences that enables
the fostering of research activities, the development of quality control laboratories,
information processing, the development of areas which have a strong impact on soci-
ety, employment bureaux, urban development, the environment, etc., addressing not
only the strictly academic area but also economic and social functions.
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ABSTRACT

The objective of this article is to investigate the role of the Macau government in
managing higher education, especially the impact of government policy on the qual-
ity of higher education in the enclave. It examines government’s influence on univer-
sity administration, curricula, staffing, research and development. The government’s
control over the University of Macau has had many undesirable effects. New courses
or programmes have been hastily launched to serve political objectives without due
consideration for quality control and employment opportunities for the graduates.
The government’s control over university management has considerably weakened
university autonomy. The article concludes by proposing policy recommendations
which aim at improving the quality of higher education in Macau.

Since the mid-twentieth century, government intervention or the politicisa-
tion of higher education has been increasing in both developed and developing
states (Mauch and Sabloff, 1995; Neave and van Vught, 1991, 1994; Sommer,
1995). The global shift from élite to mass post-secondary education has greatly
enhanced the state’s role in public universities and colleges. The state normally
shoulders 80% or more of the operational budget of the expanded public-funded
tertiary education. The market-driven economy has also increased state control over
both public and private tertiary institutions especially in rapidly developing
states such as Korea, Singapore, and Hong Kong (Park, 1995; Selvaratnam, 1994;
Mok, 1997). The State as the major source of funding of tertiary education is
accountable to the public for the money being spent. Public accountability is
defined by some as embodying not only questions of financial regularity but
also the relevance and usefulness to the community of the activities on which money is
being spent (Caldwell, 1993, p. 89).
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The state is clearly the most important body in the assurance and control of
quality of tertiary education, since it or its authorised agency regulates and influ-
ences both policy planning and implementation, and funding. Yet the public is not
satisfied with merely the assurance of academic quality. It demands higher educa-
tion to respond to societal needs, particularly the market demand of human
resources and manpower. The need to supply professionals such as engineers and
lawyers, technicians, and business-related specialists is stressed over generalists
graduated from arts, humanities, and social sciences. In a market-oriented society,
student enrolments steadily increase in professional and business-related
courses while enrolments in humanities and social sciences decline. Government
research grants are awarded mainly to physical science, particularly applied sci-
ence research projects. In the United States, the proportion of government
research grant awarded for physical sciences, social sciences, and humanities is
close to 90%, 5%, 5% (Sommer, 1995, p. 9). The uneven distribution of research
funding has partly caused the demise of social sciences and humanities in the
United States since the 1960s (Altbach, 1991, p. 492). The modern state’s predilec-
tion for mass tertiary education has strengthened government’s control over
access to universities and colleges, especially the affirmative action of equal
opportunity for the ethnic or underprivileged minorities. The loosening of admis-
sion requirements has implications for teaching and learning qualities and hence
been resisted by some institutions. Yet most worrying to the tertiary institutions of
state intervention is the direct challenge to university autonomy.

Autonomy means the power to govern without outside control. It can be differ-
entiated between “substantive” and “procedural” autonomy. Substantive autonomy
is the power of a higher education institution to determine its own goals and pro-
grammes. Procedural autonomy is the power of a higher education institution to
determine the means by which its goals and programmes will be pursued (Neave
and van Vught, 1994, p. 7). Autonomy has to be distinguished from academic free-
dom. The academic freedom of an individual scholar is his or her freedom to pur-
sue truth in his/her teaching and research activities wherever it seems to lead,
without fear of punishment or termination of employment for having offended
some political, religious or social orthodoxy (Ashby, 1966.) Academic freedom is
the privilege of teaching staff and/or researchers while autonomy is pursued by
the institutions. The two may not necessarily be correlated, though state interven-
tion in higher education may have implications for both autonomy and academic
freedom.

From the perspective of government regulations two basic models can be dis-
tinguished: the state control model and the state supervising model. The state
control model, which is commonly found in the higher education systems of the
European continent, is a combination of the authority of state bureaucracy and
faculty guilds (Neave and van Vught, 1994, p. 9). It is a power structure which
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expresses the interests of two groups: state officials and senior professors (Clark,
1983, p. 126). The level of institutional administration is rather weak. The power
distribution of the state control model is thus characterised by a strong top (the
state), a weak middle level (the institutional administration) and a strong bottom
(the senior chair holders) (Clark, 1983, p. 127). The state supervising model has its
roots both in the US higher education system and in the traditional British higher
education system. It shows far less governmental influence on higher education
than the state control system (Neave and van Vught, 1994, p. 10). The traditional
British model of higher education is a combination of the authority of faculty
guilds and a modest amount of influence of trustees and administrators at the
institutional level (vice-chancellors). It is widely regarded as an ideal model for
combining state funding of universities with university autonomy (Scott, 1995,
p. 2). The US model is also a combination of the authority of faculty guild and
institutional trusteeship and administration. But compared to the British system,
the influence of the institutional trustees (or regents) and administrators is stron-
ger. In the state supervising model the influence exercised by the state is weak.
Government does not intrude into the higher education system by means of
detailed regulation and strict control. It respects the autonomy of the universities
and colleges. The state steers the direction of higher education from a distance
and using broad terms of regulations (Neave and van Vught, 1994, p. 11).

The objective of this article is to investigate the role of the Macau Govern-
ment in managing higher education, especially the impact of government policy
on the quality of higher education in the enclave. It examines the government’s
influence on university administration, curricula, staffing, and research and devel-
opment. The article concludes by proposing policy recommendations which aim at
improving the quality of higher education in Macau.

THE DEVELOPMENT OF HIGHER EDUCATION IN MACAU

Formal modern university education in Macau is relatively new and began
when the University of East Asia (UEA) was founded in 1981 by a group of lawyers
and businessmen from Hong Kong. In 1983, Beijing and London signed a Joint Dec-
laration in which the United Kingdom agreed to revert the sovereignty and adminis-
tration of Hong Kong to the People’s Republic of China on July 1st 1997. A Joint
Declaration was also signed between the Chinese and Portuguese governments
in 1987 in which the latter agreed to revert Macau to China on December 20th 1999.
As part of the efforts to prepare for Macau’s transition from Portuguese to Chinese
rule, the colonial government had speeded up the enclave’s education including
tertiary education reform. In February 1988, the Macau Government purchased UEA.
The new public-funded university aimed to promote the training of local profession-
als and potential leaders to accomplish the objectives of localisation during the
transitional period from Portuguese to Chinese rule (Rangel, 1991, p. 319). Clearly,
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the establishment of a public-funded university in the territory was politically moti-
vated. As it will be shown later in this article, political considerations continue to
shape the management and development of the University.

When UEA was founded in 1981 it comprised merely two colleges: the Univer-
sity College and the Junior College, the former offered a three-year undergraduate
programme while the latter offered an one-year pre-university programme and a
two-year associate degree program. Over the 1980s, UEA expanded into five col-
leges, adding a Graduate College, a Polytechnic College which offered vocational
courses such as hotel management, advertisement and fashion designs, and an
Open College which, modelled after the Open University in Britain, offered dis-
tance teaching courses and evening continuing education courses. The Governor
of Macau acted as the University Chancellor.

Admission requirements were similar to that in Hong Kong. Applicants who
satisfied the admission requirements of the University of Hong Kong were
deemed to have satisfied the admission requirements of UEA. Local Macau stu-
dents had also to sit for the General Certificate of Education (GCE) examinations
held in Hong Kong in order to seek admission to UEA. The University adopted a
three-year undergraduate degree programme similar to the British system in
Hong Kong. However, local secondary school graduates could apply for admission
to the one-year pre-university programme. After fulfilling the requirements of the
pre-university programme students could be promoted to the first-year degree
programme without sitting for the GCE examinations. It is not an exaggeration to
say that UEA was more interested in luring Hong Kong students to come to Macau
to study than in attracting local secondary school graduates. In fact, student intake
from Hong Kong consistently outnumbered local student intake by a large margin.
In the 1986-87 academic year, with an enrolment of 6 786 students, 5 071 or 75%
came from Hong Kong, while only 724 or 10.7% were local students.

Few local families could afford the high tuition fee charged by UEA, which was
HKD 27 500 for the academic year 1984-85, and increased to HKD 35 000 for
1989-90. The tuition fee was more than double the fees charged by Hong Kong’s
tertiary institutions and considerably higher than the expenses of studying in
mainland China or Taiwan, the favoured choices of the majority of local high school
graduates. In the 1980s, however, Hong Kong had only two universities (University
of Hong Kong and Chinese University of Hong Kong) and two polytechnics
(Hong Kong Polytechnic and City Polytechnic). Less than 5% of Hong Kong’s high
school graduates could get admitted into the local tertiary institutions. Better-off fami-
lies in Hong Kong thus sent their children to Macau to study. Indeed, UEA was coined
by some as a “Hong Kong university located in Macau” (Hui, 1994).

As a private-funded university UEA encountered little intervention from the
government of Macau. The university’s management achieved a very high level of
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autonomy. The founders had tight control over the budget and management of the
university. They recruited the university’s principal administrators and academics
including the Rector or President, Vice-Rector, University Secretary and the Princi-
pals of the five colleges. Yet they delegated power and responsibilities to the
chief administrators. The college Principals, who were senior scholars and experi-
enced administrators from overseas, were responsible for designing the curricula
and recruiting the teaching staff of their respective colleges. The pattern of the
distribution of management power in UEA resembled the “state supervising
model”, yet with very little supervision from the local government. The management
power was in the hands of the founders and the senior professors in the colleges or
faculties.

GOVERNMENT INTERVENTION IN HIGHER EDUCATION: 
A CASE STUDY OF THE UNIVERSITY OF MACAU

After UEA was purchased by the government in 1988, it was put under the
trusteeship of a government agency, the Macau Foundation. The government has
since gradually increased its control over various aspects of the University. In the
following paragraphs, we will analyse the Macau government’s intervention in
UEA’s 1) management and administration; 2) admission regulations; 3) curriculum
programmes; 4) recruitment of teaching and administrative staff; and 5) research
and development.

Management and administration

After the Macau Government took over the control of UEA in February 1988,
the Macau Foundation replaced the “founders” at the top of the university admin-
istration. The Macau Foundation appointed members of the University Council
and Consultation Committee. It also appointed the Rector, Vice-Rector, and other
chief administrators and academics. Curriculum changes and establishment of new
programmes needed the approval of the Macau Foundation. In December 1991,
the government set up a Higher Education Supporting Office (HGSO) to replace
the Macau Foundation to oversee the finance, property, personnel, and curriculum
establishment and charge of higher education in Macau (Governor’s Decree
No. 11/98/M). The biggest change, of course, came on 16 September 1991 when
the University of Macau (UM) was established to replace UEA (Governor’s
Decree No. 50/91/M). When UEA was renamed University of Macau in 1991, a major
re-structuring of the university organisation further increased the government’s control
over the new university.

The Governor (now the Chief Executive of the Macau Special Administrative
Region) continued to act as the Chancellor. The chief executive of the University is
the Rector or President, assisted by the Vice-Rector. However, a new post of
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Administrator was created. All three form the University Management Committee
with the Rector as the Chair. The Rector, Vice-Rector, and Administrator are of
equal rank, equivalent to the post of director in Macau Government’s bureaucracy
hierarchy (UM’s Personnel Regulations, 1996). According to the Governor’s Decree
No. 25/92/M, which set up UM’s Regulations, the Administrator is responsible for
the university’s administration, finance, and property management. Although,
according to the university regulations the Rector is the chief executive of the uni-
versity, in reality or, in the eyes of most UM staff, the Administrator is the most
powerful person (interviews of UM staff, August-September, 1998).

Another major re-structuring of the university is the abolishment of the col-
leges. In 1991, the University College was replaced by the Faculty of Business
Administration and the Faculty of Social Science and Humanities. Junior College
was downgraded to become a Centre for Pre-University Studies in 1993. The Poly-
technic College was separated from the University and became an independent
Institute of Polytechnic of Macau (IPM) in September 1991. Three new faculties
were established in the late 1980s and early 1990s, namely, the Faculty of Science
and Technology, the Faculty of Law, and the Faculty of Education. Overall, the
power of the Faculty Deans is weaker than their predecessors – college Principals.
Yet Faculties headed by Portuguese professors such as Law and Business Admin-
istration have retained considerable power in staff recruitment and curriculum
design. Faculties or centres of studies headed by Chinese professors are usually
weaker. The colonial government’s role in the management of UM is clearly a
“state control model” with power heavily in the hands of the government. The Uni-
versity Board and the Faculties have little “substantive” and “procedural” power.
This remains unchanged after the reversion of Macau to Chinese rule in
December 1999. In a sense, UM is directly operated by the government.

Admission regulations

The University of East Asia introduced entrance examination in the 1989-90
academic year, the second year after it was purchased by the Government.
Before 1989, local high school graduates had either to sit for the GCE and pass the
required subjects or to complete the one-year pre-university course offered by
UEA’s Junior College in order to be admitted into the first year university degree
course. In the same year, the University switched from a three-year to a four-year
degree programme. Local students who have completed six years of secondary
school can sit for the entrance examination. To attract more local students to UM,
the government subsidises 40% of the tuition fee for all local students. As a result,
74% of the student intake in the 1989-90 academic year were from local secondary
schools while 26% came from Hong Kong and other places, a complete reverse of
the previous years (University of Macau, 1997).
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The introduction of an entrance examination in lieu of the British GCE subjects
and the switch from a three-year to a four-year degree programme was but a first
step away from the British higher education model. Clearly, the Macau Government
aimed at establishing a Portuguese university in Macau.

Curriculum programmes

In the 1989-90 academic year the Faculty of Science and Technology was
established, offering degree courses in civil engineering, electrical engineering,
electromechanical engineering, and software engineering. In the same year, the
Faculty of Law was inaugurated, offering a five-year law degree programme using
Portuguese as the language of instruction. The law degree programme was clearly
politically motivated. It was meant to train more local lawyers and judges to
replace the Portuguese expatriates after the enclave reverted to China. However,
few local Chinese students could master the Portuguese language, which was not
taught in local Chinese schools until the late 1980s. Since the late 1980s, Portu-
guese is offered as an elective subject in local secondary schools. Yet few Chinese
students take the subject. In a well-known local secondary school, less than
10 students enrolled in a Portuguese language class (Lei, 1998). As a result, the
majority of students enrolled in the Portuguese Law Programme were either Portu-
guese from Portugal or local Macanese of mixed Portuguese-Chinese blood who
attended a local Portuguese secondary school. To remedy the situation, a Chinese
Language Law Degree Programme was established in 1996. The programme
teaches Portuguese law, international law, local Macau law and Chinese law. Forty-
seven students enrolled in the Chinese Language Law Degree Programme in
the 1996-97 academic year. They were all local Chinese students (University of
Macau, 1997).

Another politically motivated programme was the Chinese Public Administra-
tion Programme which was inaugurated in the 1991-92 academic year. It was meant
to train local civil servants for senior administrative positions in the Government
after the power transfer in 1999. To accommodate the civil servants who had to
work in the daytime, all classes were held in the evenings. The existing daytime
Public Administration Programme (PAP) which was taught in English was going to
be phased out (the last class of the English PAP graduated in the summer of 1997).
It is interesting to note that graduates from the Chinese PAP were not really well
used by the Macau Government. Few were promoted to high-ranking positions in
the government hierarchy, mainly because they are relatively weak in Portuguese.
The government launched a new master degree programme in Public Administra-
tion in 1993 which is taught in Portuguese. Graduates of the Portuguese PAP usu-
ally occupied high-ranking positions in the Government civil service. The colonial
government’s political motive was very clear. It intended to promote local civil ser-
vants with a strong Portuguese cultural background and proficiency in Portuguese.
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The Macau government’s strategy was to introduce more Portuguese and Chi-
nese taught courses and to phase out some courses taught in English. Another
move to reduce British influence was to abolish the external examiner system.
Prior to 1991, UEA followed the Hong Kong practice by appointing an external
examiner, who was normally a senior scholar in a university of recognised standing,
for each course or programme. Examination scripts of various grades were selec-
tively sent to the external examiner for comments. The external examiner was also
consulted for curriculum change and development. This external examiner system
had served to maintain the academic standard of UEA. It was regarded as too
“British” by the University Management Committee and was terminated in 1993
(interviews, August-September, 1998).

Recruitment of teaching and administrative staff

At its inauguration in 1981, the University of East Asia was modelled after the
University of Hong Kong. All courses were taught in English. UEA’s chief adminis-
trators and senior academic staff were all recruited from Hong Kong or overseas.
Very few were recruited from Macau or Portugal. Although we do not have the
information about the places of recruitment for all teaching staff, we have a list of
“teachers and fellows” who served UEA for different durations during the period
from September 1981 to August 1986 (Mellor, 1988). Among the 177 “teachers and
fellows” listed, 89 or 50.3% carried Chinese surnames, 85 or 48% carried non-Chi-
nese (i.e. American, British, German, Japanese, etc.) surnames, while only 3 or 1.7%
were Portuguese. In fact, the Principals of the five colleges and the Deans and
Heads of schools under each college were non-local and non-Chinese. The
founders had apparently “undertaken to establish a university of international
standing” as it is written in the University Charter 1981 (Mellor, 1988). After UEA
became a public institution in 1988, however, the recruitment policy of the University
underwent substantial changes.

When UEA was renamed University of Macau (UM) in September 1991, the chief
administration posts such as Secretary (renamed Administrator), Registrar, Bursar,
Librarian and other senior administrators were all replaced by local Macanese (mixed
Portuguese-Chinese blood), Chinese, or Portuguese expatriates. Some were without a
university degree; none possessed a doctoral degree. Many were government
bureaucrats transferred from other government departments or agencies. They did
not have an academic background or experience in running a university. In fact, Rufino
Ramos, the first Administrator (September 1991-August 2000), and his associates man-
aged the university just like managing a government department. The academic staff
were not well respected and had little power in managing the university (interviews,
August-September, 1998). As one UM interviewee put it, UM was like a big govern-
ment department with Ramos as the Director. The Rector and the Vice-Rector were
Ramos’ consultants or advisers. Like a director of a government department, Ramos
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had the authority to appoint the chief administrators of the university. In
December 1997, 84% of UM’s 25 senior administrators were locally recruited or came
from the government civil service; 98.8% of the administrative staff were Macau
citizens (Macau Daily, 14 August 1998).

Before 1991, new openings of teaching positions were advertised both in
local and international media including Hong Kong’s South China Morning Post.
Appointments were offered on merit and without consideration for place of
recruitment. The salaries of academic staff at UM were comparable to tertiary
institutions in the United Kingdom, Portugal, Australia, and New Zealand. The
salaries for junior staff were also comparable to that offered by tertiary institu-
tions in Hong Kong. UEA was thus able to attract young talents from Hong Kong
and senior scholars from Europe, the United States, Australia, and New Zealand.
From 1991, however, the recruitment policy changed to attract local talents. New
academic openings were only advertised in local and Hong Kong newspapers.
From 1995, UM even stopped advertising its teaching positions in Hong Kong.
Applicants in recent years thus mainly came from Macau, mainland China, and
Portugal. In the 1997-98 academic year, 60% of the 304 teaching staff (including
teaching assistants) were Macau citizens, 13% were recruited from Portugal, 12%
from Hong Kong, 8.5% from mainland China, and 6.3% from other countries
(Great Britain, United States, France, Germany, Japanese, and the Philippines)
(University of Macau, 1997). The University had no doubt made big strides in
localising the teaching staff, albeit at the high cost of sacrificing its international
character and academic quality. Of the 304 teaching staff, only 55 or 18% hold
doctoral degrees (University of Macau, 1997).

Research and development

Prior to 1988, the private UEA had little funding for research and staff devel-
opment. The change from a private to a public institution, however, does not help
much to alleviate the situation. In the 1997-98 academic year, a small sum of
2 000 000 MOP (the MOP – Macau dollar – is linked to US dollars, 8 MOP is equal
to 1 US dollar) was allocated for research funding including travelling expenses to
present papers in international conferences (University of Macau, 1997). By com-
parison, in the same year, the Hong Kong Baptist University, which had about the
same student enrolment as UM and 368 full-time teaching staff, was allocated
51.5 million Hong Kong dollars (7.8 Hong Kong dollars = 1 US dollar) for research
and development (HKBU, 1997-98). Macau in 1997 had an annual per capita
income exceeding USD 15 000 and ranked number five in Asia after Japan, Brunei,
Singapore, and Hong Kong. Yet the research funding for the University of Macau is
lagging even behind some universities of similar size in mainland China, which has
a per capita income of USD 700.
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A CRITICAL ANALYSIS OF GOVERNMENT’S ROLE IN HIGHER EDUCATION

From a private university to a public university, the University of Macau offers a
unique case study for analysing the government’s role in higher education. In this
section, we analyse both the positive and negative impact of government interven-
tion in the management of UM. We also suggest some policy recommendations for
university management and raising the academic standard of the university.

Positive impact on higher education

When UEA was established in 1981, its curriculum programmes and admission
requirements were oriented towards Hong Kong students. It did not cater to the
needs of Macau. This changed completely after the UM was inaugurated in
September 1991. The public university is Macau-oriented and caters to local
needs, or local needs as perceived by the government. The government heavily
subsidises Macau students by reducing 40% of their tuition fee; it gives student
loans to poor students. For the first time, Macau’s high school graduates can have
the option of going to a local university. The university has changed from a profit-
oriented to a non-profit organisation. With guaranteed and stable financial sup-
port from the government, UM is able to develop programmes that meet Macau’s
short-term needs and long-term development. The establishment of the Faculty
of Law and Faculty of Science and Technology is a good example. Although the
former was politically motivated, the enclave urgently needs local lawyers and
judges to replace the deported Portuguese expatriates. Likewise, the establish-
ment of the Chinese and Portuguese Public Administration Programmes, albeit
politically motivated, was important for the mid- and long-term development of
Macau’s civil service.

A local university serves the purpose of retaining young talents to stay and
work in Macau. Before 1981, local high school graduates had either to go to Taiwan,
mainland China, Hong Kong, or overseas to attend university. Many chose to stay
abroad after finishing their studies. Macau thus suffered a serious brain drain. The
establishment of UEA in 1981, particularly its change of ownership in 1988, partly
stopped the brain drain. Each year, about one-third of those high school graduates
who seek admission to higher education choose University of Macau. The policy of
localising administrative and teaching staff, despite its side-effects, also serves to
retain young local talents to work in Macau. In short, from the perspective of both
Macau’s short-term needs and long-term development, the purchase of UEA
in 1988 was a good decision.

Negative impact on higher education

When the Portuguese colonial government took over UEA in 1988, its strategy was
to phase out British and American influence. British and American administrators
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and Faculty Deans were systematically phased out and replaced by Chinese or
Portuguese. However, with the British and Americans gone and the introduction of
Portuguese and Chinese programmes, the enrolment of Hong Kong and overseas
students significantly dropped. In the 1997-98 academic year, only 18 Hong Kong
students enrolled, while 145 students came from mainland China, 22 students
from Portugal, and 58 one-year or one-semester exchange students were mainly
from Europe. In the same year, less than 5% of the teaching staff were recruited
from Great Britain, the United States and other European states other than Portugal.
They were mainly language teachers (University of Macau, 1997). With 60% of its
teaching staff being Chinese and 30% Portuguese, UM has become a hybrid of
Chinese and Portuguese cultures. The colonial government has indeed succeeded
in rooting out the British and American influence, albeit at the expense of losing
the university’s international character.

The worst side-effect of government intervention is the politicisation of
higher education. As we have already pointed out, new programmes or courses
were established to meet the political needs of the process of decolonisation.
After the new programmes had served the purpose they were terminated. For
instance, the Chinese Public Administration Programme which was established
in 1991 was terminated in 1998, when the government departments found it hard
to absorb all new graduates. Poor planning of student intake also contributed to
the abrupt termination of the Chinese PA Programme. The first batch of student
intake in 1991 was limited to 25 students despite hundreds of applicants. In 1992,
however, student intake was increased to 100. There is little wonder that the gov-
ernment departments could not accommodate hundreds of graduates in a short
span of few years.

In order to tighten its control over the university, a post of Administrator,
which is of equal rank to the Rector and Vice-Rector, was created. The Administra-
tor has filled all the 25 senior administration posts with friends or government
bureaucrats who know little about managing a university. UM has become just one
of the government departments with no university autonomy with regard to curric-
ulum changes or the establishment of new programmes. All senior administration
posts are by appointment on a two-year contract, renewable when the contract
expires. The administrators thus have little incentive to be innovative. In fact, the
government only wants “yes-men” to carry out its policies. An administration-
dominated university is easily affected by the maladministration of bureaucracy
such as incompetence and narrow-mindedness. The poor planning of the Chinese
Public Administration Programme mentioned above is a good case of bureaucratic
incompetence.

UEA provided no tenure for the teaching staff partly because it was a new uni-
versity and partly because it was a private university without a stable source of
income. However, twelve years after the government purchased UEA, UM still has
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no tenure system for its teaching staff. All teaching staff are on two or one-year
contracts. As a result, the morale of the teaching staff is low. Without a tenure sys-
tem, the mobility of teaching staff is quite high, especially those recruited from
Portugal, Hong Kong, mainland China, and other countries. Indeed, the University
of Macau is more like a “vacation site” for visiting scholars or fellows or a “stepping
stone” for junior and inexperienced academic staff.

In short, twelve years after UEA became a public university in 1988, the uni-
versity has not made much progress in raising its academic standard. There is no
systemic self-regulation or external regulation on teaching quality control. External
or peer views are not widely consulted when a new course or programme is estab-
lished. There is no mechanism to review or revise the existing programmes to suit
the changing community needs. University regulations are not strictly followed.
According to the University Personnel Regulations, Assistant Lecturers or Teaching
Assistants cannot give lectures. Yet in reality, some faculties do not follow the regula-
tions and allow Teaching Assistants to teach (interviews, August-September 1998). As
a result of the above irregularities, the overall academic standard of UM is affected
and its reputation is ruined. The university is poorly regarded by the Macau people.
Local high school graduates normally prefer to go to Taiwan for post-secondary
studies, their second choice is universities in mainland China, and UM is only their
third choice (Lei, 1998). In other words, UM does not attract the most talented
local students. The government has failed to put public money to its best use.

Policy recommendations

First and foremost the government must depoliticise the territory’s higher
education by loosening its control and giving more autonomy to the university.
The post of Administrator should be demoted, at least one rank lower than the
Rector and Vice-Rector. The power of recruiting senior administrators should be in
the hands of the university. The government must stop appointing government
bureaucrats to the university administration. In short, the government must stop
running the university as one of the government departments and give the univer-
sity the autonomy to recruit its own administrative and teaching staff. Senior
administrators, particularly the Administrator, Librarian, and Registrar, should
have a higher degree, preferably a doctoral degree. Only administrators with con-
siderable learning and research experience in higher education know how to run a
university and to respect academic staff.

Secondly, the university should introduce a tenure system. A tenure system
will raise the morale of the academic staff, retain a stable teaching team, and pro-
tect academic freedom. A tenure system is particularly important in the post-
1999 Macau Special Administration Region when the sovereignty and administration
of Macau is reverted to China which is a non-democratic country notorious for
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intervening in academic freedom. The university should provide clear guidelines
and procedures for staff recruitment and promotion. Staff, particularly teaching
staff, should be recruited by open competition. New openings of teaching posi-
tions should be advertised in both local and Hong Kong newspapers as well as in
relevant international professional bulletins or newsletters. Appointments of teaching
positions should be made on merit only. Only when applicants have equal
qualifications should local applicants be preferred.

Thirdly, the university should establish clear guidelines and procedures for
teaching and learning quality control. Procedures for self-regulation as well as
external peer group reviews should be established. Local manpower needs and
long-term human resource development should be carefully surveyed before a
new course or programme is launched. Student intake for each programme must
be strictly controlled. Programmes should not be abruptly terminated or merged,
which could be avoided by careful curriculum planning. As a public university, the
government has the responsibility to ensure that the programmes serve the
Macau community needs. Yet it should trust the expertise of the academics, espe-
cially the senior professors, to design course curricula. In order to keep up with
the changing academic trends and community needs, existing programmes should
be reviewed by the internal Pedagogical Committee and external peer groups in a
five or six-year interval.

Fourthly, the government should put up more funding for research and devel-
opment.  As mentioned above, the Macau Government only allocated
MOP 2 000 000 research fund to UM in the 1997-1998 academic year, a mere 4% of
the research funding of the Hong Kong Baptist University, which is about the size
of UM. Only a research-oriented institution or an institution which stresses both
teaching and research can attract first-rate students and retain first-rate scholars.

Lastly, Macau reverted to China in December 1999. China is a socialist state
which imposes strict control on higher education and intervenes in academic free-
dom. Despite the so-called “one country two systems” arrangement in which the
Chinese government promises high political autonomy to the Macau Special
Administrative Region (SAR), a state supervisory model similar to tertiary institu-
tions in the United States is clearly not acceptable to Peking. Yet the current state
control model which has the power concentrated in the hands of the government
only brings bureaucratic incompetence and mismanagement. In the light of
Macau’s special political and social situation, we would recommend a “balanced
model” for the University of Macau, which would give equal power to the Macau
Government, the University Administration, and the Faculties. In the balanced
model, the Macau Government gives financial support to, and oversees the direc-
tion of curriculum development for, the university to ensure that it serves the com-
munity needs. The university administration manages the personnel and controls
the teaching and learning quality of the university. The faculties take initiatives in
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designing new, and reviewing existing, programmes and engage in research and
development.

CONCLUSION

Does higher education respond to the market demands of human resource
and manpower? Is the money spent serving community interests? How can one
reconcile the need to make higher education accessible to the general masses
with maintaining the quality of teaching and learning? How can the government
steer the direction of higher education whilst avoiding intervening in university
autonomy and academic freedom? All governments which support higher educa-
tion through public-funded universities have to address the questions above. This
article examines the role of government in higher education in a former Portu-
guese colony (now a Chinese special administrative region), using the University
of East Asia as a case study. The purchase of UEA by the Macau Government
in 1988 made access to higher education possible for the majority of local high
school graduates. The government subsidises tuition fees for local students. It has
changed UEA from a profit-making to a non-profit organisation. The government
has established new Faculties such as the Faculty of Science and Technology and
the Faculty of Law, offering courses and programmes which are essential for
Macau’s long-term political and economic development after the reversion of
Macau to China in December 1999. The change of name in 1991 from University of
East Asia to University of Macau aptly reflects the significant change of orientation
of the University from serving regional to local interests.

However, the government’s control over UM has brought along many undesir-
able effects. New courses or programmes such as Law and Chinese Public Admin-
istration were hastily launched to serve political objectives without due
consideration for quality control and employment opportunities for the graduates.
Worst of all, the government’s control over university management has consider-
ably weakened the university’s autonomy. Government bureaucrats who have no
experience in managing an academic institution are simply incompetent to run a
university. There is no systematic internal regulation or external peer review to
ensure the quality of teaching and learning. The university does not have a stable
or high calibre teaching team. All teaching staff are on one-year or two-year con-
tracts. Research and development are not stressed; a research culture simply
does not exist. Academics are not respected and have little power in managing
the university. As a result, the overall quality of teaching and learning has
declined in recent years.

Some state intervention may seem necessary to steer the direction of higher
education towards serving community interests. It is not necessarily a bad thing if
two conditions are met: 1) if the government is held accountable to the people;
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and 2) if the general public is well-educated, since it would rigorously defend uni-
versity autonomy and academic freedom from government interference. Neither
the Portuguese colonial government nor the present Special Administrative
Region government was elected by the people and hence not accountable to the
people. Our case study of the University of Macau has illustrated that intervention
by a non-accountable government only leads to bureaucratic incompetence and
low teaching and research quality. Macau is further handicapped by the general
low level of education among its citizens who are mainly immigrants from main-
land China and do not see the danger of government intervention in higher educa-
tion. Moreover, pro-business political and social groups which dominate the
Macau society are only interested in recruiting commercial or technical talents
from local tertiary institutions. In the light of Macau’s political and social realities,
therefore, we recommend a variation of a state supervisory model for the local ter-
tiary institutions to give equal power to the government, the university adminis-
tration and the faculties. Only a team of high calibre senior administrators and
academics will rigorously defend university autonomy and academic freedom
from government intervention.
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The Difficulties and Dilemma of Constructing 
a Model for Teacher Evaluation 

in Higher Education

Karen Chan  
Hong Kong Baptist University, China

ABSTRACT

This paper describes and analyses the difficulties experienced by universities in
trying to construct a model for teacher evaluation in higher education; the tension
between formative and summative evaluations, the problem of evidence, the prob-
lem of the “untrained” appraiser, and the problem of criteria and weighting.
Although there are no perfect solutions to solving these problems, this paper
argues that in order to survive and compete, universities today must face these
problems seriously and work conscientiously towards a model which could help
maintain and further improve academic staff performance in both teaching and
research. A balanced approach, with genuine co-operation between the academic
staff and the university administration in constructing such an evaluation model,
would be the best way forward.

INTRODUCTION

The first and foremost difficulty in constructing a model for teacher evalua-
tion in higher education is the lack of interest in it. A survey of the available
research literature on this topic readily testifies to the fact that books, journal
articles, reports or monographs on this topic are in scarce supply. Even if the
topic is on “teacher evaluation”, it is more commonly related to primary or sec-
ondary school teacher evaluation and not “teacher evaluation in higher educa-
tion”. Although some common features could still be drawn from this research
work, the principles are not as readily applicable to the higher education sector as
one may expect. The portfolio of activities expected of teachers in colleges and
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universities is much wider and more complex than that at the more elementary
or secondary levels.

This lack of interest is not accidental. Rather, it is deeply rooted in the
“traditional” or “classical” view of what higher education is and should be and
the role of teachers in it. As William Birch (1988, p. 7) commented, universities
have all along been operating like a “closed academic system” in which the con-
duct of scholarly activities “are to a substantial degree internal to the community
of scholars without necessary reference to the external world of affairs.” He
traced this development of a “closed system” tendency back to the time when
universities, once emerged as closely related to the Church in medieval Europe,
were subsequently separated from the Church; and “the difficulty with which this
necessary detachment was achieved may have contributed to the growth within
higher education itself of a dogma that academic freedom is in all respects an
absolute – a dogma which has contributed significantly to the excesses of the
closed-system view.”

Today, although higher education institutions may have responded at the
institutional level to the changing developments and demands of the modern
society, the pressure is not equally felt by individual academics and the attitude
of the great majority of academics has not yet changed. Apart from holding to the
“western tradition of scholarship and learning” in believing that “the pursuit of
knowledge” should be “for its own sake, and therefore in detachment from the
world of affairs” (Birch, 1988, p. 8), academics regard themselves as professionals.
As Blackburn and Pitney (1988, p. 15) observed, “based in part on a claim for
autonomy in their work accompanied by highly developed and specialised
skills, professionals expect to direct their own activities in the workplace free of
interference by others”.

Due to this lack of interest in the development of “teacher evaluation in
higher education”, Blackburn and Pitney (1988) pointed out in their report on Per-
formance Appraisal for Faculty – Implications for Higher Education published by the
National Centre for Research to Improve Postsecondary Teaching and Learning at
the University of Michigan, that colleges and universities have not paid enough
attention to the scientific theory behind performance evaluation systems, and to
the research on their effects on the ethos of the institution. Ironically, this lack of
attention is quite contrary to the notion commonly held by educators that evalua-
tion is necessary to assess quality and assist in learning. If “teacher evaluation in
higher education” has only emerged as a relevant research topic in the last
15 years, much less has been done to research on the effects of “teacher evalua-
tion” on individual teachers, the ethos of an institution, and the quality of the
teaching and learning processes in higher education. The development of teacher
evaluation, in most colleges and universities, is therefore left to chance.
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THE QUALITY MOVEMENT

With the move from elite to mass higher education, coupled with shrinking finan-
cial resources and rising expectations from the society, teacher evaluation in higher
education has been more often mentioned recently as a part of the “quality assurance
process”. In the context of the higher education sector in Hong Kong, the need and
the responsibility of individual institutions to ensure quality in higher education has
been expressly stated in the 1996 Report of the Government’s funding advisory body
on higher education, the University Grants Committee (UGC) (1996, p. 65):

“In recent years, and in particular following the major expansion in student
intake which occurred during 1991-95, concern has been expressed in the
community and in the HEI (Higher Education Institutions) about quality –
quality of matriculants, quality of teaching, quality of learning and quality of
students. In parallel with similar developments in many other parts of the
world, there is both public and professional interest in systems to assess, rec-
ognise, promote and reward the achievement of quality. One common feature
of higher education systems elsewhere is that quality is recognised as the
responsibility of the individual institutions, and they are expected to be pub-
licly accountable for it.”

As a response to the quality movement, higher education institutions in
Hong Kong, following the steps taken by their counterparts world-wide, have been
paying much more attention to the development of teacher evaluation systems in
the last five years. Seen from the perspective of the management, this is neces-
sary in order to demonstrate quality and an institution’s commitment to account-
ability. As one of the “quality assurance processes”, it is a considered move to
satisfy the Government, the funding agencies, and the general public at large; but
in the eyes of the individual teachers, the question is: “Is it necessary; is it effective;
is it useful; and is it meeting the purpose of evaluation?”

WHY EVALUATE – FITNESS FOR PURPOSE

Right from the start, teacher evaluation in higher education suffers from a con-
fusion of purpose and a tension between which purpose should dominate and
override the other; the “formative and developmental” approach or the “summa-
tive and judgmental” approach. From the management’s point of view, if “evalua-
tion” is for the sake of “quality assurance”, then judgement has to be made and it
should be “summative”. From the point of view of individual teachers, if “evaluation”
is to assist in learning, then constructive advice should be given and its purpose
should be primarily “formative and developmental”.

For many years, universities are used to the “summative” approach whereby
evaluative judgements are made about a teacher’s performance in order to reach a
particular personnel decision on “appointment”, “tenure”, “promotion” or “merit
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increase”. However, the kind of “teacher evaluation model” developed by institu-
tions in Hong Kong in recent years is much more comprehensive than focussed on
mere personnel decisions. In most instances, the new “teacher evaluation” pro-
cess covers all teachers in the institution, irrespective of whether they have
already obtained “tenure” or in the Hong Kong context, “substantiation”, which
means the security of “continuous employment”. This “comprehensiveness” of the
recent “teacher evaluation model” developed in higher education argues very
strongly for a “formative and developmental” approach.

Moreover, in the tradition of colleges and universities where collegiality, aca-
demic freedom and autonomy are readily upheld as cherished values, a teacher
evaluation model with an obvious managerial overtone would be met with strong
resistance and negative feelings from the teachers (Hancock and Settle, 1990).
Besides, it is also not in step with the principle in education that evaluation would
only be able to achieve its desired results if it is for the purpose of learning. While
some research literature supported the view that teacher evaluation should serve
the dual purposes and no negative effects were found when the two functions
were linked together (Prince and Lawler, 1986; Dorfman et al., 1986); some others
disagreed, saying that linking the two functions together would cause confusion in
purposes and hence affect the validity and reliability of results (Deets and Tyler,
1986). Ilgen and Feldmen (1983), on the other hand, argued that it would be naive
to think that employees could really separate the two functions.

More recently, research literature seems to be more supportive of the view that
teacher evaluation in higher education can and should serve more than one pur-
pose. Roe et al. (1986, p. 144) analysed that “the conventional separation of evalua-
tion for personnel decisions from evaluation for faculty development leads to claims
that these should be entirely separate processes, that the two purposes cannot be
achieved simultaneously. For the individual, these are genuine difficulties and there
is some risk of conflict between the two purposes. But even though complete inte-
gration may not be attainable, the two purposes and functions of evaluation should
be brought as close together as possible”.

Along a similar line of thought, Centra (1993, p. 5), in his book on Reflective Fac-
ulty Evaluation, when commenting on the role of evaluation in teaching effective-
ness, wrote that “if possible, it makes sense to use evaluation procedures
formatively before adopting them summatively. In this way, teachers become
acquainted with the procedures and criteria to be used, and have the opportunity
to improve their performance before being judged”.

Valentine (1992, p. 5) proposes that the ideal model should be Performance-
Based-Developmental-Evaluation (PBDE), which emphasizes the developmental
aspect and de-emphasizes personnel employment decisions. In specific terms,
the PBDE is a process for professional improvement which includes:
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The experience in Hong Kong is that most institutions started off with the
“formative” approach but ended up with the dual “formative” and “summative”
purposes. The reason why most institutions had to start off with the “formative”
approach is largely due to the strong resistance from teachers, which is most
intense in the older universities where the “classical” view of universities is pre-
dominant. “Substantiated teachers” argued that by virtue of their substantiation,
they should not be evaluated again for summative personnel decisions; and they
can only accept “formative evaluations” for growth and development. Some newer
universities seek to separate the formative function from the summative function
and perform them at different parts of the year, which adds up to a lot of workload.

I had a similar experience with my university which is a small-size university
with 44 years of history. When the new “teacher evaluation model” was developed
in 1998, feedback from teachers during consultation visits paid to each Faculty and
School obviously favoured a pure “formative” approach, and questioned the
“legitimacy” of a “summative approach” as a threat to the “substantiation” system.
Theoretically speaking, a “formative” approach can best assist a teacher to grow
and develop as there would be no doubts about the intention behind evaluations.
However, as one probes deeper into the practicalities, one would quickly discover
that even with a “formative” approach, “judgement” has to be made on a certain
teacher’s performance in order that areas could be identified for growth and
development. If “judgement” has to be made anyway, teachers then favoured a
model that would do justice to the process, including the collection of evidence,
who would pass the judgement and on what basis. The end result is a model very
much patterned after the one proposed by Valentine (1992, p. 5), with annual con-
sultation meetings held between Heads and colleagues, which is largely develop-
mental; and then a “summative” review once every three years, with “judgement”
passed by a Faculty panel.

The “dual-purpose” approach is indeed a compromise to reconcile the ten-
sion between the need to assist teachers to grow and develop on the one hand,
and the need to ensure quality and demonstrate accountability at the institutional
level on the other. One of the institutions in Hong Kong which adopted a pure
“formative” approach in the initial stage of development was subsequently
“advised” by a Management Review Panel set up by the Government’s funding
advisory body, the University Grants Committee, to add the “summative” function

• Identifying performance expectations
• Documenting performance Formative Phase (95%)
• Conferencing about performance
• Developing plans to improve 

performance
Summative Phase (5%)

• Making personnel decisions based on
performance
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back to the process at least once every three years, so that judgement could be
made and quality ensured.

WHAT TO EVALUATE – THE PROBLEM OF EVIDENCE

As soon as “judgement” has to be made, teachers raise their eyebrow at what
constitutes “evidence” for “judgement”. This is by no means an easy question for
teacher evaluation, and especially teacher evaluation in higher education. For one
thing, no one actually knows what happens in a classroom except for class visita-
tions which rarely happen in higher education. Moreover, knowing what happens
in a typical classroom situation for a particular teacher cannot supply any valid
data for evaluation, for the quality of teaching goes beyond the classrooms, into
areas of preparation of course materials, the design of course syllabus, teaching
assignments, examination papers and grading, and teacher-student interaction
outside of classrooms, etc., not to mention the argument over whether we should
evaluate the short-term or long-term effect of teaching and learning.

Student feedback in the form of rating of teaching performance has most com-
monly been used in colleges and universities as a means to collect evidences on
teaching quality. However, the design of the rating forms has often been called
into question. “One typical limitation… is that the typical student rating form is
devised to reflect effectiveness in lectures, lecture and discussion, and other
teacher-centred methods. Unless modified, the typical form does not rate stu-
dent-centred or active approaches to learning such as collaborative learning”
(Centra, 1993, p. 48). Moreover, these forms are often designed for use on an insti-
tution-wide basis, which unfortunately ignores the fact that the expected presen-
tation techniques and teaching methods could differ drastically across different
disciplines and vary according to different student groups and at different levels.
All these questions added together may very well lead to a general disbelief that
the data collected through student evaluation forms could really contribute effec-
tively to an understanding of a teacher’s teaching quality.

Theall and Franklin (1990), however, argued that effective student evaluation
could in fact be achieved. They attributed the failure of making good use of stu-
dent ratings to the unclear institutional policy towards such a design. They pro-
posed that student evaluation forms could be effectively used if: i) they are
designed with a clear purpose in mind, including an understanding of what consti-
tutes effective teaching and appropriate questions set to solicit responses on
those characteristics; ii) they are designed with adequate participation from teach-
ers, students, administrators and professionals who have read the relevant
research literature and who know the basics of questionnaire design; and iii) a
clear message could be sent to all teachers and students on how the results will
be disseminated, and how they would be used and by whom.
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I have little doubt that Theall and Franklin’s approach would be a sensible
one and would help to bring about a much more systematic and professional
approach to the design and operation of student evaluation systems. Nonethe-
less, even if a student evaluation questionnaire is effectively designed and imple-
mented, it would only represent one set of data on one area of a teacher’s work
performance. A teacher’s work performance in higher education extends beyond
mere teaching into areas of research and service.

The real problem in collecting evidence for teacher evaluation in higher edu-
cation is that most of the data is not readily available. Roe et al. (1986, p. 147)
pointed out that “some of the more specific problems of evidence are a conse-
quence of certain cherished features of academic life. Individuals and depart-
ments have a great deal of autonomy; much of what individuals do is private; they
know little or nothing of what goes on in another colleague’s classroom or labora-
tory. Since evidence depends upon records being kept or information being avail-
able … this fact of academic life leads to considerable reliance on evidence
provided by the individual who is to be evaluated”.

The developing trend in teacher evaluation in higher education is that more
and more teachers are now asked to provide dossiers or portfolios of what they
have done and achieved in teaching, research and service for the purpose of eval-
uation (Roe et al., 1986; Arreola and Aleamoni, 1990; Seldin, 1993), My observation,
however, is that most academics are not yet used to this concept of documenting
their own work on a regular basis and neither are they familiar with what should go
in a dossier or portfolio. My experience with academic staff review and promotion
panels over the past ten years is that teachers in higher education generally do
not pay much attention to “proving their worth”. There is a general belief that if
they are good in the field, people should know it and there is no need for them to
“prove it”.

In his book Successful use of Teaching Portfolios (1993), Seldin suggests that the use
of portfolios will help teachers reflect on their own teaching as a scholarly activity,
and will stimulate teachers to re-consider their teaching activities and re-think
their teaching strategies. At my university, where a “teacher evaluation model” was
recently developed for all teachers, we have applied this concept and request
teachers to provide an “Annual Activity Report” on teaching, research and service;
which should include some reflection on past practice and plans for the future.
This new feature of self-documentation has so far been met with the least resis-
tance. What is controversial about this “Annual Activity Report” is that there is a
“feedback column” at the end to facilitate an “Annual Consultative Meeting” to
take place between the colleague and his/her Head of Department.

The contention is that if “judgement” is made about a teacher’s performance
in the “Annual Activity Report”, then it changes the whole purpose of the annual
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exercise from a “formative and developmental” approach to that of a “summative
and judgmental” one. The real hidden concern of colleagues, however, according
to my own observation, is not that they are against evaluations, but by whom? If
“judgement” is made in that column, it is the judgement of the Head of Depart-
ment alone. Can the Head of Department be trusted to pass that judgement on
colleagues? Will he/she be fair and will he/she be well informed of the different
requirements in the field to be able to pass a “good” professional judgement?
This leads us very well into the next two critical questions frequently asked on
teacher evaluation in higher education: “Who should evaluate?” and “What are the
criteria?”

WHO SHOULD EVALUATE – THE PROBLEM OF THE UNTRAINED

Ideally speaking, an effective teacher evaluation model should actually start
with self-evaluation of the teacher involved in the process (Roe et al., 1986, p. 165).
This is in line with what we have discussed earlier about the teachers’ claim for
“professional autonomy” in higher education.

“… part of the argument against regular appraisal or any kind of evaluation
by others rests on the claim of professional autonomy. This can be extended
to the contention that professional responsibility includes continual self-
appraisal. It is a realistic assumption that evaluation of individual perfor-
mance in higher education will have and should have at least a significant
element of self-evaluation.”

In reality, not all teachers in higher education are used to “continual self-
appraisal” on a regular basis. There is no doubt that in the development of
teacher evaluation models in higher education, we should encourage self-reflec-
tion and self-evaluation; but we should not leave it at that. In order that teachers
in higher education could really critically self-reflect on past practices to identify
areas for growth and development, institutions should provide more guidance on
the process, and especially on the performance expectations and standards to be
achieved at different levels.

Again, due to the teachers’ claim for academic freedom and professional
autonomy, very few institutions have laid down any performance expectations for
their teachers. The question arises when a teacher is being turned down for “ten-
ure” or “promotion”: a complaint would usually point to the fact that there has not
been any communication on performance expectations and in that regard, how
can a teacher be denied “substantiation” or “promotion” on the basis of some-
thing that he/she is not fully aware of. Indeed, Heads of Departments, Deans,
Chairs of “Substantiation or Promotion Panels” and colleagues who are involved in
evaluating the performance of another teacher in one way or another would all
have their “hidden yardsticks” in the interpretation of these expectations and
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standards. It is only a matter of whether we are willing to bring these “hidden
yardsticks” to the forefront, and be prepared to either defend them or amend
them in terms mutually acceptable by colleagues and the institution.

Our university has moved a step towards this direction in the recently devel-
oped model for teacher evaluation. Each Department has now fully discussed per-
formance expectations and standards with their colleagues, and presents them to
the Faculty Board for endorsement. These expectations cover the scope of work
expected of teachers in the three areas of teaching, scholarly work and service; the
evidence that will be looked at in the three areas during evaluation; the threshold
standard to be achieved; and the expectations in the three areas at different aca-
demic ranks. Although the effects of such a move are yet to be tested, it is at least
a step forward in enhancing communication between colleagues and the Head of
Department, as well as between Departments and the Faculty. These performance
expectations are presented as a reference guide to the University’s “Substantia-
tion or Promotion Panels” so that any specific requirements of particular disci-
plines and fields would have a more objective basis for discussion.

Not only individual teachers are in need of guidance in self-evaluations:
Heads of Departments and Deans are also in need of some assistance in order for
them to effectively assist teachers to grow and develop. In our discussions with
Heads of Departments and Deans in our recent exercise, the general feeling is one
of “great reluctance” on their part to take on the role and the job of an evaluator in
the teacher evaluation process. This is due in part to the culture of “collegiality”
inherent in colleges and universities which makes it difficult for Heads and Deans
to assume a more “judgmental role” in the evaluation process; and also in part to
the democratic process of the appointment of Heads and Deans in the higher
education sector, which is usually dependent on election by their colleagues and
on a rotational basis. Under this kind of situation, it would be very difficult if not
impossible to expect a Head of Department or Dean to function with the same
kind of authority and management responsibility as a “line manager” in the busi-
ness organisational setting (Blackburn and Pitney, 1988).

With the increasing economic pressure coupled with issues of competition
and public accountability, colleges and universities have found themselves mov-
ing more and more towards the “business” orientation of managing “business” in
the higher education sector. Alongside the academic dialogue on teaching and
research, one would not be the least surprised nowadays to hear on campus such
business jargon as “business process re-engineering”, “cost-effectiveness”, value-
added”, “streamlining of operation procedures”, “key result areas”, “management
by objectives” and “customer service orientation”. To put it plainly, the higher
education sector is now run more and more like a business enterprise, except that
its staff is not yet trained to take on that new challenge.
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“The need for staff development is greater than ever before”, as pointed out
in a report released in April 1987, by the Committee of vice-chancellors and princi-
pals in the United Kingdom. On a similar note, Kogan et al., commented in a report
of the IMHE project released in 1988 that in the face of new challenges, the func-
tions of higher education have expanded, the academic task has become wider,
and “the complexity of the academic profession is by no means matched by ade-
quate preparation and many institutes do not provide in-service training for staff
to acquire the requisite skills” (Staffing Higher Education – Meeting New Challenges).

Hewton (1988) proposes that both the appraiser and appraisee ought to be
trained because teachers in higher education are not familiar with the appraisal
process, and in particular the appraisal interview which is so often conducted with
little preparation on both sides and left with little effect on the process. The need
for training, however, is easier said than done; not because institutions are reluc-
tant to provide the necessary training on staff appraisal, but Heads and Deans are
not as enthusiastic as one may expect about their being trained on staff appraisal.
The situation is compounded by the fact that training materials and trainers speci-
alised in the area “teacher evaluation in higher education” are not readily avail-
able. Although one may easily locate management consultants and training
materials on “staff appraisal”, they are usually heavily oriented towards the com-
mercial sector, which academics would quickly dismiss as irrelevant to the educa-
tional setting. Our university has conducted two workshops for Heads and Deans
before implementing the new teacher evaluation model. For those who are eager
to be trained before the workshops, they feel that the workshops are beneficial;
for those who are sceptical before the workshops, they remain more or less the
same. It is the attitude, rather than the substance, that matters.

Hewton (1988) also pointed out that in institutions where peers are also
involved, they should also be trained to provide as accurate and reliable comments
as possible on the teacher under review. Institutions which prefer to use peer
review within the department would need to be careful about both its advantages
and disadvantages (Roe et al., 1986). In terms of advantage, the evaluation process
would have multiple points of assessment which would in general argue for a more
balanced result. However, peer assessment would also bring in such elements as
friendship or hostility, casual and random observation or comments which may not
be fair to the teacher under review. So, if peers are included in the evaluation pro-
cess, it would be best if the comments are limited to the professional areas, the
information is gathered through a standard instrument, say a designed question-
naire to guide the evaluation, and peers involved are properly briefed or have some
common understanding on the performance expectations of what constitutes good
teaching, scholarly work and service. Roe et al. (1986, pp. 236-256) have provided
very useful examples of instruments used in some institutions for the purpose of
gathering peer feedback on a colleague’s performance in the evaluation process.
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CRITERIA OF EVALUATION – THE PROBLEM OF CLARITY AND WEIGHTING

Whether or not training is provided for whoever is involved in the evaluation
process, the most crucial question hanging over everybody’s mind is: what are the
criteria of evaluation. No one would disagree that it is necessary to establish clear,
objective and consistent criteria for teacher evaluation, but the job of achieving
this in higher education is daunting. In this paper, I have mentioned more than
once that the traditional view of teachers in higher education has posed obstacles
to the setting up of a more regular, open and transparent teacher evaluation
model. If this is the case with the other problems and difficulties, it is more so with
the criteria of evaluation. As a consequence of the freedom and autonomy claimed
and enjoyed by academics, the expectations of an academic’s performance are
often expressed in vague and general terms (Roe et al., 1986). Teaching, research
and service are the three commonly identified work areas of teachers in higher
education, but what constitutes good teaching, research and service cannot be
easily defined and quantified, and very much of what teachers do within these
broad limits are left to be decided by the teachers themselves.

In a report released by the Joint Committee on Standards for Educational
Evaluation published in 1988 in the United States, it was noted that while dis-
agreements do exist about what constitutes good teaching, good research and
good administration, across different disciplines in colleges and universities, such
disagreements are warranted and it would be more practical to adopt a “pluralis-
tic” viewpoint in applying the evaluation criteria to teachers in higher education. I
think this represents a sensible approach and should be vigorously pursued. 

In the area of teaching, it would appear that less controversy has surfaced
across disciplines as to what constitutes good teaching. Although researchers have
mentioned that teaching effectiveness could be situation-specific and that it could
vary according to different student levels, it is believed that the essentials of a
good teacher would be quite similar, and would need to be defined in order to
solicit intelligent student feedback (as in the case of the design of student evalua-
tion forms) as well as peer feedback as we have just discussed, and to encourage
teachers to perform at that level. Sherman and others (1987), for example, has
identified the following five characteristics of good teaching:

• Enthusiasm (vocal delivery that is lively and varied; high energy level; pleasure
in teaching; love of and deep interest in the subject).

• Clarity (clear presentation of concepts; comprehensibility; summarising of
major premises; systematic presentation of material).

• Preparation and organisation (detailed outlines; establishment of course
objectives; preparation of materials; definition of evaluation procedures).
© OECD 2001



Higher Education Management

 104

CHAPTER8  Page 104  Tuesday, June 5, 2001  4:29 PM
• Stimulation (creation of interest and thoughtfulness in students; inspiration
of intellectual curiosity in students; ability to be interesting, motivating,
thought-provoking).

• Knowledge (grasp of subject matter; ability to make interrelationships of
knowledge areas clear).

If one compares this model with that described by Feldman (1988) a year
later, after carrying out thirty-one studies on this subject, the five points listed ear-
lier would bear close resemblance to the following main points summarised by
Feldman:

• Sensitivity to and concern with class level and progress.

• Preparation and organisation of the course.

• Knowledge of the subject.

• Enthusiasm for the subject and for teaching.

• Clarity and comprehensibilty.

• Availability and helpfulness.

• Fairness.

• Evaluation of students and the quality of examination.

While all these may seem quite helpful to the teachers as to what standard is
expected of their teaching performance, the problem with these criteria of good
teaching is that most of them are not easily quantifiable. Except for evidence of course
materials and examination papers and student feedback on the class delivery of the
teachers, all the other criteria like enthusiasm, clarity, fairness and stimulation are very
much subjective judgements without much evidence to rely on.

As one is generally led to believe that one could not make sound and
informed judgement without clear, objective and quantifiable evidence, teaching
would usually lose out in staff review and promotion processes because evidence
for teaching is usually limited or incomplete. The tendency of most staff review or
promotion committees, therefore, is to consider whether teaching has been per-
formed at an acceptable level, because it is so difficult to distinguish the truly out-
standing from the good, and to differentiate between good and satisfactory
teaching, just on the basis of presentable evidence. Moreover, where a teacher
has taught at an acceptable level for the purpose of tenure, the staff review/pro-
motion committee would rarely look for evidence of better teaching at a higher
level when the teacher is considered again for promotion. Instead, one would look
for additional evidence of research activities since the last review.

The criteria for research has less of a quantifiable problem than that of teaching.
However, the question of “consistency” is consistently raised in the evaluation of
research performance across disciplines. Centra (1979) reported that faculty mem-
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members in the natural sciences may publish more frequently in the early stage of
their academic careers than do those in the humanities or social sciences but that
the situation reverses twelve years later. Blackburn and Pitney (1988), on the other
hand, alluded to the problem that while some teachers may publish frequently in
the form of short journal articles in a particular discipline, other teachers may prefer
to turn out more substantial publications at greater time intervals. Moreover, there
is a long list of creative works which colleges and universities may value but find it
difficult to subject it to the same kind of peer review as in the traditional disciplines.

As Tony Becher (1989) pointed out in his interesting book on Academic Tribes and
Territories, disciplines in the universities could be broadly categorised as “hard and
applied” vis-à-vis “soft and pure”. The “hard and applied” disciplines, such as the
natural sciences, are more organised and systematic in its academic approach and
output. Hence, they are more successful in getting recognition and they have more
power; whereas for the “soft and pure” disciplines, such as arts and humanities, they
are more loosely organised by nature and due to their vast diversity, as well as their
less quantifiable evidences of research performance, they would usually lose out in
getting recognition and they have less power. In establishing a set of criteria for the
evaluation of research performance across disciplines, Blackburn and Pitney (1988)
proposes that the plan must be sensitive to individual differences.

It is generally assumed in colleges and universities that the quantity of
research output, with appropriate variations for different disciplines, is what
really counts in evaluating research performance in important personnel deci-
sions. A deeper question to be asked is whether the quantity really reflects the
quality of research work. Many scholars remain sceptical about this direct infer-
ence, although staff review or promotion committees would usually regard pub-
lication in refereed journals as a natural guarantee. For those “soft and pure”
disciplines where it is comparatively more difficult to find well respected refer-
eed journals in an international setting, the quality of a teachers’ scholarly
work would often invite arguments and heated discussions in staff review or
promotion considerations.

In the area of “service”, it has been said that the most common kind of assess-
ment is no assessment. I am afraid no one has ever cared to put down any expec-
tations on service performance, but it has serious consequences in that teachers
nowadays are more and more reluctant to take up administrative responsibilities
as a service to the institution. As the saying goes again “what you get is what you
test”, teachers know very well that they will never get tenure or promotion
because of excellent performance in service, and they would rather concentrate
on those criteria of performance that are valued by the institution.

In respect of what area of performance is valued more, most teachers believe
that colleges and universities are moving more and more towards an emphasis on
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research performance, and this is well supported by research done in this area.
Seldin (1990) reported that in a survey done in 1983, 770 liberal arts colleges in
United States which used to pride themselves in teaching excellence, admitted
that “research” is now the major factor in overall teacher evaluation. Kasten (1990)
in another survey on the weighting of performance criteria in higher education,
reported that “research” is first, “teaching” is second, and “service” makes no
impact at all. The report also remarked that research is highly rewarded because it
is easily quantified and presented; whereas Seldin’s report points to the fact that
as a result of economic stress, published research is greatly valued because it has
public visibility.

Whenever more than one aspect of an individual’s performance is to be eval-
uated, the issue of the relative weight to be attached to each aspect will arise (Roe
et al., 1986). It would be in the interest of the institution if the weightings were
made explicit rather than implicit, because there will be vast divergence of views
among members of a review or promotion committee, and that in the absence of
any clearly expressed weightings, teachers would normally suspect that “research”
would be given much more weight than teaching.

At the Australian National University, a formula was developed to enable
teachers to state their own weighting within limits:

1. Not less than 30% of the weighting to be for assessment of teaching.

2. Not less than 30% of the weighting to be for assessment of research
achievement.

3. Not more than 20% of the weighting to be for administrative and committee
work.

4. Not more than 10% of the weighting to be for service in the community
which is related to the teacher’s professional area.

5. Not more than 20% of the weighting to be for 3) and 4) above.

6. If no selection is made, the promotion Committee would apply the following
weighting: 50% teaching and 50% research” [Extracted from Statement of Criteria
and Procedures in the Division of Education Services, and reproduced in “Reviewing
Academic Performance” by Roe et al. (1986), Queensland, University of
Queensland Press, p. 151)].

Roe et al. (1986) argued that the general lack of explicit weighting has had a
demoralising influence on many staff who see their teaching under-valued in pro-
motion decisions. Even where a teacher can demonstrate superior or outstanding
teaching, there is scepticism among staff about the institution’s willingness to
reward it. They felt quite strongly that although the institutions are now moving
towards the direction of placing more emphasis on the evaluation of teaching,
possibly as a result of the quality movement, “such reviews and evaluations might
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well be regarded by staff as a waste of effort and as an attempt by the institution
to hide the fact that teaching accomplishments are given only lip service in pro-
motion decisions”, if a weighting on even the broad areas of teaching and research
has not been agreed on.

While I do endorse the view that weighting has to be made explicit, staff
could still remain sceptical about how the weighting is applied if all the comments
and assessments on teacher evaluation are mainly qualitative judgements. For
instance, if a teacher is assessed to be “very good” in research but “very weak” in
teaching, it would be very difficult for a staff review or promotion committee to
decide whether the “very good” research would be able to compensate for the
“very weak” teaching as in accordance of the weighting of say, 50% teaching and
50% research, without some ratings given to the two areas.

In North America, the trend is moving towards quantitative schemes. Tekian
and others (1983), for example, have proposed a quantitative scheme to evaluate
teachers, in the four areas of teaching, research and other scholarly work, profes-
sional and public service, and administrative services; with weights allocated to
each item. For example, in the area of research, within a range of 0.5 to 5, 5 is a
weight given to the primary author of a book and 0.5 to achievements like being a
co–author in a journal article; and in the area of professional service, within a
range of 0.25 to 3, the highest weight is given to election to an office in a national
or international professional organisation and lowest to being invited to speak at a
workshop or seminar. Tucker (1984), on the other hand, proposes a rating scheme
which takes into account the percentage of workload assignments and the priority
factor in different areas.

Although quantitative schemes would readily invite criticisms of rigidity, to
the neglect of holistic evaluations of a person, the strength of these schemes is
that they could demonstrate to the teachers that all of their work really counts and
factors into a total score. In any case, any staff review or promotion considerations
have the tendency to lean towards more objective and quantifiable evidence; and
without such ratings on the other aspects of a teacher’s performance, the focus of
attention would unavoidably be on research output. It is not uncommon that in
the qualitative approach, endless hours of “qualitative” discussions could be
spent on whether a primary author book could be accepted as good enough per-
formance for one particular individual in lieu of journal articles; and/or whether a
teacher’s excellent performance in research could more than compensate his/her
inadequate performance in teaching and service.

Roe et al. (1986) put the two sides of arguments vividly when they remarked that,

“knowing the numbers of trees in a forest does not necessarily convey a picture
of what the wood looks like. On the other hand, not knowing anything about a
specific wood but saying it is beautiful might convey very different images to
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the members of the promotion committee! Without wanting to promote rigid or
excessively elaborate measurement, we advocate that institutions declare their
priorities so that weighting can be explicit and also allow individual staff to
have the time spent on each of the main categories of performance taken into
account” (Reviewing Academic Performance, Queensland University Press, 1986,
p. 153-154).

As the criteria of performance dictates expected standard of performance, it
would be in the interest of the institutions if the expected standard in different
areas could be adequately described. If “what you test is what you get”, then
“what you do not test is what you do not get” in teacher evaluation. There is not
much use in simply stating the criteria in general terms without demonstrating
how these would be conscientiously applied to evaluation. If too little is said, it is
not clear to the teachers and much of the rest is left to free imagination and “com-
paring notes” among those who have been offered tenure or promotion to
see what is valued most by the institution. If too much is said, however, there is
also the danger of laying down too rigid a structure within which the institution
would have little room to manoeuvre.

CONCLUSIONS

In this paper, I have tried to survey the most commonly researched and cited
problems in teacher evaluation in higher education. Much of the problems dis-
cussed here are also supported by my own experience and involvement in staff
review and promotion processes in the last ten years and the recent development
of a new teacher evaluation model at my own university. Due to the length of this
paper, it has not been possible for me to discuss all the difficulties and dilemmas
involved, such as the implementation of an evaluation process; and/or to probe
too deep into a particular issue, such as the design of student evaluation forms,
the conduct of appraisal meetings, the specific publication pattern of different
disciplines, etc. However, I hope that it can at least give an overall sense of the
complexity of an issue we are dealing with, and one that can not be easily
resolved without the concerted efforts and dedication from both the institutions
and the teachers concerned.

First and foremost in the checklist for change is the “traditional or classical
view” towards teachers in higher education, the related concept of privacy in aca-
demic life, and the idea that an effective teacher evaluation model in higher edu-
cation could be left to be developed by chance – that everyone knows what is
required, and everyone knows what to do and how to do it in the process. Without
a fundamental change in attitude, neither the institution nor the teachers will be
willing to face all the tensions and dilemmas described in this paper seriously and
to try to find workable solutions.
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Furthermore, unless there is a change in mindset from “collegiality” to the
possible co-existence of “collegiality” with “openness” and “accountability” on
campus, there is no hope that a teacher evaluation model in higher education
could move towards the direction of more transparency in discussing strengths
and weaknesses between colleagues, and stating more explicit criteria. I must has-
ten to add that I am not a fervent supporter of the rise of “new managerialism” on
the university campus in recent years; but I do believe that “some dose” of “mana-
gerialism” in the right proportion and in the right context would help move institu-
tions towards a more open, objective, transparent and accountable culture.

The dilemma that all institutions in higher education have to face is that with
increasing pressure on economic stringency, quality assurance processes, keener
competition and public accountability, the quality of teachers must be upheld in
order to survive and compete. The “good old days” of colleges and universities
granting tenure and promotion as a matter of course in their daily lives have
already gone. No institution in Hong Kong today can afford to keep a large aca-
demic staff force with low teaching quality and little research performance output.
This argues very strongly for the establishment of an effective teacher evaluation
model in higher education which could ensure quality on the one hand and assist
teachers to grow and develop on the other; but unless adequate attention is paid
to the difficulties and dilemmas mentioned in this paper, the resultant model may
very well work against its original intention and purposes.

To disentangle all the difficulties and dilemmas, I believe that the institutions
must be willing to take the lead in changing the culture of teacher evaluation in
higher education in order to reap the benefits from it. If the institutions are willing
to lead, the teachers will follow.
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ABSTRACT

This paper outlines the threat to higher education museums, galleries and collections
(HEMGCs), examines the variety of ways in which they can contribute to their
education institutions and the wider community, and suggests how they might be
effectively managed. It is based on research carried out in the United Kingdom and
Nova Scotia, Canada in 1998. It concludes that HEMGCs not only enhance the
teaching, research and environment of their institutions but through their public
access programmes perform a valuable service for the wider community. Staff need to
be given the authority and the funds to run them professionally and to be fully inte-
grated into the reporting structure of the institution. External funding should be
available to supplement support from the institution as recognition of the HEMGCs’
public role.

The author’s interest in studying the management of higher education muse-
ums, galleries and collections (HEMGCs) developed from a concern over their
increasing vulnerability. UK universities, it appears, are giving priority to their
more mainstream, vocationally based and financially lucrative activities to show
themselves to be responsible, accountable institutions.In such an organisational
culture HEMGCs are a convenient target for downgrading, asset stripping and ulti-
mate closure. This might prove short-sighted. Not only could it jeopardise the
diversity of the learning experience and pose a serious threat to important cul-
tural resources, it could fail to take into account the varied ways in which HEMGCs
can contribute to the life of a university and the wider community.

Original research on this subject is limited. My initial sources of data were
previously published works on HEMGCs. These were relatively few in number but
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among them were the regional audits of higher education collections in Scotland,
London and Northern England (additional audits have now been completed). I then
discussed my plans with relevant individuals and national bodies. Subsequently I
sent questionnaires to 140 HEMGCs, some of which were followed up with further
questionnaires and interviews. My first questionnaire elicited 90 replies, a response
rate of 64%. Clearly I had touched a nerve amongst many working in the field.

Parallel to the UK study, time was spent studying higher education art galler-
ies and collections in Canada. The mission statement of the University of Lethbridge
Art Gallery, which was part of this research, provides a good summary of the objec-
tives many HEMGCs seek to fulfil. The statement refers to the gallery serving as “a
teaching resource”, “providing enriched educational opportunities and services to
the entire University community” and acting as “a catalyst and centre for life-long
learning, research, cultural recreation and pleasure to the wider public community”.*
Not all HEMGCs will have the capacity or resources to meet the demands of such a
wide range of users and in many cases it may be inappropriate to do so. Nevertheless,
the responses I received confirmed that many in the United Kingdom share aspects
of this mission.

A few respondents were upbeat about their future. There was a general belief,
however, that with universities having to make difficult decisions over resource
allocation, HEMGCs were at risk. Comments made by one respondent are indica-
tive of the tenuous relationship HEMGCs can have with their institutions:

“The collection has just grown up – I don’t know where it came from or who it
belongs to (the University, presumably) – Nobody is paid to look after it (it is
just something one of us does as required) and there is no budget allowed for
it in the departmental grant.”

Another respondent returned the questionnaire uncompleted with this message:

“I have to report that our registered museum has been closed during the cur-
rent academic year, to be turned into a computer cluster for a science depart-
ment… Material belonging to the College has gone into store.”

There may be constitutional safeguards for HEMGCs, particularly those cen-
tred around the responsibilities conferred by ownership – the idea of objects
being “held in trust”. However, in practice there is little to stop universities reneg-
ing on previous commitments if they consider ownership of a collection to be a
burden. It therefore becomes increasingly important that universities are made
aware of the potential benefits of continuing their support for HEMGCs. One
respondent put it this way:

“Above all, universities need to understand that their museums/collections
have a value to the institution, and that staff responsible for them deserve to

* Text taken from website home.uleth.ca/sfa-gal/Mission.html.
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be given the time necessary to undertake their responsibilities. The problem
is persuading the University authorities that the collections are worth the
investment.”

So, what is the value of these collections? HEMGCs can provide links to specialist
areas of teaching and research and may also have a general role in providing an in-
house service for the institution as a whole. Some respondents reported signs of a
growing awareness within their universities of the importance of seeing and handling
original artefacts. They remarked that it was essential for their survival that their col-
lections were seen and used as a resource which could enhance the learning experi-
ence. It was felt that despite the time constraints and risk of damage, the goodwill
generated by making the collection available for academics and students was invalu-
able. One respondent pointed out, however, that while users expected staff with
expert knowledge to guide and advise them, there was no official recognition within
the university for this semi-teaching/ supervising role.

HEMGCs can also contribute to the wider university experience by enhancing
the physical environment and by providing “an unrivalled source of evidence on
the heritage of the institutions to which they belong” (Arnold-Foster, 1993, p. 15).

It is not always practical or desirable for HEMGCs to meet the needs of exter-
nal users. However, many do provide a service to the general public as well as
their academic institution. This can have a number of benefits. For example,
HEMGCs might be a means of bridging the town-gown divide by helping to attract
the local community to the campus. Even when physical access to a collection is
not possible, access to information and staff via the telephone or the Internet can
help to create a positive link. HEMGCs can also help in lifelong learning, meeting
educational needs from childhood to the third age. In fact, many HEMGCs have a
head-start on their universities in this field. They have anticipated higher educa-
tion’s interest in widening the scope of the educational remit.

A good public profile is beneficial to HEMGCs. Funding, loans and political
support may be secured on the strength of the reputation of staff, objects, facili-
ties and programmes. Successful HEMGCs will also reflect well upon their univer-
sities. One respondent said:

“For our own students the gallery is a tangible expression of our core busi-
ness in art, design and textiles. Without it our campus is a cultural desert. For
outsiders it allows them to feel welcome in the ivory tower’ and is particularly
effective for young visitors.”

Another commented:

“The museum may be the only way an ordinary person might ever visit a uni-
versity and for school children it can be their only experience of university
facilities before applying to go to university. Many university museums have
failed to grasp this opportunity.”
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HEMGCs can create a positive image for a specific academic programme or
convey more subliminal messages about their universities’ core values. Amongst
the suggestions made by respondents as to what these values might be were “a
commitment to quality”, “internationalism”, “tradition”, “creativity”, “cultural
diversity” and “intellectual stimulation”.

In this difficult and ever changing environment there are a number of ques-
tions which need to be considered by HEMGCs. These all relate to management:

• Who should be managing?

• What is the most appropriate and effective model of governance?

• What are the objectives, how will they be achieved and how will they be
assessed?

• What is the appropriate and most effective reporting structure?

• How can funding be increased and how is the relationship with resource-
providers to be managed?

• Who are the users and how can their needs be satisfied or exceeded?

• How can professional standards be raised?

• How can the conflicting agendas of stakeholders be negotiated?

It is not possible to provide a definitive answer to these questions as,
because of the diversity of HEMGCs, one cannot make generalisations on how
they should be managed. However, the most important question to be answered
in each case is the first: “Who should be managing?” One of the reasons that many
HEMGCs are vulnerable is that they have no recognised status within the institu-
tion and no-one officially designated to manage them. Much is expected from the
commitment and dedication of individual staff members who work without recog-
nition or compensation. One of the respondents to the first questionnaire when
asked “Would you be prepared to take part in a follow-up study?” wrote: “I per-
sonally have never had any support for the many hours spent trying to sort out the
collections – only hustle. Accordingly, being unpaid, and hustled, I am sick of my
treatment!!” Not surprisingly, he ticked the “No” box.

Many respondents gave suggestions as to what was needed to make HEMGCs
more secure. Recommendations included:

• Greater co-operation between universities and external agencies to prevent
HEMGCs having to respond to shifting and incompatible demands.

• More constructive support offered including opportunities for applying for
external funding. For smaller HEMGCs “a comparatively little amount of
money would make a huge amount of difference”.
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• Consultation with HEMGCs by government agencies (e.g. the higher educa-
tion funding councils, the Museums and Galleries Commission, the arts
boards) to go beyond the “select circle” of larger institutions.

• More opportunities for “informal” networking amongst HEMGCs, perhaps
through the setting up of a database of contacts.

• Official recognition of both the diversity and the unity of HEMGCs. A single
solution to long-term problems is unlikely to be found because HEMGCs
come in many forms. However, as one interviewee said, they share enough
common issues for an external body to “provide assistance and promote
collaborative/ mutually beneficial initiatives”.

I am aware that a major limitation of my published report (see bibliography)
is its lack of an alternate viewpoint to that of HEMGC staff. All the recommenda-
tions focus on what others could do for them rather than what they could do for
themselves or for others. It would be beneficial to balance the views expressed
within the report with the opinions of those making decisions about allocating
resources as well as those within the universities competing for funds. There were
also a number of new issues which arose as the work was drawing to a close,
including the Department of Culture, Media and Sport’s review and the changes to
non-formula funding. Hence, I concluded that the management of HEMGCs war-
ranted further study.

My research focuses now on the methods used by managers of HEMGCs to
justify and secure political and financial support. In my earlier work I was particu-
larly interested in respondents’ comments regarding what some called “the woo-
ing process”. This referred to the constant need to promote the cause of the
HEMGC both officially through annual reports and minuted meetings, and unoffi-
cially through conversations over coffee or in corridors. As the people the manag-
ers dealt with on a regular basis – administrators, academics, students, artists,
patrons, general visitors, board members, etc. – were constantly changing, this
wooing process was ongoing and time consuming. Related to this – and a possible
area of conflict – was the managers’ desire to be able to pursue effectively the
professional, curatorial and artistic goals they felt were important whilst acknowl-
edging the different agendas of the individuals and groups with which they were
involved.

Finally, although this study was started with the aim of crusading on behalf of
beleaguered HEMGCs and much of what discovered confirmed the initial bleak
view, there were also many positive stories uncovered along the way. Hope still
exists. As one respondent said:

“I would like to think that few quality’ teaching institutions that have muse-
ums and galleries would need to justify their existence, as it should be self-
evident’ that they are an integral part of the whole operation, particularly
© OECD 2001
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where the subject is related to tangible material objects. Most people here
use this museum and its resources, and that’s the way I’ve planned it, and the
way I feel it should be. How that will change in the future, I’m not sure, but we
have a very carefully tended resource here, with a very long history and I
would like to think it had a lifetime of geological ages’ of use left.”
© OECD 2001
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