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EXAMINERS® REPORT AND QUESTIONS

: w of education policy in Sweden will take place on 20 October
1992 on the occasion of the 49th Session of the Education Committee. The

attached document contains the Examinexs' Report and the questions upon which
the discussion will be based. The last section of the report (pp. 56-60) also

serves as a summary of its contents.
The Background Report, drafted by the Swedish authorities, has been sent

1 The revie

2.
to members of the Education Committee.
3. The examiners responsible for this study are:
Mr. R. ELMORE Harvard University, Cambridge
(United States)
Mr. U. TEICHLER Iniversity of Kassel (Germany)
Mr. G.S. PAPADOPOULOS Former Deputy Director
(Rapporteur) for Education, Directorate for
Education, Employment, Labour and
Social Affairs, (OECD)
4, The Education Committee is invited <to recommend that this document be

released for publication under the responsibility of the Secretary-General.
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INTRODUCTICN

during the 1last twenty-five years, that

education in Sweden is being examined within the OECD under the procedures

established by the Education Committee for the Reviews of National.Policic)as far
Fducation. (The first Review took place in 1967 and the second in 1979). We
wish at the outset to pay tribute to the willingness shown by successive
Swedish governments to share their experience w:}tl3 that of other advan?ed
industrialised countries; and to do this in a spirit of openness to out:s:?de
critique, in a sector which they consider vital to the shaping of Swedish
society, nourished by strong democratic values, and to the health.of the
country's economy. We feel honoured in having been invited to contribute to

this process.

1. This is the third time,

2. Over the years, Sweden has established a reputation of being at the
forefront of educational policy thinking and in relating the development of its
education to the country's broader political, social and economic context.
Compared to the two previous Reviews, the context within which the present
Review takes place has considerably changed. While the commitment to education
in a democratic and egalitarian society remains firm, there is now a new
questioning about the methods and means of achieving this objective,
accompanied by greater awareness of the complexities and uncertainties that
surround the change process in education. This has been compounded by the
recent changes which have occurred on the Swedish political scene, marked by
the advent of the Conservative-led coalition government. The new government
gg:co“:;:‘;g‘?ﬁiﬁ;th 1t1a set of declargd policy objectives and a new political
of  the fundam;n::]. east to the 01:xt31der. seen to represent a reversal of some
education. and of S precepts which have guided the development of Swedish

» and of Swedish society more broadly, during the 1long dominance of

?he Soc:}a} Det?ocrats. It would be unrealistic to ignore this political change
in any discussion of educational policy in Sweden at this time.

g;:sitioﬁquzilgwe;':ﬁor:aat changes have been ‘taking place in the international
effects on the des;incongmfc as well as political, which will have significant
the country moves azao fzts people. .Ngw challenges arise for education as
towards integration inty ;0!:1 its traditional neutrality and seeks its way
the new Burope con o the European‘ Community and to adjusting its role to
many other industr::?-lent on the demise of communism. Finally. and as in so
Swedish exporteb ised countries, the economic climate has changed. The

ased economy has not been spared the effects of international

industry the need of restructuring.

Stagnated and unemployment has risen to levels which,

though still i

rel : ,

the Swedish contzzzve1§01°:u2{ 1nte;natlur31 standards, are unprecedented in
about the economy * 1 SO that se- ‘vus concerns have begun to emerge

capaci i s g s o
markets and to penerate Pthlty to0 maintai. its competitiveness in the world
¢ Xesources necessary to sustain the large public
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sector spending on which the cherished "Swedish model" of social consensus,
full employment and the Welfare Society has traditionally leaned.

4. This changed context, with its impact on current educational policy and
thinking -- and even more so on actual educational practice at all levels of
the system -- was constantly present throughout our discussions during our
two-week visit to Sweden. We wish to express our apprecia :on to our Swedish
hosts for the effective arrangements which they made for our visit, which
enabled us to get first-hand experience of a represeatative sample of Swedish
schools, universities and adult education programmes. We were also able to
have open and frank discussions with a wide raage of political leaders,
professional and other interest groups. including the research community, local
authority representatives, educational administrators and heads of schools,
colleges and universities. We were impressed by the capacity shown by our
interlocutors. at all 1levels, for informed debate on complex issues of
educational policy and practice, their dedication to their tasks, and above all
the relaxed way with which they confronted the uncertainties cf the future in
matters that are vital to their professional lives. But we were also impressed
by the distance which we often observed to exist between policy pronouncements
at central government level and the perceptions, at local and operational
levels, of the expected consequences of these pronouncements, giving rise to
the uncertainties to which we have just referred and to a great deal of
speculation about the real intentions of government. We return to this

question later in our report.

5. Our report has been largely influenced by our direct observations during
our visit. Each one of us, of course, had prior knowledge of the educational
situation in Sweden and we also had at our disposal an impressive volume of
documentation on various aspects of this situation and its historical
evolution. Much of this material derived from studies produced by OECD as part
of the very active participation of Sweden in the educational programmes of the
Organisation over the years. Sweden itself has invested very heavily in
analytical studies of its education, in line with the equally heavy investment
which it has made in the development and reform of its educational systenm.
Educational R & D in Sweden has been a flourishing enterprise and probably no

otzer comparable country can match the volume and sophistication of this
output.

6. It is humanly impossible to assimilate all this material and we were.
thetefore,’ particularly grateful to the Swedish authorities for the overview
EPeY .Provldeq in their succinct background report -- The Swedish Way Towards a
fsgrn:ﬁg Society -- anq its accompanying thematic papers specifically prepared
repard eigurposes of th%s Review. It has greatly facilitated our task and we
enabled usa: an essential complement to our own report. It has, mercifully,
education inos 8301d repeating lengthy descriptions and factual accounts of
which  seem ro weden and to concentrate rather on selective policy questions
commend the B us to call for critical comment and discussion. We strongly

e Background Report to the reader, particularly its last chapter --

"Heading for the Future" i . X -
-- which deal i
by the present government. als with the changes in policy introduced

7. Th .
the wholeu:.stour own report, tyough its coverage is very broad, encompassing
the problezs eg.oi education, is by no means a comprehensive discussion of all

which confront the educational system in Sweden at the present
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well-established features of

ly avoided discussion of ¢ ihe dominant role of the

We have purposeful

_ : - such .
:ﬁze structure and articulation of tggcngzeon: ontested. Our attention has
) comprehensive system, waich 1S , at its various
el1-through entrgted on how the functioning of the system & e oo
rather corc olitically motivated changes 8-

levels, could be affeczﬁgic:yaﬁd the role of private schools -- changes in its

accent on competition, . d ic ocbijectives, including their
i ; um and pedagogic 0b] i ) :
governance and shiZts 4n currien pIn this, and in line with the wishes

: nt.
: . ons for performance assSeésSment . : :
;?plzﬁzt;wedish auzhorities. we have given particular attention to the higher

education sector. We have organiged our d:?scussiox} t.md“!ll; th;?;ze::lgf aiﬁzzé
the impact of changes in educational policy making: < ef adult education;
changes on schools and relzted questions in the Qrousxgn of ooueats 0%
problems confronting the fature devgloPment of hlgher e UC?t;OD. s . >
these areas we endeavour to ident:.f]_r strategic 1SsSues w{uc arise ZIrom t ?
continuum of earlier developments projected into the Qosmble‘consgquences 0
the policy changes which are now under way . A conclu@u;g section winds up our
discussion by posing a number of questions to facilitate debate.on these
issues, and which also serve as a brief summary of the contents of this report.

8. One final comment needs to be added, in explanation of the nature of our
report. Our visit to Sweden took place at a time when government policy was
still in the making. Decisions on many important issues had yet to be

finalised, even in the form of governmental proposals to Parliacent. This is
true, for example, for such matters as municipal funding. private schools,
evaluation and pupil marking. It is also true for the major reform of higher
education on which the public debate, based on the government's remorandum
issued in January 1992, was still at a relatively early stage. This makes it
all the more difficult to comment on actual policy. In many of these matters,
however, the intentions of government are clearly perceptible and this has led
us to direct attention to the possible consequences of these intentions by
refecence to significant policy issues atfecting the development of Swedish
edugation. In this sense, wa would like to hope that our report can be seen as
making a contribution to the on-going educational policy debate in Sweden.
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I. CONTINUITY AND CHANGE IN EDUCATIONAL POLICY

9. In this section, we take up two broad questions which, in our view, call
for discussion and <clarification if the more specific issues raised in the
following two sections are to be properly understood. Both questions are of an
essentially political nature and this is quite in line with the growing
politicisation of the educational debate in Sweden. They deal, respectively,
with the contents and objectives of educational policy, and with the
mechanisms, instruments and processes of educational policy making. The two,
of course, are inter-related and often fuse into each other, and no attempt
will be made in the presentation below to establish artificial boundaries

between themn.

The inherited tradition

10. By any standards, Sweden is a well-educated society and its educational
achievements are internationally recogrised. The level of this achievement,
and the multiple channels by which education and learning permeate Swedish
society, are well-documented in the Background Report. Only soze of the more
salient features of what has come to be known as the Swedish "tradition® in
education will be recapitulated here because of their relevance to our
discussion,

11, There is, to start with. the country’'s strong commitment to education as
a public service, publicly financed. This is expressed by high public
expenditures for education and is reflected  in lavishly equipped and
we%l-staffed schools. It is a commitment to education in its own right, valued
pr1mafily for raising the cultural 1level of the population and for having a
well-informed citizenry essential to the functioning of a democratic society.
Equally strong have been the egalitarian objectives of this tradition,
demonstrated by the progress made in the reduction of educational disparities
-+ between the sexes and generations, and among geographical regions and social

clgsses - and in the integration into mainstream schooling of immigrants’
children and those with disabilities.

igﬁcatiﬁankedinto these _Social objectives has been the explicit use of
CO*Ordinaéed a kcon;unct:.or.x with labour market training, as part of a
employment glgcage Kf actave manpow?r measures, which have sustained the full
recurrent egucaty‘ ztrogg emphasis on adult education, in the context of
well -known featuion 82 llfe‘l?ng learn1?g, has thus been amongst the most
university levels ei °© tg? Swgdlsh. educat19nal traditign. at both school and
the pronounced 'v n combination w1?h a variety of §pec1al programmes. So has
pProgrammes ocational/professional orientation of higher education

consequent on the recommendations of the U68 Commission., as has the

of comprehensiveness a ] .

; j PPlied to the school system and the unitar
ri ; : 7
Principle applied to university-level Planning and organisation.
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outlined above were consolidated during the

sixties and seventies. They have to be

far-reach%ngtedgﬁztigzzigiziggmsogf Eg: ;iznciples which. then prevailed .in
seen ?831;8 lanning and policy-making. the other side of the Swed%sh
eadition. Aag stated in the Background Report, "the Swedish way of planning
trsdlglo:io ing public activities traditionally has been a “"top-down” model.
g:htrafv aggncies have been responsible for the implementatlog of nat}onal
political decisions. And these decisions have been prepared in a ngtlgnal
basic analyses have been made by governmental commissions

context, where often : _ .
with varying degrees of participation by trade unions and the otheF interest
organisations concerned"”. Education was thus part of central planning to be

co-ordinated as far as possible with other sectors of policy. Its objectives
were set through the political process at natit?nal %evel. .often a?ter
protracted periods of consensus and expertise-building. with fairly detailed
regulations to govern their implementation under local responsibility.

13. The characteristics

14. State authorities had a central role in steering the system, e.g.
through national budget allocations, and in exercising co-ordination,
supervisory and developmental functiins, such as those performed by the
National Board of Education and the National Board of Universities and
Colleges. Centralised as the system undoubtedly was, it did make a distinction
between the political act of overall policy setting. in the hands of a small
Ministry of Education, and the location of responsibility for  the
implementation of policy within administrative, professionally-led
infrastructures, represented by the two Boards, over which the Ministry had no
direct control. This central authority diarchy still left considerable scope
for managerial decisions at municipality and institutional levels, but always
within a system of centrally prescribed objectives and regulations. The accent
was on uniformity as the guarantor of maintaining equal standards.

Shifts in policy : decentralisation

15.. ‘ These arrangements worked well during a long period of social and
POlltl?al consensu§, uninterrupted productivity growth and relatively few
;i:::g;“tsbeon Public spending. But by the mid-seventies, as faith in central
signs gf thganntodwgver and political consensus Fo.disappear, there were clear
between the centse gr chang?. towards a redefinition of the relationships
This led to a m ¢ and the periphery and between politicians and professionals.
and more freed oveftowards greater qevo%utlon of authority to the communities
administrative Omf. or educational institutions to handle their own affairs,
vas partly‘reél lnan}al and the organisation of courses. This mood, which
captured in theeigsg Eln tbe 1977 h%gher education legislation, was already
in Sweden PL €5 ffd?cat10n§1 Policy Review of Sweden (Educational Reforms
BaCkground. Report (Ch . a;d 1ts subsequent development is recorded in the
move, which, without a:ngist’l)' ;t began as a'gradual. often imperceptible
momentum, and growing olit;zuihlng the.e§tab113hed power structures, gained
culminated in the radicag refor: ~r?c?8“1t1?n. throughout the exght1es.. It
government -- iy particular th Sbln}t}ated in the lgst years of the previous
the transfer of bl € a 0%1F10n‘of the National Board of Fducation,

second ° ock grants to municipalities and th ; £
ary education -- and vigorousl e restructuring of upper
formally consecrating the princinl Yy pursued by ‘the present government, thus
Practice.  That this ma‘orpd Ple of decentralisation and its operation in
J €parture from the established tradition of strong
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cential direction and control over education has been generally welcomed aciussg
all  segments of the population., including the educational establishment itself
--  even though not without evident worries in certain quarters about possible
undesirable consequences -- is a measure of the timeliness of such a change.

16. Simply «stated. the essential features of this change reside in the

upgrading of the decision-making roles of the communities. of institutional

leaders and of the clients of education. They are specifically reflected in:

a) the increased powers given to the municipalities, within their block

budgetary allocations, to run their schools, including responsibility for

negotiating and setting teacher salaries, and to develop their own management
models for this; b) the increased administrative, managerial and financial
responsibilities which have devolved on individual schools and institutions of
higher education; c¢) the new emphasis on differentiation between schools,
between higher education institutions and between course programmes. How all
this will work out in practice, and what turbulence it might create in the
functioning of the system, is as yet toc early to see. Certainly the general
acceptability of the general directions of change, including an element of
calculated ambiguity built into their consequences., reinforces confidence in
their success. But this does not mean that tne government can expect a similar
degree of public equanimity when it comes to the implementation process; all
the more so, as there is already evidence of differences within the coalition
parties on specific measures in the application of these general directions of
policy. Specific problems which could arise are discussed in the following

sections of our report.

17. Our concern here is with policy impact of these changes. The devolution
of responsibility and decision-making to local 1levels, including their
empowerment, within certain national safeguards, to define their own needs and
the ways and means by which these needs will be met, implies the acceptance by
central povernment of a degree of purposeful agnosticism as to both the
directions and outcomes of policy. This is entirely new in the ethos of
Swedish policy-making. It reflects a fundamental faith in the maturity of a
well-educated society and confidence in its ability to exercise its devolved
responsibilities in ways which reconcile local needs and interests to national
requirements. But it also brings into prominence a new role for the State in
setting the broad national framework within which this freedom will be
exercised, in ensuring equality of provision across the country and the
maintenance of quality and standards. Monitoring and evaluation against
centrally set targets thus replace steering and supervision as the main
attributes of the Ministry and State Agencies. This is already reflected in

the. disbanding of the National Board of Education -- replaced by the new
National Agency for Education -- and of the National Board of Universities and
Colleges -- replaced by two separate units to perform essential service and

evaluation tasks respectively.

New policy concepts. objectives and priorities

18. Decentralisation thus poses a series of new problems for policy-making
and Swedish experience in this will be followed with interest by othgr
countries. In the Swedish context, these problems need to be discussed in

felatioq to the declared objectives of the present government, and their
ideological underpinnings, as expounded in Chapter 3 of the Background Report.
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. ] rientation. We stress

-fic areas of policy reo :
s the _igezigs freely, that neither the intended, and mugh
v nces of the changes that have been set in

i 113 titude 1i1s one of
' et clearly discernible. The preYalllng at .
motion Ar & encou in certain directions sO aS to infuse a new

e orn e es
pragmatism:  encourage chang o ensuring that the forces thereby released do

i into the system, whil ' . .
dynam:z! e cogtrol. As graphically put to us by one of hour political
Il-'lg:er%ocutor:s we lay down the floor, but are not concerned how the space up to
o ’

the ceiling will be built up! In other words, there need by no contradiction

hetween central target-setting and open goal§. provided the latter are .ke:,pt
within 1limits. The question, of course, remains by whom and how these limits

are set.

which also indicate
i nment

again, and Gover_

lgss so. the unintended conseque

19. It is within this context thac the consequences of the application 9f
the guiding principles of the new policy have to be cons.ldered- As stated in
+he Background Report, the two fundamental amblt}ons-of the new government are
to develop further the principle of freedom of 1institutions and of c}}01ce {Eor
individuals and the strengthening of the quality of Swedish education with
special regard to the new intermational context. We quote from the Report:

In the opinion of the government there is a close connection
between these two ambitions. Freedom from central regulations
not ocnly gives institutions the best conditions for developing
education of high quality and for advancing the frontiers of
knowledge, but also for creating a pluralistic society based
upon and supporting the value of diversity and independent
"counter-forces". Freedom of choice for individuals, apart
from being desirable per se on grounds of principles. also adds
to the dynamics of society by creating competition between
institutions and organisations that promotes quality.

20, The concepts of competition and choice, central to these ambitions, are
new to the Swedish educational policy vocabulary. That they are more than
1deglogically inspired rhetoric is demonstrated by the specific measures
dgs:gngd to give effect to them, also recounted in the Report. The operational
significance of these concepts cannot be fully grasped unless they are seen

side by side with an equally important shift in priorities concerning

educational purposes as such and in the criteria for assessing performance.
Three such shifts are already evident.

21, i i : .
1 There is, firstly, -- even though it is less explicitly expressed than

reflect ; 09 ChSIdband youth education, as against that of
3 e ain the udgetary cut-backs for certain kinds of
3g:l§ ﬁggczzzgt{ gnd the debatt? concerning the abolition of the 25 plus 4 rule

€d non-academically qualified adults with work experience to

articipa A 3 .
ﬁducatigntgoe:nng:ghe‘ education. More generally, a coherent policy for adult
appear to be among the government's priorities.

their purely educationa Personal development functions of schools towards
reinforcement of the a gur?oses based on subject knowledge and, in general, a
earlier efforts to in: emic component of education at all its levels. Thus,
abandoned; and mark ?grate pPreschool activities and schools have been

S will always be given in individual subjects whatever

10
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inter-disciplinary grouping may be used in the way indiYidual schoo%s and
classes organise their instruction. The same ten@ency -1s.obserYed in the
restructuring of higher education degree courses and 1n.adm1SS1on criteria. It
is also reflected in the new scheme for teacher educat}on for the upper levels
of the comprehensive school, with a three-year a?ademgc COHtS? to ?e followed
by one year of professional training, a system wh1ch'wll} coexist thh‘the one
which has prevailed so far, by which academic and.pfof2331onal preparation were
integrated throughout the duratioz of teacher training.

23. Finally, the marking system will be revised, §owards “making school more
demanding". Marks will be introduced at an e?r11er stage and the present
system, where marks are group-referenced, will ope replaced by a system where
marks will be goal-referenced and thus related to the ach}evemgnts of
individual pupils. (See Background Report, Chapter 3.1). It is still not
clear how the new marking system will be related to the evaluation tasks of the
National Agency for Education. Its political significance is underlined by the
fact that the elaboration of the system has been entrusted to a Parliamentary
Commission.

Questions which arise

24, Taken together, the policy ambitions and the concepts and instruments
vsed for their realisation, leave no doubt that government means business and
that education in Sweden is in for a serious shake-up. The pace and extent of
change will be largely influenced by the ability of the political leadership to
make a ronvincing case of the validity of its policies and thus break down the
corporatist resilience to change which, in Sweden as in other countries, the
educational establishment traditionally shows. As we have hinted already,
there is no hiding the fact that <the "open goals" approach, with all its
ambiguities, gives rise to suspicions among certain groups as to the real
intentions of government and to doubts about the solidity of its argumentation.

This we see as a first question which arises, namely the style of
policy-making.

25. On the whole, previous major educational reforms in Sweden ware
implemented on the basis of the findings of thoroughgoing analyses, mostly
through special Commissions in which the social partners and other interest
organisations were represented. The process, often excessively protracted,
generaFQd an impressive volume of research and developmental activity,
including pilot experimentation, to substantiate policy decisions. It also
secured consensus on these decisions 2nd their detailed application. It

;esu%ted in clafity of purpose and certainty of action, which those responsible
or implementation found reassuring.

26, Remnants of this system are still evident,

C 1ssi i :
hommlssxogs work%ng on curriculum reform and on marking. The basic approach,
owever, is now different.

s X Policy decisions are prepared in a purely political
2§012:nls§:i;:1 context, reflecting key objectives and concepts -- competition,
leaviné qtheiry‘ -lwlth re%atlvely little prior "home-work” to back them up and
the effort i implementation rather vague. Instead of pilot experimentation,
changes.,  even o ontrated on pushing through rapidly a number of landmark
elaboration of it on a small scale. Instead of entrusting the detailed
Ot 1ts provisional proposals tc special commissions, government

as witnessed by the

11
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state and thereby

; 1 ' ly raw
ici these proposals in their ear. :
to P ic deb pempprior to final decisions. All aspects of this

: £ 4 rnment ’s memorandum on Independence
t exemplified by the governmen L :
ate bes ps and University Colleges and the negotiations in hand

i+h a select number of higher education institutions for thei; conversion 1§to
‘;r::dependent "Foundations". A similar example can be seen in the attention

given to the setting up of a number of private schools.

refers
gtimulate public debate on th

approach - e
for Swedish Universitlé

Clearly +this type of policy-making has its advantages. Vigorous %n its
it reduces the distance between the timing of governmental decisions

into action, seen by many as a welcome relief from

previous consultative practices. It also gives precedence -- justly 50, in out
opinion -- to the political context of these decisions over that of interest

groups and experts. But for this to be effectiv?. it is esgential tbat such
decisions should be backed by an adequate level of professionally informed
analysis, and to the extent possible be related to an identifiable strategy for
the development of Swedish education over the longer term. We recognize the
difficulties involved in redefining the role of central policy-making at the
present stage of rapid decentralisation and deregulation. Certainly one option
is to allow a strategy to evolve rather than be imposed. We nonetheless draw
attention to this point particularly because of what we olbserved as a wide-felt
need among various stakeholders and users of education for clearer guidance as
to the purport of the new policy pronocuncenments and measures and their intended

consequences.,

27.

approach, :
and their translation

28. We observed this need to reduce the 1level of uncertainty repeatedly
during our visit to Sweden, at the level of municipal authorities as wel} as
among school and university leaders. We recognise that this forms rart of the
%ntention of government, in stirring up the system and encouraging local
initiatives. We ask, however, whether more could not be done at the level of
the M?nistry towards greater clarity of its intentions and to improve
;ommuniiation with its local partners, professional groups and the pubiic more
enerally.

2?.. Such a task would obviously add to the already overtaxed capacity of the
ministry. .By tradition, Swedish ministries are relatively small units wainly
co?cerned with preparing government bills. adninistrative and supervisory tashks
gzlgg lefF to specialised ceatral agencies. We were impressed by the heavy
nez i:fo¥2:Ch :ii}s gn ;he shoulqers of the Ministry officials in preparing the
oo erods . P 1cuiarly at a time when they could not draw on inputs frcm the

1tional National Boards, one already disolved and the other under

dissolution Q :
: uestions are thus raised abo ‘ - ’ '
role of the Ministry. ut the planning and co-ordination

30. In ; :
policy, CEi:iginﬁlzznzg other countries. in educatior. as in other sectors of
Priorities, acrons o g: Eyen of an indicative nature, is 1n disgrace. Yet
reflected in bUdgEtarn Y;t 1n sectors, have constantly to ba set, ultimately
training continie toyeﬁ‘ gcations. The political priority which education and
ls explicitly recogn1333°¥ 1n Sweden: even In times of financial constraints,
Ministry of  Educarsos }n.the Swedish Budget for 1992/93, the share of the
nillion for the previoilslng to 61.000 million kronor, as agsinst 58.000
COmpensates for inflations (Y?a;. 2 even 2-3 per cent increase which fully
training under the Mars en wit an éven greater increase for labour market
1n1stry of Labour). Withir this total 2llocation, one 1is

12
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struck by the clarity with which educational priorities are stated -- school
education, higher educaticn and research as against folx high schools, study
associations and municipal adult educatinn, vwhich see their share considerably
reduced. Equally striking, however, is the relative absence of any reasoned
justification of how these priority decisions have been made other than what
derives from a priari‘political considerations. The fact that about half of
the proposed reductions in municipal education have since been restored by

Parliament is indicative of the problems to which this approach to priority
setting can give rise.

31. This example raices the broader question of how educational policy is
co-ordinated with industrial and employment policies. Given the importance
which everyone in Sweden attaches to the development of active policies for
human resource development, with its focus on the training and retvaining ot
its labour force as an essential ingredient of the dynamism and competitiveness
of the Swedish economy, it is surprising that only scant consideratiaon is given
+o the contribution of the educational system to this concerted task. In fact,
the onus seems to be 1left to 1labour market measures, the enterprises and

individuals themselves. The extension of vocational lines in upper secondary
school from two to three vyears is indeed a recognition ef the importance of
reinforcing the technical and general education competences of young entrants
into the labour force; but the additional funding necessary for this reform
has not yet been provided. In the words of the Swedish 1992/93 Budgat
Statement, "this reform will be implemented at the pace permitted by the
economic situation and other conditions".

32. Priority, instead, has been given to increasing the intake into higher
education, particularly in engineering and the natural sciences, and to
improving research training with the objective of doubling the number of
doctorates by the year 2000. No doubt this influx will contribute to
industrial revitalisation, though it should be noted that: a) Sweden has
already the highest proportion among OECD countries of students enrolled 3in

technology: b) there is no evidence that industry has either the will or the
capacity to absorb such a large increase in the number of people with
doctorates. We discuss these problems in Section III of our report. For the

purposes of our present discussion, however, questions are again raised as to
thg analytical bases on which decisions of this kind are made. But it would be
fair to a@d that, on the whole, the Ministry’'s policy seems to be that it 1is
th:o?gh directing efforts at raising educational standards and improving the
quality of education at school and university levels, and by reinforcing the
internationalisation component of this education, that it can best contribute
to the manpower needs of the Swedish economy in its new intarnational context.

ii&istrTheonESStioqs we hav? raised.above point to a need on the part‘of the
to enszre co- “§§t109 to reinforce its capacity for research and analysis, and
co-ordination crdination wl?h other sectors. There is parallel need.for closer
between up eragzng ;he varlous.educatlongl sectors t?emselveg. particularly as
responsibilgt o§02~;ry education and higher education, which are under the
involve mOreythan ; ferent' mnnlsFers. Such co:ord%nat1on w111,. 9f course,
will have vo ensc anges in the internal organisation of the Ministry. It
decentralised s Steure an effectlve.mon}torlng of the interplay between tyo
will be all ihe mS, interpret the1§ signals and channel student flows. This
introduced i more necessary in  view of the changes which are being

N upper secondary curricula and which will affect the flow of

13



DEELSA/ED(92)5

: 3 the process of
: ; 1 i ons, themselves 3n
into higher education institutilO®s It may well be, for example,

1SS1 ici iteria. .
gmlss;gnsgtc:i:g;:; e ftati would need to be eg\flsalg)ed tg
ased her studies beyon

cope with the increased and more mand for furt

secondary schooling.

students G
revising their a

diversified de

i - 1 i functions
ch such new planning and co ordxgatzon. :
depend on the final relationships which will be

‘ ini and its officials, on the one hand, :‘md the
QSt?bhiheg eﬁﬁ;"gs? Egzc::g:rsxtgd the two new units for higher education, on
l:;:mg:her.g These relationships will %argely be determined .by 11:he dxst‘rszut;on
of roles among these bodies in ensuring the necessary nationa .f';eermg o :
highly decentralised and deregulat.:ed system, alild one whi gncouigge
competition and choice as the springboards of high st:andards and quality.
nDistance-steering"” surfaces as the central-congept. .w:.th evalu.?tlon as 1its
main instrument. Recognising that the situation 1is still very fluid, a number

of questions nonetheless arise for consideration.

34, The precise forms whi
could take will, of course,

35. First, as to competition, choice and quality. This is the glassic&.al
triptyque on on which markets operate. Carried to its logical t:onclus:mn. th%s
model would imply the development of an educational market which, however, in
the Swedish context, camnot but remain predominantly within the public sector.
There is, indeed, the intention by government to encourage the growth of
private schools -- and of independent wuniversities in the form of
"foundations", -- supported by public finance on the same basis as public
schools under "the-money-follows-the-pupil" formula -- i.e. a kind of voucher
system -- so as to increase opportunities for choice and serve as a catalyst
for change. But from all we heard during our visit, such a private sector will
remain relatively small -- five per cent of the total was the ultimate
assumption mentioned. In practice., then, choice and competition will operate
within municipal school dis.-icts and between individual schools in the public
domain, and mostly within urban areas. The general expectation was that the
existing order would be only marginally disturbed: firstly because of the
umfon?ly good quality of schooling across the country -- though we did hear
com?lan}ts about unspecified deficiencies, -- and secondly, because of the
ol_)i}::gat:.on of municipalities to cater in the first place to pupils 1living
within their catchment areas -- even though there are various ways and

stt.'ategms. which individual pupils and their parents can employ to get around
this restriction.

igil w‘;:::ertzﬁ.sy Stem only just beginning to be applied, it is difficult to
consequenc : ;s general éxpectation will be fulfilled or what the long-term
what is aii m(llg t be. ,Ce“aln]»Y_the intention of governmert is to make better
order to puliatfy) recognised as being good. to establish peaks of excellence in
expressed th ¢ existing plateau of quality upwards. But we also heard fears

at such efforts. unless they are properly controlled, might release

socially-biased it] : -
For erxam elitist tendencies to the detriment of the rest of the system.

affluent Plzr’lez °°§n m“glclPallt}eS will not be able to compete with the more
expensive, teacher the .recmumem} .°f high quality, and therefore more
that would make thz" or in the provision of facilities and range of curricula
public ang pri lr.s°h°°18 attractive. Similarly, individual schools, both
vate, might be ercouraged to develop specific profiles, offering

courses not avaj
and interests :siab}: elsiwyere. SO as to attract pupils with special skills
y Irom their normal school setting. In the case of private
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schools, special fees may be charged, thus attracting pupils whose parents can
afford the extra expenditure. The use of household expenditure for the

education of their children is something quite new in the tradition of Swedish

families.

37. We discuss the ramifications of these questicns in Section II below. 1In
terms of national policy, the central dilemma which 1s raised is two-fold:
how to ensure that the quest for quality does not lead to, or reinforce,
socially-based levels of inequality, on the one hand., and how the encouragement
of local variations does not break up the pattern of national standards and
requirements. All countries are confronted with this dilemma and Sweden cannot
avoid facing up to its reality. Its chosen instruments for doing so are: a)
through the system of discriminatory block budgetary allocations to
municipalities, based on a complex array of factors weighted to take account of
the circumstances and resource capacity and needs of individual municipalities;
b) the definition of a national curriculum, and of minimum requirements for
university degrees; ¢) the installation of a2 central system for the evaluation
of educational performance, at municipality, school and university levels.

38. Evaluation is the linchpin in the government's policy of ensuring high
quality standards across the country. To anyone not familiar with Swedish
administrative tradition, the logical location of this function would be within
the Ministry of Education itself. It will in fact be carried out by central
bodies outside the Ministry -- the National Agency for Education as far as
schools are concerned and the Evaluation Unit for Universities, just being set
up. Their authority emanates from government/parliament rather than the
ministry itself. Detailed plans are still to be worked out, though those for
the National Agency for Education are already well advanced. Combined with the
marking system, evaluation will be statistically-based, complemented by
qualitative judgements made by the Agency's regional representatives. The
goals set by the national curriculum -- also still under elaboration -- will
provide the yardstick against which municipalities and individual schools will
be ranked. The evaluation process will be combined with advice and other
support facilities, including teaching and leadership training, designed to
remedy observed deficiencies. It will apply to public as well as private

schools, and the latter will reed to be accredited by the Agency before being
allowed to operate.

39, It is not yet clear what precise use government will make of the results
of evalugtion. The "watch-dog" effect of the Agency’s role will no doubt serve
as a stimulus to individual municipalities and schools to keep their standards
up gnd gonform to the goals set in the national curriculum. So will the
Publication of rankings. Beyond this, it remains to be seen to what extent
government can draw on the evaluation results to reward good performance or
Sanction municipalities or schools with bad results, e.g. by reducing or
::ggsgég:gg ffuniS: Thg Same principles could be applied to universitie;, and
in venve :eu tl?s within them..though here the .public image effe§t w111.be
universit;es :ge 1?portant. Th}s .partly ?xplalns -the gusto w1t§ which
efforts of aemii ;e§ are beg1nn1ng' to indulge in self-evaluation. No
acco )L a parallel intensity were 9nserved at the level of schools, where
untability has not been part of their tradition.

22~ difiq the absence of empirical experience of how the system will work, it
icult for us to offer further comment, cother than a reminder of the
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.- the danger of undue
lity of the educational
jve distinct from the

ional evaluation

itfalls which surround all ed .
I::liance on quantifiable outcomes as against the l12113 :
of treating evaluation as an externaI. object1v . ‘

P eog] -- pitfalls with which our Swedish

i 1f-evaluation, etc., 1T
pedagog:mal value of se . ~heroughl faniliar. In

i i ent of their system were ghly .
hosts involved 1in the developn vy O eieude to  valuation

. . . . he
t analysis, the determining factor will be the :
:::cel i:: uses '{o be adopted by the polit.cal leadership. whether they see it

primarily as an jnstrument of contrecl as ageainst its pedagogical and

developmental value.
on of our report with a brief

l1ike to conclude this Secti
n of Swedish educational policy.

41. We would : . : .
reference to the internationalisataion dimensio - :
1icitly linked the quality issue in education with the

The government has exp : :
international position of Sweden, particularly 1its

exigencies of the new ; pa
increased integration with the European Community. Specific measures are

being taken to strengthen foreign language training at all 1levels of the
educational system -- Sweden has already become an English-speaking country! --
to internationalise the context of education, in schools as well as 1in

universities, to increase exchange activities and the opportunities of Swedish
students to study abroad and to promote European c2-operation in higher
education and research. These measures are described in the Background Report.
We cannot but commend Sweden for this openness to the outside world and express
the hope that the specific steps which it is taking in this direction can serve
as an inspiration to other countries. Internationalisation, of course, 1s
broader than Europeanisation, and this should not be lost sight of;
particularly for a country like Sweden with 1its long tradition of third-world

conscience and action.
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II. SCHOOLS AND ADULT EDUCATION

42 . The notion of Sweden as a "learning society” finds its best expression
in the remarkable achievements of its school and adult education systems, the
backbone of the Swedish educational success story. A full picture of
developments in these areas is given in the Background Report and we shall not
attempt to repeat it here. We rather concentrate our comments on what we see
as the more important implications for these sectors arising from recent
changes in policy stances and approaches, particularly those adopted by the new
government. In this way, we discuss in greater detail the operational

consequences of these policies, the general features of which were touched upon
in the preceding section.

A. Compulsoxy schooling and upper secondary education

43. As noted in our Introduction, Sweden is notable among the world's
industrialised countries for having achieved a high degree of quality and
equality in compulsory schooling. Between the ages of 7 and 16, Swedish
children attend schools that are of extraordinarily high quality by any
standard. Pupil/teacher ratios are low (ten to one, with average class sizes
around 25-30), per pupil expenditures are high, resources are highly equalised
among schools, and pupil achievement is remarkably equal by comparison to other
industrialised countries. Teachers are well-educated. Curriculum is
well-developed and schools are well equipped. The transition of pupils from
compulsory to upper secondary schooling is virtually one hundred per cent.
There are, certainly, some shortcomings in this picture. Immigrant children,
for example, are primarily enrolled in schools with high concentrations of
pupils like themselves. But these schools normally receive substantial extra
resources to deal with the special needs of those children, as do schools more
generally to facilitate the integration of children with disabilities.

44. Beyond the compulsory level, in upper secondary schools, the system is
also notably successful, if a good deal less equalised. Participation rates in
upper  secondary education are high, drop-out rates are extremely low.
Participation in university preparatory courses comprises just over 20 per cent
of students (a decline from almost 30 per cent in the mid-1970s) and
participation in vocational courses comprises nearly 80 per cent (an increase
from just over 70 per cent in the mid-1970s). Transition rates for upper

secondary graduates to uwniversities are about 20 per cent within three years
and about 30 per cent within 10 vears.

45-. The success of the Swedish educational system, as noted earlier, was
achieved largely through strong national planning and control. This reliance
on central planning as an expression of national commitment to education has
been steadily eroding since the early 1980s. The reform agenda of the present
government, as well as a number of reforms introduced by preceding social
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on is expressed in at least three main

g iti
46. The present government S poS 3 :
policy initiatives toward compulsory and upper secondary education. Thg first
initiatives is aimed at a greater decentralisation of

set of policy : > .
administrative authority in the educational systea, with 3 concomitant

reduction in the national presence and a sl.xift jn the national role from
planning and regulation to evaluation and assistance. The grant system was
altered under the previous government to provide municipalities with greater
discretion in how they spend educational funds: the government has pushed
grant consolidation even further by combining all social expenditures into a
single grant. Curriculum controls from the central government have been
substantially simplified. including reductions in prescriptions about the scope
and content of specialised upper secondary programmes, allowing municipalities
considerable discretion over the content of instruction. The new National
Education Agency has as its main charge evaluation, monitoring of performance
and quality in schools, coupled with some modest assistance to schools.

»Steering by goals". rather than by direct planning and regulation. has become
the watchword of the government.

47. The second set of policy initiatives is aimed at increasing individual
choice and competition in the provision of schooling. State grants to
municipalities are designed to stimulate municipalities to develop plans that
allow educational funding to follow the child within the public school system.
Private schools will be eligible to receive public funding on the same basis as
municipal schools, subject to limits on parental expenditures that are still
being developed.

48. The third set of policy initiatives is aimed at increasing the focus of
schools on the teaching of academic subject matter. Plans by the earlier
social democratic government to merge preschool and compulsory schooling have
been abandoned on the rationale +that the primarily developmental purposes of
?resc?ool should .be separated from the primarily educational purposes of
;g:zn ::;yonzggqg%xng. In g?neral. the government subscribes to the principle
possible P bel 1lity for social development of children should. to the extent

(osIble. returned to parents. The new scheme for teacher education will
8 increased emphasis to academic content. And the marking system will be

exten : - .
than ggdtinto earlier grades, with marks referenced to educational goals rather
e academic performance of other children.

49 It i i . :
the pretio:z tz:gttgg to identify these initiatives as a major departure from
secondary education ha Qg°~ Ia fact, though, Swedish compulsory and upper
at least the egrl lzsoeen in a more or less constant process of reform since
substantial reSPOﬁSib'l's- Conpulsqry school curriculum reform in 1980 gave
to individual SChOOlsl ity for curriculum decisions within national frameworks
requirement. A najor. anq set 1n motion an ambitious school-level planning
secondary school curripe§1°d of experimentation designed to change the upper
teachers were vepon G0 uR was initiated in the 1980s. Compulsory school
rained on a massive scale in mathematics after international
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test results in 1985 reflected unfavourably on Swedish students® mathematics
achievement. The government had already (in 1986) charged the National Board
of Education with developing a national strategy for evaluation. Teacher
education was reformed in 1988 to blur the distinction between ®"subject" and

"class" +teachers in compulsory schools. These and other activities suggest a
high degree of attention to the improvement oi academic learning and to
decentralisation of authority through the 1980s.

50. Despite the continuities between present and past. Sweden is clearly at
an important juncture in the development of its education system. In our
discussions with municipal officials and school personnel, we sensed at the
same time an enthusiasm for the changes in national policy being initiated by
the present government and a deep concern about the possible consequences of
these new policy directions. We saw evidence of both extraordinary innovation
and entrepreneurship in response to shifts in nationmal policy. as well as
caution and resistance.

51. At the core of these opposing responses were a few central concerns. Is
the move toward a more decentralised system for administration and governance
of education motivated. as the government suggests., by a need to find new ways
of improving the quality and relevance of education, or will it simply lead to
a reduction of the national priority previously attached to providing universal
access to high guality education? Is the move toward greater emphasis on
choice motivated by the need to make schools more diverse, responsive and
effective, or will it simply amount to providing preferential treatment for
those with advantages that allow them to exploit choice. leaving the less
advantaged to fend for themselves? Is the emphasis on academic subject matter,
at the expense of Sweden's traditional concern for the social development of
children, motivated by a concern to distinguish the role of schools and
families, or will it pave the way for a narrowing of the mission of schooling
in order to give it a less prominent role in the political and social life of
the country? In what follows. we will +try to give a picture of the range of
responses we observed to changes in national policy and some of the major
concerns expressed by those who will have to implement these changes.

Decentraligsation: Quality and Egquality

32. The idea "steering by goals", as opposed to detailed central plans and
regulations, has been an explicit element of Swedish educationz2l policy since
at least 1987, when the government initii.ted an ambitious new programme of
evaluation designed to put the national . overnment more in the position of
setting broad national goals, and municipalities more in the position of
working out the details of their implementation. The present government's
policies amplify this movement toward decentralisation by consolidating grants
to municipalities and further reducing central regulation. As the Background
Report notes, "the field is now open for local politicians and school
professionals to take on their new responsibilities... Freedom and
responsibility must be carried down to the schools and their
professionals" (p. 106). Government officials argue that schooling is simply
too diverse and far-flung an enterprise to be centrally-planned. The system

qeedg diversity, flexibility and pluralism, and a more direct relationship to
its immediate clients.
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In our visits to municipalities and schools, we were inpresied w1t§ you
53'h genuine initiative is beilng exercised, and with the generally positive
muc

outlook of local officials and school prcfe§sionals toward the as$u?pti9n.of
responsibilities under a moIre€ decentralised system. §one municipalities
hav n reorganisation of their governance and

e embarked on an ambitious - 1ance
Zg;inistrative structures in order to manage their 1nc§eased reprﬁSlbl%lttes,
They have, for example, separated the policy making aad production" or

service-delivery Fparts of local government, ;V%th the 1idea of giving
policy makers more control and flexlbx%lfy in Qec1d1ng how s;izzces are to ge
organised and delivered. In these lun1C1pa%1t1es. scyo?ls wi assume a role
more akin to contractors than to subordinate adnln1§trat1ve unlts: Hqst
municipalities we visited already had plans underway to increase thg diversity
of educational options available to students and parents by encouraging schools
to develop distinctive subject matter and pedagogzc§1 ptofllgs. A few
municipalities had already initiated ambitious school-site budgeting systems,
which would allow schools to manage their own resources. We saw, in other
words. substantial evidence in municipalities and schools of movement toward
the type of diverse and pluralistic systea that the government envisages.

54. We also noted. however, considerable concern and uncertainty about the
course of decentralisation and its intended purposes. One recurring there in
our discussions with local officials and school professionals was the effect of
present decentralisation initiatives on the traditional Swedish commitment to
"equivalence" among schools. The idea of equivalence has never been tightly
defined, but it stands for a broad commitment to providing Swedish students
with roughly equal opportunities and resources for learning. at least during
compulsnry schooling. While virtually cveryone we spoke to acknowledged that
some diversity among schools is a value worth pursuing, many were concerned
that the new policies were simply a sugar-coated way of retreating from a
national commitment to a high quality education for every Swedish child. This
retreat, many worry, could lead in the future to reduced priority for schooling
at the national level and greater disparities in educational opportunity among
localities and schools. While the government espouses the idea that greater
loca% control and competition will lead to higher quality of educational
services. a number of people expressed concern that without careful planning
they could lead to a dilution of commitment to a common set of educational
experiences that will knit society together.

5S. Government officials have done little to ally these concerns. They
argue that complaints of this kind are to be expected as constraints are
relaxed and people confront the uncertainties of taking greater responsibility.
They also argue that the defects of the earlier, centralised system have not

:ee:. clearly exposed and understood -- that many of the problems with
cta 1t;9nal notions of equivalence were wmuted precisely because the old
entralised structure damped dissent and diversity. Despite these responses.

;:onZZEOizit with a strong impression that many local officials and school
its policie: ?;gld like to know more about the government's vision of whgre
commitment w1 1§a§ and what its position is on Sweden’s long-standing

€nt to equalising educational opportunity -- an area in which 1ts

success, at least at th ) :
; e compul ationall
recognised. pulsory school 1level, has been intern y
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BEvaluation: Steering by Goals

56. In our view, a2 large part of the success in reconciling the goverament's
desire for diversity with the traditional Swedish commitment to equivalence
lies in how the government and the National Education Agency define the
national role in evaluating schools. It 1s possible that the Swedish
edacational system is moving toward a new conception of equivalence, based more
on how schools affect pupil learning than on whether they provide pupils with
equal access to learning opportunities. Such a commitment to “gutcome
equivalence" implies that the national government is willing to invest
considerable resources in discovering and documenting school performance, and
in remediating poor performance when it threatens equivalence. Such a
commitment also implies that the government is prepared to say how much
variation among schools -- by whatever standard -- is acceptable. and to
suggest what should happen when this level of variation is exceeded. Our
discussions with key staff at the National Education Agency suggest that. while
they are enthusiastic about their new role in evaluating and supporting
schools, they have as yet been given little or no policy guidance on the
relationship between their activity and the traditional Swedish cocnitoent to

equivalence.

57. Nor is it very clear at the moment what the division of labour will be
between national and local bodies in the evaluation of schools under the
general policy of 'steering by goals®". The government clearly envisages an
enhancerd role for the National Education Agency. Agency staff are strong and
commicted to constructing a positive role for themselves. But they face an
enormous task which will tax <their capacity to the full in oDonitoring
individual schools and in finding the necessarily resources to provide useful
guidance when schools’ performance is found wanting. Our conversations with
county officials suggest that they too are eager to play some role in a new
decentralised scheme. Municipal officials, and the school administrators who
are accountable to them, clearly should have an important role to play in any
goal-directed system of evaluation. since they are ultimately responsible for
delivering on the goals that are set. We found considerable support for the
idea of steering by goals at the local level, but also considerable uncertainty
about its specific consequences for local evaluation. Should localities assume
greater responsibility for evaluating their own schools, in 1line with the
general trend toward decentralisation of authority. or should they defer to the
National Education Agency. in line with the belief that monitoring should be
done at higher levels by those with a more detached perspective? In either
case, closer attention perhaps could be given to the development of
school -based reviews, a notion which does not seem to have taken root in Sweden
so far. Such school-based reviews could provide key inputs to the qualitative
audits to be undertaken by the National Education Agency. Agency staff could,
in fact, assist in such reviews., as is the trend in a number of other European
countries, e.g. France and England, which have recently re-organised the roles
and functions of their central inspectorates in this direction. (There is, of
course, nc formal inspectorate tradition or function in Sweden).

58. Implementing the idea of “"steering by goals" may require, at least 1in
the short term, more. rather than less. national guidance, albeit a different
kind of guidance. While there has been much talk about the importance of

nat%onal goals in Swedish education for several years. the infrastiucture of
national planning and regulation by which the educational system has been
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governed does not stress goals. Nor are there clear structures or processes at

] ; i ting broad consensus on goals for
level for discussing and genera
the national the kind of Jdecentralised governance structure that the

education —under Previously. goals had been discussed around detailed

overnment envisages. . .
ﬁational policies on such matters as curriculum. Under a more decentralised

system, such discussions would presumably occur at a more general level through

different kind of structure. We could detect no explicit structure. or
o ing and setting national goals under a more decentralised

for discussin . - ) .
g;;ig::h, beyond those which will be prescribed in the national curriculum

currently being designed. Setting such a structure in place, and ?sing it to
direct the attention of runicipalities and schools toward coxgon,natlongl ends,
might involve corsiderable national guidance. though of a dlffere?t kind that
swedish schools have previously experienced. Curriculum-driven goals.
important as they undoubtedly are, can by no means encompass the totality of

national goals in education.

A New Nix of Relationships

59. Another recurring theme in our discussions was uncertainty about what
decentralisation means for the future relationships among local officials,
school professionals, and parents. One possibility is that decentralisation
means greater political and client control of schools. Another possibility is
that teachers and administrators will assume greater responsibility in
articulating the goals and programme content of schools., and that local
politicians and parents will periodically check on their performance through
established monitoring routines. A third possibility is that administrators at
the municipality and school levels will set the direction that schools should
take, and that teachers, parents, and policy makers will periodically make
their preferences known through routine processes.

60. ?hese three types of decentralisation -- the political, the
PfOfe§Slonal. and the managerial -- have very different implications for
relations between 1local officials. edurcators. and parents. They are of

considerable consequence for the future of Swedish education. A decentralised
system based primarily on political incentives could be one in which there are
rather substantial variations in the priority and quality of education,
depending on the political support and fiscal capacity of municipalities. A
decentralised system based primarily on professionalism could yield a more
equa! distribution of educational opportunities., but could also lead <o
con51dera§le strains between 1local political 1leaders and professionals. A
decentralised system based primarily on managerial incentives could lead to a
System that is well run in traditional bureaucratic terms, but unresponsive to
225 zziﬁzgences of local officials, community menmbers, and ptofes§ion§1§. We
visited ;g Og.iil three. types of decen?ralisation in the nuni?1pallt%e§ we
Sbout %inancz lb srent views they hold w%ll be worked out iq nyflad quISIOHS
covernment - budget. personnel, curriculum, and organisation 1n local

nts and schools. How these views are to be balanced is a matter of

consi ; . N : .
nsiderable uncertainty and one that may require active policy guidance, not

S1 ; -
;ﬁply passive reliance on local problem-solving. So far, the government has
chosen to remain agnostic on this subject.

61 _ .
e ion. A closely relaFed theme in our discussions = Wwas the future
management relations in a decentralised system. The block grants
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initiated by the government give unprecedented fiscal and administrative
autonomy to municipalities. One dimension of this autonomy, according to
government officials, is increased control over school personnel. In the past.
Swedish municipalities have hired teachers and school administrators. but have
done so within collective bargaining agreements worked out between unions and
a state agency at the national level. Since 1991 there is no State involvementy
in this. Formal responsibility rests with the municipalitier but the
Association of Municipalities undertakes central negotiation on their behalf.
These are, however, clear tendencies towards decentralising these negotiation.
No one seems to know what the consequences of greater decentralisation will be
for the system of collective bargaining, but virtually everyone anticipates
that it will change in some substantial way. Union officials, representatives
of municipalities, local political leaders and administrators, as well as
school leaders and teachers all expressed considerable uncertainty about both
the practical meaning of greater municipal control over school personnel
decisions and its potential effects. Locally-bargained labour agreements in
education would constitute a major shift from past practice and would raise
questions of equity and equivalence, since municipalities vary considerably in
their fiscal and managerial capacities. While a locally-decentralised approach
to bargaining might be appealing to those who worry about the concentration of
power at the national 1level that comes with national bargaining, no one is
presently prepared to implement such an approach and little thought has been
given to its potential effects. In this, as in other areas, cultivated

uncertainty seems to be the dominant feature of policy.

Pedagogical Innovation: the Great Absentee

62. A final observation about decentralisation stems from our observations
of schools and our conversations with teachers and school leaders. While we
found an impressive amount of innovation in organisation and governance around
compulsory and upper secondary education, we found considerably less evidence
of innovation in pedagogy and content. This finding contrasts with what we
observed in higher education., where we saw considerable evidence among
university faculty and administrators of a willingness to experiment 1in very
significant ways with new approaches to teaching and academic content. For
reasons ve are unable to explain fully. there was little evidence of innovation
in the instructional core of compulsory and upper secondary schools and little
support expressed by teachers for the kind of dramatic departures from existing
practice that we found examples of in every university we visited.

63. It may well be that school operators have not yet recovered from Fhe
impact of the long tradition of central planning and regulation and the passive
role which such a system inculcated in the exercise of their profession. Be
that as it may, it is equally clear that decentralisation of authority and
innovation in organisation and governance do not in themselves lead
automatically to innovations in teaching and learning. This has become an
increasingly commonplace finding in research on educational innovation 2cross 2
number of countries. Innovation in teaching and learning. it appears, requires
extensive infusions of new knowledge and support for learning among teachers
and administrators, not just increased autonomy. No extensive network. of
support structures for schools, of the kind existing in many OECD countrlgs.
has so far been developed in Sweden. If the government expects decentralisation
to lead to innovation and greater diversity in educational programmes among
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i - ha to initiate a more active R&D policy in
. then it will probably ve ) - .
:ggzZiian directed at comparative analyses of local innovative trends and their

outcomes. and provide incentives and support structures wh:;? encg#rage
teachers' and administrators to act as innovators, drawing zﬁ; eh needs and
resources of their local environment. (We have since learnt at the National

Education Agency is undertaking, with the help of outside experts, a review of
State-funded educational research).

Choice

64. Closely related to decentralisation in the. present.goYefnnent’s ?olicy
is tbe idea that pupils and parents should exercise more individual ch?zcg of
schools. Thus far, the government has advanced policies that would stimulate
municipalities to let public funds follow students to the schools they choose,
within and between municipalities, and even to private schools. In principle,
nothing propcsed by the government goes further than these proposals toward
challenging the tradition of equivalence among educstional programmes and
public responsibility for education. In practice, there 1s considerable
disagreement over the intent behind the proposals as well as their expected

effect.

65. We found evidence that some localities have already begun to provide
papils and parents with greater choice. In one major mmunicipality area, for
example, the Director of Education argues that the best way to avoid having to
compete with private sciiools is to ensure that available public alternatives
are strong enough tc preclude competition. Another smaller municipality has
hired a Director of Education from the private sector, who also has public
education experience. This administrator has set in m®motion an extensive
programme of school-site management and choice among all schools in the
municipality. This municipality has adopted a general approach to diversifying
and privatising public services. Two municipalities we visited were
experimenting with privatising public education by subsidising the formation of
private alternative preschools and primary schools. School administrators in
these municipalities expressed reservations about the use of public funds to
subsidise the setting up of private schools, but were doing so at the direction
of elected municipal officjals. Our visits covered only a very small number of
loc§1§t1es. and were not in any sense representative, but the amount of
activity we observed around school choice was nonetheless impressive.

66. We also observed. though. considerable diversity of opinion around the
Ch°}°e. 1ssue. One municipality we visited, for example, was adamant in
resisting the idea that it should modify its present structure to allow choice
within the public sector., and even more resistant to the idea of using public
money to subsidise private schools. This happened also to be a municipality

whi i i Lt 1 :
hich was pursuing a fairly ambitious programme of restructuring local
government and decentralised decision making .

Z;&ke ﬁﬁzzg w;he fgpresentatives. of national education groups with whom we
Some argued thztwlhESpread Sceptlclsn.about the governxent’s cho?ce proposals.
public schools a: = PIQPOSals constquted a diversion of public funds from
government's financ; i time when public education was most in need of the
traditional Swedis;a support. Others argued that the proposals undermine the

commitment to eguivalence by introducing strong incentives
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for more affluent parents to move their children into more desifable publ%c or
private schools, leaving less affluent parents with more Fest¥1cted. choices.
They fear that school choice will further aggravate the social isolation of low
income and minority childrem. Still others arg?ed that‘the present system for
evaluating schools does not provide sufficient information for parents to use
in making reliable judgements about the quality of’scbools. . Therefore: they
argue, advantages will accrue to those parents willing to invest their own
resources in learning about schools, and parents without such resources will be

at a disadvantage.

68. Government officials with whom we spoke argued, on the one hand, that
there was little to be concerned about, since they doubted that more than
3-5 percent of pupils would ever enrol in private schoels. On the other hand,
they argued that choice was an important guarantee that public schools would
have to respond to parents. When asked how they would address large
disparities and inequalities in educational opportunity, if they happened to
occur under a system of choice, the same officials argued that the Swedish
people would rnot allow such disparities to occur, but did not explicitly say
what policies they would pursue to reduce these inequalities. These kinds of
responses are difficult to shape into a coherent statement of . government's
intentions. Beyond the generalities -- greater diversity. nore individual
responsibility, greater public responsiveness. higher quality -- it is
difficult to glean exactly what the government expects to acconplish with its
choice policies and how it intends to deal with the undesirable side-effects of
the policies. (It should be noted that the question of fees was temporarily
settled at the end of March with a decision by government that for the time
being private schools will be allowed to charge fees only for additional
services, not for the school in general).

69. There are at least three areas in which greater clarification of the
government's intentions about educational chcice would be useful: Who is
responsible for overseeing the effects of increased choice? Against what
criteria will the effectiveness of choice policies be assessed? And within
what constraints will choice operate?

70. At present, there is wide variability in the responses of local
governments to the general policy direction the government has given. Some of
the‘ reéSponses appear to be innovative and promising. But a number of
municipalities either have no clear idea what the implications of choice are
for. the del?vefy of education, or they see implications they dislike and are
:Z§1z§§¥b§931§tlng the government's policies. We found no one interested in or
af;zct lu :1 0L assessing how. these varied responses of municipalities will
the crgtzri: tﬁccess to education. Nor did we find much inquisitiveness about
the government afdone would use to distinguish a good from a bad result. On
successful if :1 e, the argument seems to be Fhat thg policy would be deemed
educational cogszents felt satisfied with their choices. regardless of the
accompanied quences of ?h°1°e P°11C19§ for groups of pupils. This is

pPanie by the conviction that choice will indeed improve pupil

erf .
ghatOrﬁigze‘. We.wete unable to discover any systematic effort to determine
policins er;a E}Eht be used to determine the success or failure choice
2S. Oor did we find much detailed discussion of how choice might be

constrai . .

institit?igé Fgf ?xample. what constraints will operate on the type of private

required to € 181b%e to Iéceive public support? Will municipalities be
engage 1n activities that equalise opportunities for choice among
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blic schools such as information, parent outreach activities, equalised
gﬁhozl admission criteria, ete? These concerns, and others, all £21]1 under the

- ences for the way choice
i of details that could have large consequence
head1ngs affect equity and equivalence 1in the Swedish system.

policie
71 There is considerable jnternational experience with school choice that
Swéden can use to inform its own policies. Australian states have, for some

programme of public subsidies for private §chools very
d by the Swedish government. A number or states and
localities in the U.S. have experimented with varieties of sdhgo% chqlce within
the public schools. The evideace on the effects of these policies s far from
clear, but it does suggest some caution in moving towards 2 system.of
unfettered choice. There is tentative evidence, for example, thgt.AuSYrallan
public/private school choice has significantly increased s?ratlflcatlon ?y
income and race. Evidence <froam the U.5. suggests that choice plans within
public schools can be designed to minimise the stratification of students by
income and race, but doing so requires a large public investment in parent
information, outreach activities, and careful attention to the development of
educational programmes that are appealing to broad segments of the populatiom.

time, been embarked on a
close to the one propose

72. We formed the impression, talking with officials, that the present
government would 1like to move quickly to get a national commitment to
educational choice. This pressure for quick action stems in part from the
government’s impatience with what it regards as the resistance and inertia of
the public schools and in part from their judgement that the issue is

politically ripe for decision.

73. As could be expected, this cquestion featured prominently 1in our
discussions throughout our visit to Sweden, with the governrent's decision to
move quickly at the centre of the controversy. Seeing that the issue goes to

the heart of Swedish values about equivalence and public responsibility in
education, it seemed to us in the end that a more extensive discussion of the
detailed questions of policy design, and perhaps some systematic
experimentation and inquiry around the whole issue of school choice, would be a
more fruitful course of action. The government would risk little in taking a
more considered approach to choice policy. They cnuld manifest their
commitment to greater diversity and choice in schooling by initiating a number
of choice experiments, while at the same time making it possible to uwnderstand
the problems of designing fair choice programmes and the possiblie affects of
tyosg programmes. We were assured that a number of municipalities would
willingly engage in experimentation around this issue, and the government could
add resources to these experiments to evaluate their effects and derive lessons
for other municipalities. Perhaps the government could also use this process

of pilot experimentation to give the public a clearer picture of its motivation
for pursuing choice policies.

Focusing Schools an Academic Cantent

L:éer 2ec§:g:1 majﬁr t§eme_of the government’'s policies toward compulsory and
decided undery ;c °°11?8 is the focus on academic content. It Wwas already
upper éecond e previous government., to reinforce the academlc. content in
years The iry vocational programmes by extending them to a un1f0rm three

' ew proposals advanced include making a clear demarcation between

26



DEELSA/ED(92)5

preschool and oprimary school, increasing the academic rontent in teacher

training, and extending the marking system into the early grades and basing it

more cn goal-referenced outcomes than on achievement relative to other pupils.

In general, the government's objectives are to distinguish more clearly between
the responsibilities of parents and schools by reducing the schools®

responsibilities for social adjustment and by focusing them mozre on academic
purposes. The specific proposals that follow from these general objectives are
still in formation. The Commission on Curriculum Reform and the Cammission on
Marks, both constituted under the previous governmeut, have been given revised
instructions and are presently considering a number of measures relevant to
this theme. We will focus our comments on three issues that grow out of the
government’s concern for increasing the focus of schools on academic content:
the training of teachers and school leaders; the possible consequences of
changes in the marking system on teaching and learning in schools; and the
possible consequences of changes in wupper secondary curriculum for the

transition to post-secondary education.

75. To demonstrate its concern for focusing teacher education on academic
content, the government has proposed an alternative approach to training
teachers for forms 4-9, which allows teachers in training to focus mainly on
academic subjects and then to take a concentrated one-year course of practical
pedagogical <training. This proposal runs against the prevailing view embodied
in the teacher education curriculum that teacher education in academic subjects
should be integrated with pedagogical training. The government argues that the
present system restricts entry of potential teaching candidates whose primary
interest 1is in disciplinary subjects and it undervalues knowledge in these

subjects as preparation for teaching.

76, Teacher educators and representatives of national teacher organisations
expressed a number of concerns about the government‘'s proposals. The most
common concern we heard was that the government's propnsal to reform teacher

education comes at a particularly inopportune time. Teacher education
programmes are still engaged in implementing a major reform initiated in 1988,
which was designed to blur the distinction between ‘"student-" and

"subject-centered" teachers. The first products of this new system have just
entered teaching. The introducticn of still another new approach to teacher
education is seen as creating additional burden and confusion within teacher
training institutions.

17. Another concein was a more general unease with the government’s views on
the separation of academic content from children’'s social development in
education. Sweden has an intermational reputation for its success in combining
attention to social development with academic learning in the early grades.
All of the primary schools we visited manifested a strong commitment to this
approach. The government's view is that this tradition should be subjected to
more critical scrutiny. both because its educational effects may  Dbe
questionable and because it intrudes on the r~spoasibilities of the family for
the child’'s social development. Many of our interlocutors, however, observed
that the present emphasis on combining social development and academic learning
has an dimportant educational effect that the government appears to be
overlooking. They argue that because children are introduced in the early
grades to academic learning in a non-threatening and non-competitive way, they
develop a greater receptivity to more demanding academic content in later years
of schooling. We have no evidence ta evaluate this claim, but it seems an
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resolve in the light of the govermnment's expressed

to .
of students leaving the

' t uestion _
;S?Z;:zse 20 increase the overall academic competence
Swedish educational system.

sue regarding the training of teachers and school

jeaders arises 1n the context of the government's ?01§cies toward
decentralisation and choice dlscussgd above. As we ‘noted earlier. we found
ccnsiderable  evidence of innovation in organisation and Tanagement in

education, but not nearly as much evidence of innovation in

re-collegiate . . : . 10va
g;sic cu%riculum and pedagogy- We think this issue is related in important
ways to how teachers and school leaders are trained.

78. A more fundamental 1is

decentralisation and choice proposals of the government have
implications for the roles that teachers and school administrztors
e future. If these proposals are to lead to

greater professional empowerment, as the government suggests, then teachers and
school administrators will have to assume more responsibility for such things
as the development of new school profiles, curriculum that matches these
profiles and still meets national learning objectives, new forms of school
organisation, and new ways of relating to parents and communities. At present,
bulk of teachers are not prepared for these broader responsibilities in
their pre-service education and there appears to be no focused effort to
provide preparation through in-service programmes. School leaders are
presently prepared through a process in which municipalities provide compulsory
in-service training courses in basic administrative skills, with no formal
academic instruction beyond these courses explicitly addressed to the special
responsibilities of administrators. This training varies significantly from
one municipality to another in quality and coverage. While it is clear that
Sweden can attract able people tc administrative roles in education. it is not
clear that the present system of training tor administrators is adequate to
prepare them for the increased expectations that will operate on them in a more

decentralised system.

79. The

substantial ;
will be expected to assume 1n th

the

80. We think there is a compelling argument for more explicit attention to
what kind of skills wili be required of teachers and administrators by
increased decentralisation and choice, and a more explicit treatment of these
skills in teacher and administrator training, both pre-service and in-service.
In this context, we understand that the government, on the basis of an outside
evgluation of School Leader Education, is considering a proposal to develop
university type institutes for such education, the boards of which will be
fully representative of the major stakeholders. We fully support this
proposal, all the more essential because of the increase in the number of
school leaders resulting from the phasing out of the district school leader

under the decentralisation process.

81. In general, it was clear to us in our conversations with educators that
the government has significant work ahead of it in mobilising the talents and
energiles of professional educators around its reform agenda. Many educators
are sympathetic with the need for greater school-level responsibility and
dlver31tY: Teachers and administrators in Sweden are extraordinarily talented
:gi committed professionals. At present, though, there are serious questions

ut whether professional educators have the knowledge and skills neede@ to
respond to the reform agenda proposed by the government, and these questions
can only be addressed by bringing professional educators into the discussion of
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reform and by supporting the development of new knowledge and skills
systematically directed at their new responsibilities.

82. Sweden has been distinguished among =2dvanced industrialised countries in
its refusal to use marking and examinations in the early grades at a time when
most countries have created increased pressure for academic performance among
young children. The government’'s reform of the marking system constitutes a
reversal of this policy, and we think this issue bears careful examination. As
noted above, it is at least arguable that the emphasis on social development
and the restrained use of marking and examinations in the early grades create a
predisposition’ for pupils to engage in learning academic content that may not
be present in a system where the stakes are higher and more visible.

83. The government's approach to the reform of marking seems to stem mainly
from a concern for making teachers and schools more accountable for academic
performance, while not ignoring the effects of performance assessment on pupil

learning. The terms of reference of the Commission on Marking do in fact
underline the importance of marks as a pedagogical took in addition to their
functions as instruments of selection. t should be possible to formulate a

responsible approach to teacher and school accountability that is also flexible
enough to accommodate legitimate concerns about pupil development and learning.
We think that Swedish policy makers should think carefully about this issue,
and examine, in particular, the consequences of increased emphasis on formal
pupil assessment on pupil 1learning, before following the 1lead of other
industrialised countries and increasing formal assessment in the early grades.

84. The government adheres to the policy already agreed for the enhancement
of the academic content in vocational lines by extending them uniformly to
three years. There is broad support for this reform among educators and local
officials and a feeling that the increased flexibility it brings could result
in important innovations. The only concern we heard expressed were with the
implications of upgrading the academic content of vocational programmes on the
transition from secondary to post-secondary education, -- including the need
for a more systematic approach to guidance and counselling -- and with the
delays in governmental funding for their extension to three years.

85. Presently, vocational programmes enrol the largest proportion of upper
secondary students, between 70 and 80 percent. A very small proportion of
these students advance directly to higher education. 1less than 10 per cent.
The government 's objectives to increase higher education enrolments. especially
in  Science and technology, linked to the upgrading of the academic content of
vocational programmes (decided in 1991), raise the question of the relationship
between upper secondary enrolments and the transition to higher education.
Should‘ we expect the transition rate from vocational programmes to higher
education to increase? Or should we expect a smaller proportion of upper
secondary students to enrol inm up-graded vocational programmes at the upper

secondgry level in 1line with the government’s objective to increase higher
education enrolments?

ggﬁdentg gumbgr of the. uniYersitg officials we spoke with argu?d thaF many
eligible feavi?g academic %Jnes in upper secondary schools, ghlle.nomlnally
Their res ot ?Bhet education, were not well-prepared for university work.
seria ervations abouF §tudents from vocational programmes were even more

us. Clearly. continuing the objective of increasing enrolment in higher
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grading the upper secondary curriculum raises
two systems mesh. It 'nag betgoszibli, with

i sition, to create opportunities for the development
§?Ie§2i gizggzzsegibzzse;;a:he traditional academic §n@ vocational lines at the
upper secondary schools that will ?nhance oppor?u91§1es.for some students to
advance to higher education and provide more f%exiblll?y 1n.the.upger secondary
curriculum. As we have already indicated, in Section I, capacity for s?ch
co-ordinated planning of the links between upper secondafy.and higher edu?at1on
does not at present exist within the structures of the Ministry of Education or

other central agencies.

education with the objective of up
serious questions sbout how the

B. Adult Education at the Crossroads

87. As the Background Report suggests, Sweden has been an 1international
leader in adult education. both in terms of providing a diversity of
alternatives to adult learners and in terms of the level of participation among
adults in formal and informal education activities. In no other country has
the role of adult education within overall educational policy been more
pronounced and no other country has made more efforts to provide adults without
advanced education more opportunities for a second chance in bringing them back
into the mainstream of formal institutions and credentials. Similarly, Sweden
has been known for its propagation of the "recurrent education model" aimed at
reducing educational disparities in pre-career education and at providing
opportunities for further training, both for general and professional purposes,
at any time in one’'s life course when training might be required and further
learning desired. Policies for pro-active adult training kept unemployment low
in Sweden whereas most other countries put adults on re-training only after
they had become unemployed.

88. Apart from its extensive coverage, perhaps the most notable feature of
Swedish adult education policy has been the eifort to establish links between
adult education and regular educational routes. Tius Grundvux could 1lead to
?he. completion of certain stages of compulsory education, thereby giving
1nd1v:@uals the necessary qualifications for entrance to upper secondary
edu?atxon. Komvux and Folkhogskolan could provide complete course programmes
equivalent to upper secondary education. The system also enabled adults to
take those courses which were required in order to be eligible for a special
admission _route to higher education, under the 25 + & arrangement, as well as
courses which had to be completed in order to meet the special requirements for
admission to certain fields of study normally requiring full completion of a
corresponding upper secondary programme.

89 : : .. .

continuygt' apart from higher education provision for adults, adult education

o ed to Temain distinct from education for the young, alwost as varied and
parate as in most other industrialised countries - - a melange of formal

educati i
tion at basic and advanced levels administered by municipalities and

informal State-subsidised i
education provided th an ensi
. p rough extensive network of
voluntary Organisations. e

90. Th A )
the futui;ed-are nOow signs of considerable uncertainty and disagreement over
and lrection of adult education policy. Our discussions with national

lo e s - ]
Some aiZiegf:;CIals surfaced widely divergent views about what should be done.
at adult education should be given increased attention as a
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national priority because of the increasing proportion of adults in the
population and the increasing importance of enhancing the skills of the
workforce as Sweden faces increased internmational competition. Others argued
that, while it may be important to provide education and training to adults

the present system is scattered, inefficient, and not as responsive as it coulé
be to emerging social and economic needs.

91. In 1991, national funding for municipal adult education was combined
into a single block grant with funding for compulsory and upper secondary
schooling, giving municipalities increased responsibility for determining the
mix of services offered to youth and adult populations. At roughly the same
time, the government proposed major cuts in funding for adult education. While
these cuts were significantly reduced by parliamentary action, they sent a
strong signal through the country that adult education is undergoing critical
scrutiny at the national level.

92. From the 1960s through the 1980s., the general direction of national
policy had been to increase access to adult education and to diversify the
types and levels of education available. Now it is apparent that this period
has come to an end. The 1991 adult education reforms instead envisage a systen
in which municipalities are expected to play a major role in co-ordinating
educational services across the youth and adult populations under steady or
decreasing resources. Adult education has assumed a lower priority in the
present government's education policies, and the expectation is that quality in
adult education will be increased through better management and organisation at
the local level, rather than through increased funding and planning from the

national level.

93. In our visits to municipalities, we found considerable support for the
idea that adult education needs new direction and organisation if it is to play
a part in the economic and social development of Sweden. The inherent virtue
of Swedish adult education up to this point has been its diversity and
accessibility. But in its extraordinary growth over the past thirty years,
Swedish adult education has also become expensive, fragmented. and redundant in
ways that may not be appropriate for the future. Most people with whom we
spoke at the national and local levels viewed diminishing national priority for
adult education with alarm., but acknowledged that the existing organisation of
adult education programmes needed careful reformulation.

94, Further decentralisation of responsibility for adult educati9n tc the
municipalities is not, by itself, a solution to the problems facing adult
education. Decentralisation could just as 1likely lead to a further

balkaaisation of services at the local level as to greater coherence and
integration. In order for decentralisation to work, it must be accompanied by
the introduction of intermediate structures that promote access but a%so
provide more coherence and articulation among different programmes serving

similar populations. We found some evidence of these structures in our visits

to certain localities. In at least two municipalities we found innovative
intermediate structures for orchestrating diverse programmes around common
purposes. In one, surplus land in an economically declining part of the city

was used to create a common site that combined upper secondary vocat?o?al
programmes, municipal adult education programmes, and employment. training
funded with both private and public funds. In another, a nelghbo?rlnf
university copyrighted in establishing a centre to provide diverse educationa
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solated rural area. Such changes will occur on
tion or planning. but if they are to

in a telatively 1
ational services, they will

basis without much state direc
feature of the organisation of educ
d assistance across sunicipalities.

oppol tun ities
a piecemeal

become a COREON
require more concerte

We share the uncertainty expressed by the government and many informed
educators about the future of adult education in Sweden. On the _one hand. the
jncreasing proportion of adults in the population and the --cmntmg demands of
international economic competition suggest that certain forms of adult
education, particularly recurrent education and trairing designed to upgrade

important. On the other hand. the

skills and knowledge, will continue to be
proportion of Swedish adults with a high level of formal schooling is
increasing and will continue to do so. which suggests that there will probably

be a declining demand for more basic forms of adult education. We also sense
that the cost of adult education is becoming a highly visible political issue
in Swedish society. and, therefore, that more efficient forms of organisation
and delivery will be required if adult education is to hold its own over the
long term. The strength of the adult education lobby will not in itself be
able in the future to generate the political support necessary to sustain

previous levels of public fundings.

own conclusion is that rather than letting adult education erode

95.

96. Our
continuously, an assessment of the state of affairs and future needs might be
opportune. This is all the more necessary because both demographic changes and

social and economic developments raise new needs for continuocus re-learning
vhich puts adult education in 1990s more strongly on the agenda than in the
past. Most experts agree, for example, that the link between general and
vocational .education and training for adults deserves closer attention
Perhaps tlus.would be the task of a Commission to examine the whole field oi
adult education a:md its inter-relationships with employment training. Some
:ucge§sfu1 experiments have already been undertaken of e:tablisbiné joint
L;:;i::zes x!flor various lu‘x.:ds of vocational training. Models such as the
- oc:::tltsa:gedg:tCengtg in Gothenburg suggest that joint facilities are not
cduatios = ttgining.‘lg t also stimulate new inter-relationships in adult

32



DEELSA/ED(92)5

III. HIGHER EDUCATION

97. The reform of higher education is a high, if not the highest. priority
in the educational policies of the present government. The Background Report
indicates the far-reaching scope of the intended reforms, their underlying
rationale and motivations, the objectives +to which they are directed and the
principal means for their implementation. A fairly precise schedule for the
reforms hss been established, designed to expedite the process, with a view to
its completion by autumn 1993. Thus, a number of decisions have already been
put into effect, e.g. the increase in the number of student intake and the
dissolution of the National Board of Universities and Colleges., while the
intention with regard to others has been clearly announced. e.g. the
possibility open to individual institutions of higher education to acquire the
status of "foundations", the use of money available wunder the Employee
Investment Funds (to the tune of one billion Swedish crowns annually over the
next ten years) to support research and the expansion of graduate education,
and the revision of <the student aid system. Major proposals for legal and
structural reforms were presented to Parliament in surmer 1992 and similar
proposals for the reform of the content of studies and on research will be
published in early 1993. The basic thinking for these decisions is embodied
in the Government Memorandum on “Independence for Universities and University
Colleges”, publisihed in January 1992, to be used as a basis for discussion,
particularly with the universities, before the final proposals were submitted
to Parliament.

98. These proposals were not avaialble at the time of our visit to Sweden
and it would be invidious on our part tc comment on the detailed contents of
the new policy. It must be recognised, however, that the formulation of such
proposals, and their viability, will be largely determined by as careful an
appreciation as possible of the main parameters which affect the functioning
and performance of the Swedish higher education system and of the main trends
and factors behind them. It is this which we attenpt to do below by reference

to a gumber of themes identified for their centrality to the current higher
education debate in Sweden.

Quantitative development and the demand for graduates

99. As stated in the Background Report, there is concern in Sweden about the
level of its higher education output in comparison to other countries. "Seen
il an international perspective, the proportion of the population in Sweden
WI?h .higher education is at an average level, and obviously we run the risk of
slipping behind a lot of other countries® (p.89). A similar view was clearly
expressed to us by the Swedish Employers’ Federation, particularly as regards
the need for a higher number of graduates in engineering and economics.
Meeting <this need will become all the more problematical if existing short
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(one-and-a-half to two-year) programmes are to be lengthened in order to adopt

tc E.C. porms.

jded in the Background Report shows that this
Whereas around the mid-seventies Sweden was
ashead of other European countries in the rumber ?f secondary school graduates
qualified for higher education and in the proportion of new entrants among the
corresponding age group, this advantage was eroded during the eighties. The
number of young people completing upper secogdary edugatlon varied ?etween
80.000 and 95.000, the change over time being dEYQIIJBEd. de!ogxaphlcally.
During the same period the number of applicants for higher education programmes
(excluding single subject courses) was just over 70.000. The number of new
entrants reepained more-or-less constant during this period. at about 40.000 to
45.000, again excluding students in single subject courses. The total number
of university degrees and diplomas awarded in 1977/78 was about 32.000. It
increased to about 36.000 in the period 1982-89 and thereafter decreased to
about 29.700. The number of doctorate awards increased during this period from
sbout 750 to about 1.000. Licentiates, 1.e. awards on 2 level between the
master's degree and the doctorate, which bhad been abolished in the
mid-seventies., were re-introduced in the 1980s: over 400 were awarded in

1989/90.

100. A 1look at the dat§ _prov
anxiety may well be justified.

101. It is against this statistical background the the new government’s
commitment to an expansion of the numbers of higher education students and
graduates has to be seen. A first decision already taken is to add 7.000 new
places for initial degree programmes, with the intention of raising this figure
eventually to 18.000 new annual study places, over and above the nearly 50.000
provided in 1990/91. (The Ministry of Labour advocates an even faster rate of
growth in order to relieve youth unemployment). At the same time, a target has
been set of doubling the number of doctoral degrees -- to 2.000 -- by the end
0f the decade. These are highly ambitious targets which call for comment with
regard to both their desirability and their feasibility.

102: . There is no doubt as to the widespread consensus regarding the expansion
of 1nitial degree programmes. Such expansion can be achieved without posing an
10!8@léte threat to existing standards of quality. seeing that the number of
qua%lfled applicants has been in substantial excess cver those who have been
admlttgd to higher education since many years now. There are, admittedly,
°°?Pla}n§8 voiced about the general level of higher education entrants and the
suitability of many of them for university study, as there are about the
standafds of “nqergraduate studies. But quality issues in higher education are
nog. discussed in relation to the quantity of intake. More problematical in
2ie:§v1n§ ;@e dgszred levels of expansion, over the medium term, will be the
mid-ez ht:c ine 1in the age cohort of 20-year olds, from about 130.000 in the
1998 & Th‘}s and about 115.000 in the early nineties to an estimated 96.000 in

: 1s would imply a doubling. over the next ten years or so, of the new

entrants quota, from just o . y
. . ver 30 he
late ninetjes. J per cent in 1987 to about 60 per ceant 1n t

1

wgiﬂin nge :g::dss:t gor the expansion of doctorates -- doubling this number

average time span g years -- seems more unrealistic; not least because the

degree is alagst etween the completion of a first degree and a doctor§1

objective Thus thas long as the period set for the achievement of Fh1s
' e target set by government could only be achieved if a
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doubling of intake into doctoral programmes was realised within one or two
years and/or if the prevailing duration of post-graduate studies was to be

significantly reduced.

104. On the desirability side, it should be noted that the demand for more
doctorates derives essentially from the needs of the academic 1l1abour market.
It is the official a2im set hky government that all academic staff in
institutions of higher education should hold doctoral degrees. Very few other
countries -- notably Germany -- pursue such an ambitious aim and its necessity
can be seriously questioned. However, we were informed that the number of
doctorates awarded annually in Sweden in fields other than medicine is smaller
than the number of academic staff with doctoral degrees expected to retire
annually during the next few years. This in itself underscores the push for a
substantial ipcrease in graduate studies, but the envisaged magnitude of this
increase assumes an equally heavy demand of doctorates outside the higher

education system.

105. On this. the sigpals are at best ambivalent. With regard to the public
sector, there is great need for people with doctor’s degree in the schools. to
£i1l the posts of lecturer that are traditionally of great importance in the
theoretical programmes of the upper secondary school. There are no clear
indicators as to whether the economy at 1large needs an increased number of
people with post-graduate qualifications, though some of our interlocutors from
the private sector argued in favour of a growing number of scientists and
engineers at this level. Others, however, claimed that the present economic
situation 1limits the absorptive capacity of the labour market for such people,
at least in the short term. Moreover, small wage differentials according to
educational attairment tend to reinforce the demand for shorter studies at the
expense of graduate education, the income reward for those with advanced
degrees being considered to be much lower than in comparable European
countries. An upgrading of the remuneration of doctoral candidates at
universities may be necessary to attract more candidates at this level.

106. A similar ambivalence can be observed in relation to the overall demand
for higher education by field of study. The signals coming from the employment
system in this respect remain general and vague, particularly surprising for a
system with such a long experience with higher education policies emphasising
the professional orientation of degree courses. The government. on its side.
makes no bones about its interest in expanding science and engineering. To a
certain extent this choice is based on signals from parts of Swedish industry.
particularly for an increased number of civil engineers, but it also seems to
be a more general reflection of the widespread expectation 1in many
industrialised countries that an expansion of these fields is essential to
technological progress and economic competitiveness. Sweden, as previously
noted, already has an exceptionally high proportion of science and engineering
students and graduates, fields which grew more rapidly than others during the

eighties. Expenditures on research in these fields have already been
consistently high. Employers themselves seem to be more cautious 1in Fhls
respect, putting the emphasis on the expansion of short courses. Projections

of future manpower needs are, of course, notoriously unreliable: but it is
worthy of note that a projection made a few years ago (Background Report, p-91)
indicated the need for an increase in higher education enrolment in order to
satisfy the replenishment demand mostly in the culture and information sectors
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and  in the teaching, economic and social professions, with hardly any increase
required to satisfy such demand in the science and technical professions.

107. The issues raised above show the complexity of the factors affecting
decisions about the quantitative development of higher education in Sweden. To
these must be added. as a firs! comment, tke impact of European integration and
of the employment prerequisites of thbe European labour market. They will be
most immediately felt in areas where the study period was two years or less.
Thus the government is already considering the lengthening of former two-year
courses in nursing and other programmes in the health profession to three years
in order to meet the formal requirements set in the E.C. standards. A number
of University Colleges are planning a similar extension of their two-year
programmes in such fields as engineering and social work in order to conform to
the 1958 E.C. regulation under which degrees based on at least three years of
study are the minimum academic qualification for highly qualified professions
in Europe. It is inevitable that these requirements will affect the intake
capacity of the Swedish higher education system and also add to 1its costs -- to

which now we turn.

Costs, expenditures and financing

108. In relation to other countries, higher education in Sweden has been
blessed with a more relaxed funding situation and has escaped the financial
turmoil which other systems experienced during the eighties. From about the
mid-eighties 1its resources have in fact been growing, in spite of a diminution
in the overall educational budget. The priority which the present government
has given to higher education will increase these resources further as
reflected in tne 1992/93 budgetary proposals. Expenditures for basic higher
education are increased by 10.1 per cent, those for research and research
training (not including external funding) by 9.6 per cent and those for study
support by 3.7 per cent. It is unlikely, however., that even with this increase
it will be possible to match the increase envisaged in the number of students
deriving both from a larger number of new entrants and the extended length of
study in some fields. as indicated above.

109. This  disparity will be partly cushioned by the extraordinarily
favourable student/staff ratio which is a characteristic of higher education 1in
Sweden. The corresponding figures speak for themselves. There are altogether

abqut 2,000 professors, 4,000 senior lecturers and 5,000 assistant lecturers at
universities and university colleges, and about 1,000 teachers at local

col%eges. In addition, there are about 3,500 researchers and resear‘.:h
assistants, and 1,000 junior research fellows, both of whom spend some of their
time on teaching. With about 140,000 first degree students, about 60,000

Students in single subject courses and lesg than 10,000 in advanced courses.
the student/academic staff ratio in Sweden is one of the most favourable among
all OECD countries -- even taking into consideration that about one-fifth of
the academic staff is employed part-time. There is obviously sufficient
(?lasticity in the system to accoamodate at least part of the additional student
Intake.  However, the academic lobby is quite strong in Sweden and could well
T€S1st any diminutica in the advantages it has traditionally enjoyed.

110. -A similar dilemma will be confronted in relation to the distribgtioq of
expenditures between teaching and research. Roughly equal during the eighties,
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the share between initial education and research and graduate education has
been skewed in favour of the latter at the beginning of the nineties. and it
now stands at about 40 and 60 per cent respectively (including, for the latter,
funds derived from sources other than the Ministry of Education). It is highly
unlikely that a substantial increase 1in the number of students in initial
programmes and of graduate students could be sustained without a reduction in
other research expenditure. The alternative, of course. would be to raise the
level of external funding for research, with all the dangers that such targeted
research carries for the role and functions of wuniversities and their
dedication to the disinterested advancement of the frontiers of knowledge. The
government itself intends to use money available under the Employee Investment
Funds -- established under the previous government to ensure workers'
participation in employers® profits, and abolished under the present government
.- to support research, but it is as yet not clear to what precise uses these

funds will be put.

111. The remaining alternative is to make students pay. This could be done
directly, by introducing tuition fees or indirectly by reducing the level of
student aid. There is no tradition in Sweden of charging tuition fees and any
step in this direction would be strongly resisted by the well-organised student
body and their parents. There are no indications that government is even
considering this eventuality, which would, in any case. act as a disincentive
to the expansion of student numbers. Government has instead opted for a
redeployment within the educational budget envelope with a relative reduction
of school expenditure and a reduction in absolute terms of adult education
spending.

112. The student-aid system is currently under review and recommendations are
expected to be made soon. Under it, students receive need-based financial
support related to their future income prospects and irrespective of their
parents’ or partners’ income. It is made up of about 30 per cent grant and 70
per cent loan of a sum which is generally viewed as adequate in meeting all of
a student’'s living and study expenditures. The monthly allowance received by
students is certainly impressive by international standards and its generosity
1s not disputed by the students themselves. What is at issue is the method of
repayment of the loan. It carries an interest rate of 8.5 per cent and has to
be paid back at the rate of 4 per cent of the student’s annual income. As a
consequence, repayment of these debts for a large number of students may spread

over several decades. For many of them, unemployment or low income in the
eafly years of their professional 1life drives the debt up to forbidding
heights. So much so. that wany young people think twice before embarking on

hlgher education studies, others are forced to interrupt their studies for
galnful employment, while others again choose to combine study with work. It
1s clear that the system needs to be rethought. taking into account experience
in other countries. QOur own guess is that such revision will affect the

modal:tigs of the operation of the system rather than the level of financial
support it entails.

Access and admission to higher education

;;3. The present government'’s objective of expanding the quantity of higher
ucation and at the same time improving its quality is reflected in the

37



DEELSA/ED(92)5

changes introduced 1n the regulations and procedures governing access and
admission to higher education institutions.

114. Four principal features can be identified as characteristic of the
system which had prevailed during the previous two decades:

i) there was strict central planning of t@e numbers of student intake
with a numerus clausus applying to all fields of study:

ii) admission regulations emphasised opportuaities for adults:

jii) single subject courses were encouraged and served both as a sizeable
open adult education sector im its own right and as an additiomal
route to degree programmes for adults;

jv) admission regulations both mirrored and reinforced a structural
pattern of the higher education system in which. on the one hand,
quality differences between universities were considered marginal
while. on the other., differences between fields of study were
substantial -- some requiring a much higher level of school
achievement than others. with corresponding effects on the streaming
of upper secondary education.

115. Of these, the one which had the most far-reaching consequences on the
physiognomy of the system -- and the one which attracted the most attention,
both in Sweden and abroad -- has been the attention given to facilitating adult
enrolment, leading to what many saw as the "adultification® of Swedish higher
education. The movement reached its peak at the end of the seventies when the
total number of new entrants to higher education 25 years and olde: was about
40 per cent. Most widely known, in this context, was the 25 (years of age)
plus 5 (years of experience) scheme of the 1969 reform -- revised to 25 plus 4
in 1977, by which other students too could get a bonus for work experience.
(It should be noted, however, that the proportion of new students admitted to
regular degree programmes under the 25 plus 4 scheme remained always relatively
small, at most 5 per cent of all new entrants to such programmes). It declined
to 1less than 30 per cent in the 1980s -- still exceptionally high by European
stagdards -- largely due to changes in admission rules introduced in 1982 and
again in 1991 by which the weight of work experience was reduced in favour of
applxgants coming more-or-less directly from school. The scheme has been
gnestloned in the discussion about changes in eligibility criteria being
introduced by the new government, but it will in principle be maintained.

116. It is difficult to pass judgement on the effects which the large intake
of adqlts over nearly two decades has had on Swedish higher education. At 1its
inception, it was certainly seen as representing a radical step towards
equality of opportunity. It contributed to bridging the educational generation
ap. thereby helping to raise the level of educational attainment of the
pgpulatlon of the country as a whole. This need has now been reduced because
gf aggi Bezeralisati9n of upper secondary education from which new generations
flou ;S ave benefited. On the other hand. adult enrolment did hold back ?he
of tho‘ young entrants, many of them choosing work experience after completion
adnissilr secondary education in order to improve their chances for subsequent
insts on. The cohabitation of adults and young people within the same

i1tution must have proved mutually beneficial. Its impact on the academic
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potential of universities is more questionable, the interests and aptitudes of
adults being primarily professional rather than academic or research-oriented.

117. Under the new admissions policy. eligibility will be generzlly based on
completion of at least three years upper secondary education. Framework
criteria for the selection of candidates, in which school grades and aptitude

tests will continue to play a major role, will be set by govermment: but final
decisions will be in the hands of individual universities which might also take

into account other factors, such as special tests, other previous education,
working 1life experience, etc. Special requirements for entry into certain
fields will also be left to the individual institutions. New arrangements will
be made for the overall co-ordination of admission procedures (formerly carried
out by UHA), through a new service unit of voluntary imter-university
co-operation. In any case, the individual university will always decide on the

students it admits.

118. One possible consequence of this policy could be the greater importance,
and controversy, which would be attached to the details of selection criteria
and processes, particularly if study programmes and admission criteria
diversify across the country as a result of reduced central co-ordination and
increased competition between institutions. A related consequence will be to
bring into even greater prominence problems of the transition to higher
education from different types of upper secondary schools and programmes. hence
forth the main source of new entrants.

119, In spite of the diminution in recent years in the total number of upper
secondary school graduates -- from about 110,000 in the mid-e¢ighties to about
95.000 in 1990/91, -- the proportion of the age cohort transferring directly to
higher education remained constant throughout the decade at about 20 - 21
per cent. The vast majority come from 3/4 year theoretical upper secondary
programmes, with the social sciences (including economics) in the lead.
followed closely by the natural sciences: the humanities and 3-year technical
programmes share an honourable third position. The small proportioun coming
fr9m 2-year theoretical programmes was almost exclusively in the field of music
while vocationally oriented programmes were hardly represented except for a
small number in control and maintenance and in nursing. t remains to be seen
whether this pattern will be affected by the upgrading of all vocational
programmes or whether these will continue to be. in their extended form.
essentially terminal in character leading directly to employment.

20. P . : :
idg No d9Ubt. thg decision to increase the number of study places in higher
1ea3:§10n :111 proY1d? additional a-cer: apportunities for qualified school

S. ut admission tensions w:ii rew.in and these will increasingly

:::Olzzcei:°“nd the criteria which are cet fn: the competition for entry. The
and Outcomesogsacagem%c competence. in s system in which diversity of provisior
a general yard :. 581rab1? objective, diminishes the value of school grades as
reflected gn tiel? of judging Fhe q?a11ty of applicants. This is already
with test scores 1ngreaSEd use thch 1s made of a combina*ion of such grades
for the first under the Swedish Scholastic Aptitude Test (SweSAT). Applied
(similar o thelgg §2h1377 for applicants under the 25 plus 4 scheme, SweSAT
0f competencies cov d? aitlc Aptitude Test. but broadened regarding the areas
became the regularer:m-' tas rapidly developed so that by 1991 scores under it
The number of admission route for about 40 per cent of the study places.

persons taking the test -- which is administered every semester
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and can be taken by applicants as often as they.like - - increased ffom.about
10,000 to 120,000. It is most likely that it will become even more jmportant
in the future and it is subject to constant developmenFal gork;to improve its
fairness and quality, particularly in order to reduce its inbuilt gender bias

which at present seems to favour males.

e believe, however, that as the system divcrsifies the concern about
improving and rewarding quality should 1lead to a more reinforced mix of
admission criteria than one based exclusively on 60 per cent according to
school grades and 40 per cent according to test scores. The search for a
single general yardstick of quality may be counter-productive and scope must be
allowed for a more empirical approach after a trial-and-error period. Imn this,
we were encouraged to note recommendations being made that higher education
institutions should provide bridging courses on a large scale for new entrants
who find themselves facing difficulties in .neeting the required standards of
the regular courses. This approach suggests that students’ choice of certain
subject profiles and types of school at the upper secondary stage should not
necessarily commit them to precise, specific disciplines and types of programnme
in higher education, but rather allow a substantial redistribution at the stage
of admission to a higher education institution. Suck a more flexible system
would spread opportunities to a larger spectrum of students than one which
emphasises a clear link between upper secondary education options and

subsequent study or employment.

121.

Institutional patterns in higher education

122. The Swedish system of higher education, as formally set up by the 1977
legislation, is variously described as “unitary”, ‘“comprehensive" and
"integrated”. It ic made up of a number of institutions, all going by the name
of "hégskolan", but which in reality fall wunder the following fairly distinct
categories: six universities; seven specialised higher education institutions
with major research functions; nine other specialised institutiors, notably in
the fine arts; fifteen University Colleges: and forty local colleges, notably
for training in the health professions. With the same basic rules for entry
across all institutions, identical frameworks of goals and organisation,
general transferability of credits and little difference 3n quality among
institutions in each of the above categories, the characterisation of the
system as having "structural uniformity" is quite appropriate. On the other
hand, it must be recognised that a great deal of "functional diZferentiation®
operates within the system, particularly in the location of post -graduate
programmes and research facilities and in the duration and orientation of
studies.  Thus the system is in practice less “unitary" than, for example, the
one that applies in Finland, where from the mid-seventies to the mid-eighties,
higher education institutions moved towards equal iength of all course

programmes, the same main patterns of academic staff and the same research
functions.

123.  The 1977 reform was, of course, seminal in setting the structural
Qeve}Opment of the systen. Its central dilemma was how to avoid that
institutional differentiation led to a rigid "binary" structure. This was
22i2223 partly through institutional mergers and partly through purposeful and
e ve overlap in the provision of course programmes and research functions.

»universities and equivalent specialised institutions, which had the
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quasi-monopoly of study programmes requiring three or more years and of all
post-graduate programmes, were encouraged to set up a number of shorter
programmes (less than three years) which was the preserve of university
colleges. Conversely, a number of three-year or 1longer initial degree
programmes were established within university colleges: more than one-third of
their students (excluding those enrclled in single subject courses) are
actually enrolled in such programmes. Similarly, though to a 1lesser extent,.
university colleges were allowed to establish applied research activities,

normally the exclusive prerogative of uwniversities and specialised
research-oriented institutions.

124. There are also various cases of co-operation between university colleges
and universities in research projects and the supervision of doctoral
candidates, as there are examples of research in fields traditionally only

taught in short courses, for example social work.

125. This permeability between the two sectors is perhaps best illustrated by
examples of curricular co-operation in the engineering field: some university
colleges offer the first two years of study for engineering course programmes
lasting four to four-and-a-half years. This is done in co-operation with a
technical university which is responsible for the admission of students and to
which these students transfer after their first two years for the rest of their
course and, eventually, the awarxrd of the degree. We were told by
representatives of the respective dinstitutions involved in this co-operation
that the students taught during the first two years at the university colleges
were subsequently equally successful as those taught from the beginning at the
technical wuniversities -- which points to a parity of teaching quality between
the two types of institution. We were also made aware, however, that standards
of quality do differ widely among the wide range of university colleges across
the country, in contrast to the homogeneity which applies to all six
universities. Our impression was that only about four to six among the
university colleges could be considered as having succeeded in reaching
university-level quality standards.

126. It is against the above background that the structural impact of recent
developments and changes in policy has to be considered. It is clear that
there will be growing pressure on the part of at least some university colleges
for their formal upgrading, partly encouraged by the planning targets set by
the previous government, and confirmed by the present one, that all university
college teachers (except those in the fine arts) should hold doctorate degrees.
T§1s aspiration varies enormously among university colleges. Some would simply
11¥e to retain their distinctive status, but enlarge their functions to include
university-type of activity, e.g. a bigger role in research and the
establishment of advanced courses. Others would strive to achieve university
Status,either through linkages or mergers with existing universities or through
the creation of networks with other university colleges which would then be
upgraded to a university. The debate on this is often linked to considerations

felgtigg to a more equitable geographical distribution of university location
in Jweden,

12?- . It 'is also clear, on the other hand, that no substantial changes to the
€X1sting institutional pattern can be discerned in the intentions of the new
government, True, the  unitary structure is symbolically decried by

re-emphasising the distinct names of “universitet" and "hégskola", but joint
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The
made of the 1977 reform applies to the rigid
and of intermal university organisation and
the unitary structure of the system as such.
of January 1992 indicate more often a growing
clear-cut distinction between the two types of

institution. This 1line is consistent with the gocvernment’'s emphasis on
competition between institutions as a stimulus to  improving gquality.
Inijtiatives on the part of individual university colleges would certainly be

discouraged under a system which 1limited their roles and functions within

clearly delineated typologies.

The main thrust of the new government s higher education policy is
towards increased diversity within the universities as well as the university
colleges and increased flexibility for all higher education institutions in
determining curricula, research programme:., personnzl matters. etc., -- a qove
which is generally welcomed by academics and other higher education
representatives. A number of them, however. expressed concern at the possible
effects vhich the competitive model could have in fostering an institutional
loyalty among the academic profession at the expense of their cosmopolitan
outlook, while others continue to see an advantage in maintaining a
more-or-less equal quality among all universities.

128.

assume that government cannot merely maintain a
passive stand towards the development of the institutional pattern of the
Swedish higher education system in the light of the pressures outlined above.
Sooner or later decisions will have to be taken and perhaps the cutting edge
for such decisions will be provided by changes in the articulation of study
programmes, which we discuss below.

129. Be that as it may, wve

Study programmes

130. It would be useful to look first at the main characteristics of Swedish
study programmes as they developed during the seventies and eighties.

131. To a large extent, study programmes were centrally regulated. Over one
hundred so-called "general programmes”, covering 96 per cent of the degrees
awarded, were prescribed in fair detail. (Other vJocal* and “individual®
programmes, as well as the single subject courses, played only a marginal role
in the degree-awarding process). Their length of study varies according to the
field. There are no clear stages, as they exist in other countries, definang 2
bachelor's or a master‘s degree. Rather degrees in fields requiring three or
three-and-a-half years of study are translated as bachelors and those requiring
four years or more as masters; but both of them qualify for doctoral studies.
A licentiate degree -- halfway between an initial degree and a doctora% degree
was phased out during the seventies, but was reintroduced in the eighties.
as already mentioned.

- =

course progragmes had to b?
They were grouped under five professional segtorf:
administrative; economic and social:  health: gducat1oga ;
information. This principle was relaxed in tye mid-

132, Under the 1977

profesionally-oriented.
technacal;

culture and
whereby

law, all general
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to a degree -- the "fil.kand" -- without direct 1links to a specific career as

teacher, administrator, etc.

133. A distinctive feature of the Swedish s?udy _programmes is the large
number of "single subject courses” provided by universities. About 30 per cent
of Swedish students are enrolled in these courses, comprising a study load of
about five to forty weeks, the latter being equivalent to one Y?ar's £ull
study. They are single non-degree units, but students may also combine single
courses into a degree. We were also informed that about 5 per cent of
graduates had been admitted to degree programmes not through the usual
admission procedures, but via completion of one or more single subject courses.

134, Finally, a four-year technical course was provided in upper secondary
schools, completion of which led to a gqualification formally recognised to be
that of an applied engineer and accepted as the equivalent of a one to two year
programme at university colleges. However. a number of students in this course
transferred to an institution of higher education on completion of their third
year. It was decided in 1991 that as from the following year (1992) wupper
secondary schools should cease to provide a fourth year in technical
programmes. The final year of such programmes was extended to a two-year
course and transferred to institutions of higher education., though frequently
offered at separate places and serviced by staff having previously been upper

secondary school teachers.

135. As noted earlier, it can be assumed that a substantial part of short
course programmes in Swedish higher education will be eventually extended to
three years in order to meet E.C. regulations concerning the recognition of
professional qualifications. On the other hand., the new government has
indicated its intention to restructure all initial programmes into three degree
categories: a University College Degree, after at least one-and-a-half years;
a Bachelor's Degree, after three years; and a Master's Degree. after at least
four years. An ordinance will be eventually issued which will indicate clearly
which institutions can confer ir what areas each of these degrees. This seems
to imply that government does not envisage that all course programmes in higher
education should be extended to a minimum of three years.

136. Decisions in this matter will not be made before the public debate on
the January 1992 Memorandum is completed. This also applies to other important
changes envisaged in the Memorandum. These changes relate to: a) greater
flexibility <for institutions to decide how many students are to be admitted
anngally to each degree programme, as against the previous practices whereby
suc dnumberg were precisely prescribed centrally; b) similar flexibility as
Egga:h: adm1§31on cr1§etia. as already indicated; c¢) reduction in the number
individuagreYlou§ly highly regulated general programmes and more leeway for
Studente tolngtltut:l.ons to offer specific programme profiles ard for the
versus the c o:se among courses offered: d) reinforcement of the academic
traditionall pTo efSlonal _component of degree courses, so that degrees in
Dne'and-a-haif non-professionally oriented fields can be obtained if at least
discipline T ?eg;§ of the courses taken were focusad on one specific
teachers .. o nraf ition, the alternative model which has been introduced for
serves the P o.es§1°°al course following completion of academic study --
Same pranciple and further improves the options of the students.
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137. We noted during our visit that the virtue of increasing the variety of
course programmes is universally recognised in Sweden. A trend in this
direction was already visible from the mid-eighties onwards and the new
government’'s speeding up of it is generally welcomed by all the stakeholders
within the higher education system. Surprisingly, little concern was voiced
about the impact of curricula de-regulation on the academic versus professional
emphasis of courses. (The only adverse comment came from the Workers®’ Union --
L0 -- who feared that these changes would undermine the professional relevance
of studies and most likely lead to an increase in graduate unemployment). Such
concerns as we heard related to what some people saw as an inevitable tension
between the push for quality -- for which tight frames are more likely to be
set -- on the one hand, and the emphasis on diversity and choice, on the other.
In this respect. the discontinuation of the "25 plus 4" admission scheme was
quoted as contradicting the objective of stimulating institutional
independence, diversity and competition. and as a possible signal that further

tight quality frameworks might be set.

138. One specific issue which we believe will come up for increased attention
concerns the 1links between short-cycle programmes and university course
programmes. If a substantial proportion of the former will be extended to

three years. questions of articulation and transfer will arise in relation to
university degree programmes in the same fields, notably economics and
engineering. Universities, in particular, will need to reconsider the extent
of prior study they rtecognise as part of their degree programme. And, as
already indicated, a number of university colleges theaselves are planning to
provide advanced courses leading to the equivalent of the initial university
degree, translated as master’'s. One is teapted to ask to what extent the
present "overlap! system can cope with these coaplexities or whether
alternative institutional solutions could not be envisaged.

Teaching and learning in higher education

139. Changes in the content, organisation and structure of study programmes,
with which we have dealt above, is only one aspect of the overall concern with
the quality of undergraduate studies, a concern which Sweden shares with many
other countries. Another, and no less important, aspect has to do with the
quality of the teaching and learning process itself, on which we now wish to
offer a few comments.

140. At the outset, it should be pointed out that the status of teaching and
learning in the Swedish system of higher education is very much conditioned by
the primacy which this system has traditionally attached to the role _Of
esearch -- in line with other countries influenced by the Hu-bo%dtlan
tradition. That Sweden, unlike most other countries, has been able to mafntain
a very favourable student/academic staff ratio, even during the period of
massive expansion in student ruwmbers, meant that the time available.for
research did not get reduced. Strong emphasis on research at universities,
particularly in science and engineering, has consistently been the policy of
Successive governments. The percentage of research-related expenditure gf
institutions of higher education increased from just over 50 per cent of their
budgets at the beginning of the eighties to just over 60 per cent at the end of
that decade. This is a very high figure by any international standard. (In
Germany, for example. the corresponding figure is estimated at about 33
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per cent of general expenditure and still less than 50 per cent if external
resources are included).  Academic staff in Sweden seem to favour an even
stronger share of research in their own work; an UH% survey in 1991 showed
that the actual time spent on teaching and related activities 'was 41 per cent,
which respondents wished to see reduced to 3? per cent, ghereas éz'per cent was
actually spent on research and related activities. which they wished +to see

increased to 50 per cent on average.

141. The belief that the instructional and research functions of institutions
of higher education are mutually reinforcing is ingrained in all systems. But
rarely is this interpreted as applying to all sectors of higher education --
the wuniversities being particularly privileged in this respect -- or to all
categories of staff. Sweden is no ex-eption to this. Firstly. and as already
pointed out, resecrch remains highly concentrated 1in universities and similar
specialised institutions and there 1is a continuous debate as to whether the
research function of university colleges should be increased or not. The 1977
reform did envisage an extension of research to fields and institutions
traditionally viewed as not research-oriented. This did not matcrizlise to the
extent expected: staff at university colleges reported in 1991 that on average
they spend only one-tenth of their working time on research and
research-related activities.

142 . Secondly, within universities and similar institutions, teaching and
research coexist, but with 1little osmosis between them. as reflected in the
distribution of teaching tasks among different categories of staff. There is,
in fact, a fairly sharp divide in this respect between senior lecturers and
assistant lecturers, on the one hand, and professors and specific research
statf, on the other. Whereas the former spend respectively about half and more
than half of their time on teaching and related activities, the latter spend
only one-sixth and one-ninth respectively of their time ir this area. This
po}ar%sation of functions has at least two important implications: a) the
majority ot academic staff in universities have a substantial workload related
to teaching, whereas careers procotion depends primarily on research output;
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