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Executive Summary

· Ontario has one of the best systems of higher education in the world, highlighted by its achievements in providing access to higher education.

· Ontario has a binary system made up of Colleges of Applied Arts and Technology (CAATs) and universities, each with distinct mandates. Since the 1950s, the core principle in designing the system has been to provide a place for every qualified student who wished to attend.

· The entire system and the individual institutions in the system have grown enormously. The first great expansion occurred during the 1960s and 1970s as the baby boom entered higher education. The second great expansion, not generally recognized and appreciated, has occurred over the past 15 years as the baby boom echo – the children of the baby boom – entered higher education. The recent expansion from 1997 to 2007 was as large as the first decade of baby boom expansion from 1967 to 1977.

· During both expansions, the number of 18-21 year-olds grew and also participation rates grew, and therefore the number of places needed grew.

· A higher education system is said to be elite higher education if up to 15 percent of the eligible age group participate; it is mass higher education if the participation rate is between 15 and 50 percent; and described as universal higher education if over 50 percent participate. The postwar expansion of Ontario’s higher education system is often described as moving from elite, to mass, to near-universal higher education. But, it is said, the desired goal of universal higher education has not yet been achieved. 

· Most forecasts of the economy of the future indicate that up to 70 percent of the jobs will require a postsecondary credential. But, the other side of this forecast is that 30 percent of the jobs will not require such credentials. 
· Current government policy, and the consensus among higher education analysts, forecasts a continuing need for more places in our higher education system. Some analysts recommend the establishment of new teaching-focused universities.
· This working paper reaches very different conclusions and calls for rethinking higher education policy in Ontario.

· The 18-21 year-old group is projected to decline over 8 percent in Ontario in the next ten years; it will increase slightly thereafter, but remain 4 percent below current levels in 2026. The baby boom echo has peaked and will now decline.

· By the time Ontarians reach age 21, about 45 percent have entered university and 30 percent have entered college. The higher education participation rate is 75 percent. Universal higher education has been achieved!

· These participation rates cannot go much higher and it is not good public policy to encourage them to go much higher because the demand side of the labour market will not require more than 70 percent with a higher education qualification.
· With a declining 18-21 year-old group, and steady participation rates, there is no longer a need to expand Ontario’s system of higher education. There is no need for new institutions.

· The first step in rethinking higher education in Ontario is to recognize that universal higher education has been achieved. This is a tremendous accomplishment and something of which all Ontarians can be proud. Ontario is truly a world leader. But, with the recognition, a radically new mindset is required in planning higher education.

· Rather than expanding, we should ask whether we have the right types of degree programs and diplomas to meet the needs of our diverse students. Our universities and our colleges tend to be quite similar to each other. We need to ask whether the existing range of institutions is differentiated enough to effectively deliver the required wide range of programs and activities. 

· Much more attention should be devoted to whether we are providing this higher education well, to whether we are achieving the learning outcomes desired.

· Many students enter higher education, but do not complete their program. In the future, attention should shift from questions of access to questions of persistence and completion.

· Rather than expanding the system to allow participation above 75 percent, we need to ask what is the best educational program for the 25 percent of students who do not enter college or university? Currently, about 10 percent do not finish high school and 10 percent finish high school and go straight to work and 5 percent enter an apprenticeship or other postsecondary education. Concerns about access should focus on reducing still further the numbers who do not finish high school and on providing more creative and flexible types of apprenticeship and other postsecondary education.
· Finally, more attention should be given to graduate education and to research; two parts of the higher education system in Ontario that have been layered upon a system designed for accessibility and that have developed in an ad hoc manner and with insufficient scrutiny.
Rethinking Higher Education: 

Universal Higher Education Has Been Achieved
Introduction
It is time to rethink higher education in Ontario.


The basic structures of Ontario’s higher education system – the types of institutions, their mandates, and the system of finance – were put in place in the mid-1960s.  These basic structures have served Ontario very well; but it is time to consider whether revisions are needed for the decades ahead.

Ontario has a binary system of higher education – universities and Colleges of Applied  Arts and Technology (CAATs). The two sectors have distinct mandates: universities offer bachelor’s degree programs with an academic orientation; and CAATs offer diploma and certificate programs with a vocational orientation. Colleges offer the in-class components of apprenticeships. Universities are responsible for graduate education, professional education that requires a bachelor’s degree for admission, and research.
 The money to pay for the annual operation of the system comes from three main sources: (i) from formula operating grants, based on enrolments, from the Ontario government; (ii) from tuition fees paid by students; and (iii) from sponsored research income, including research grants from the national granting councils of the federal government.


For the first half of the twentieth century, Ontario’s system of higher education consisted of five universities that had been established during the nineteenth century. There was no college system. These five universities remained relatively small until after the Second World War; then from the mid-1950s the system of higher education began to expand significantly. First, new universities were established and then in1964 the college system was created. Ten new universities and 20 colleges were established from 1950 to 1970. Participation rates rose and enrolments grew. The expansion was especially rapid after 1965, when the baby boom generation finished high school and went on to higher education.

After a leveling of enrolments during most of the 1990s, the expansion began again in the late 1990s and continues to the present, at a pace and scale that most observers do not realize. We tend to think of the great expansion as occurring after the mid-1960s – the Bill Davis years in Ontario when he was Minster of Education and of University Affairs and then Premier. But our recent decade of expansion is comparable to any baby boom decade; and even larger in the university sector. Full-time undergraduate enrolment at Ontario universities rose nearly 75% from 1998 to 2008. The universities added 150,000 undergraduates, which is 60,000 more than were added in the boom decade of 1965 to 1975 – a truly remarkable achievement in Ontario public policy. The expansion began under Premier Mike Harris, to accommodate the double cohort, and continued under Premier Dalton McGuinty with the Reaching Higher Plan.
Since the 1950s, the core principle in designing the system has been to provide a place for every qualified student who wished to attend.  It was widely accepted that highly educated graduates were needed in postindustrial society, for economic growth, for improvements in health and public policy, and for cultural flourishing. The expansion of higher education helped to ensure the equality of opportunity so valued in a democratic society; and in a happy coincidence of democratic needs and economic needs, the graduates were required by the postindustrial economy.
A higher education system is said to be elite higher education if up to 15 percent of the eligible age group participate; it is mass higher education if the participation rate is between 15 and 50 percent; and described as universal higher education if over 50 percent participate.
 The postwar expansion of Ontario’s higher education system is often described as moving from elite, to mass, to near-universal higher education. But, it is said, the desired goal of universal higher education has not yet been achieved. 
Many recent policy analyses have forecast a continuing growth in demand for higher education and the continuing need for more places The 2011 Ontario Budget announced $64 million in increased operating grants, growing to $309 million in 2013-2014, to colleges and universities (Ontario Minister of Finance, 2011). This will support 60,000 additional places by 2013-2014. This commitment was part of the Liberal platform in the 2011 provincial election; and also the platforms of the Conservative and New Democratic parties. Clark et al (2011, 2) argue that “enrolment growth of between 50,000 and 104,000 baccalaureate spaces will have to be accommodated in the next 14 years” and recommend the establishment of new teaching-oriented universities to help meet this growing demand for higher education. The Higher Education Quality Council of Ontario (HEQCO) in its Third Annual Review and Research Plan (HEQCO, 2010, 72) states that, among the main challenges facing postsecondary education in Ontario, “the most pressing issue is accommodating the tens of thousands of additional students expected by 2021.”
However, after such expansion using the same basic structures, and particularly after the huge expansion over the last fifteen years, it is appropriate to pause and ask a fundamental question: do we have the best system in place to serve the needs of Ontarians for the next twenty years? 
Make no mistake; this system of higher education has served Ontario very well on the whole. And in many aspects, it is the equal of the best systems around the world. In Ontario, 62% of adults aged 25-64 have attained a postsecondary qualification (Norrie and Zhao, 2011, 2). That is a higher rate than any OECD country; it is 20 percentage points higher than the U.S. and twice as high as the U.K. Any rethinking of higher education will be unlikely to call for a wholesale transformation. Nonetheless, it is the thesis of this working paper and of the book, Rethinking Higher Education: Participation, Research, and Differentiation, to which this working paper contributes, that it is time to rethink higher education in Ontario and that Ontarians would be better served by a redesigned system.


Any system of higher education has two basic missions: teaching and research, and through these two fulfills its larger responsibility of service to society. Learning and the discovery of new knowledge are of value for their own sake, but in a democratic society which supports the institutions of higher education, it is expected that higher education will contribute to society. The teaching mission of higher education can be subdivided into two levels. First-level higher education requires a secondary school diploma for entry and is made up of bachelor’s degree programs (largely at universities) and diploma programs at colleges. Upper-level higher education requires a bachelor’s degree for entry and is made up of graduate education (awarding master’s and doctoral degrees), and certain professional programs such as medicine or law. Thus the system of higher education can be conceptualized around three activities: first-level higher education; upper-level higher education; and research. As we rethink our system of higher education, asking whether we have the best system in place to serve the needs of Ontarians for the next twenty years, the question can be asked about each activity: do we have the best system to provide first-level higher education, the best system to provide upper-level higher education, and the best system to support research? 

This working paper focuses on first-level higher education – that is, the provision of bachelor’s degrees and college diplomas. And asks the first and fundamental question in any assessment: do we have sufficient places?

The beginning of any comprehensive study of Ontario’s system of higher education has been to analyse the demand for/ the need for first-level higher education and ask how many places we need. Do we have enough capacity in the existing system? This analysis was done in the late 1950s, when the province began planning for the arrival of the baby boom at the postsecondary level. This was the question when the baby boom arrived and moved through the system, it was the question when the double cohort arrived, and has been the question over the last ten years; indeed it was the question addressed in the 2011 Ontario budget when the government announced plans for 60,000 new student places in colleges and universities.

The usual analysis, to answer how many new places we need, begins with a demographic projection, a projection of the number of 18 – 24 year olds in the coming years, i.e. the size of the group who would be eligible for higher education. In most of the major planning episodes, the 18-24 age group was projected to grow, especially first due to the baby boom and then recently due to the baby boom echo, the children of the baby boomers. Next in the planning, there is a forecast of the participation rate – the share of the 18-24 year olds who will attend higher education. Over the last 60 years, overall participation rates have been rising, especially among women; today the participation rate of women is higher than men. Also, the participation rate of immigrants is higher than of native-born Ontarians. In every planning exercise, the participation rate was forecast to increase. These forecasts of rising participation rates proved correct. And therefore with a growing 18-24 group and rising participation rates, the number of needed places grew. 

The consensus forecast that Ontario will need more places in its system of higher education uses this same methodology, looking at demographic projections and participation rates. 

This working paper also uses the same methodology but reaches a very different conclusion: we do not need any more places. Universal higher education has been achieved! We already have in place a system to accommodate a 75 percent participation rate. Ontario’s system does not need any more places, and thus does not need any new institutions. The dominant postwar policy of expanding access by providing more places to first-level higher education is no longer appropriate. We have achieved our goal. We have achieved it – yet, puzzlingly, we do not realize it. 
The first step in rethinking higher education in Ontario is to recognize that universal higher education has been achieved. This is a tremendous accomplishment and something of which all Ontarians can be proud. Ontario is truly a world leader. But, with the recognition, a radically new mindset is required in planning higher education.
Our desire to improve accessibility continues, but the thrust of public policy should no longer be to expand the number of places. Rather, public policy should ask whether we have the right types of degree programs and diplomas to meet the needs of our diverse students. Our universities and our colleges tend to be quite similar to each other. We need to ask whether the existing range of institutions is differentiated enough to effectively deliver the required wide range of programs and activities. Also, much more attention should be devoted to whether we are providing this first-level higher education well, to whether we are achieving the learning outcomes desired. Many students enter higher education, but do not complete their program. In the future, attention should shift from questions of access to questions of persistence and completion. Recent research suggests that 15 percent of those who enter higher education never complete their program. With such a dropout rate, the question must be confronted whether some students that have entered higher education do not really have the aptitude or interest. Also, there may be mismatches between the program chosen and the student’s aptitude and interest.
Given that universal first-level higher education has been achieved, more attention can now turn to graduate education and to research; two parts of the higher education system in Ontario that have developed in an ad hoc manner and with insufficient scrutiny. One central thesis of the book is that Ontario’s system of higher education has been designed almost entirely around the provision of access to first-level higher education. Rethinking higher education for the next twenty years will require more attention to graduate education and to research.
The research mission requires particular attention. Over the postwar period, the research mission of the university sector changed fundamentally. It had always been recognized that research conducted at universities should contribute to economic growth, to improvements in health and public policy, and to the cultural life of Canada. But from the mid 1980s, several trends transformed the research mission. The world economy was changing – because of rapid technological change, because of the increased interconnectedness of globalization, and because of the rapid growth of developing nations, especially China and India. To prosper in this changing world economy, it was believed, Canada and Ontario needed research and innovation. Federal government support for university research across Canada rose dramatically: from $733 million to $2.9 billion, a fourfold increase from 1997/98 to 2007/08 (AUCC, 2008, 14). Ontario’s support rose as well. Support from other sources also grew. In the decade from 1998 to 2008, sponsored research income at Ontario universities rose from $797 million to $2.4 billion – a threefold increase (CAUBO, 1997/98 and 2007/08). Research income has grown far faster than government operating grants or tuition income. Yet this expansion has been layered upon a system designed primarily for universal first-level higher education. We need to ask ourselves: what is the best higher education system to meet our research objectives and how should this be funded?
These questions are taken up in the book, Rethinking Higher Education: Participation, Research, and Differentiation. This working paper addresses only the first and fundamental question of any rethinking: does Ontario have enough places in its system of higher education for the years ahead?
The Entire Education System
Before we address the question of whether Ontario’s system of higher education has enough places, let us situate higher education within the entire education system. Broadly speaking, an entire educational system has three levels: primary education, secondary education, and postsecondary education.  

The entire Ontario system, in slightly more detail, is represented schematically in Figure 1.1 (in Ontario, primary education is referred to as elementary education). Children enter the pre-elementary level; then proceed to the elementary level; then to the secondary level; and finally through to postsecondary education.  


It all seems rather obvious. 

However, this simple schema is useful because it highlights a number of fundamental themes regarding how one should think about higher education, themes that are woven into the analysis of this working paper. 

First, it highlights that the educational system should be conceptualized as people moving through different levels as they get older. Again, this seems rather obvious. This is how we live our lives. This is how people think of their own educational experience and how they think about the education of their children. However, as we shall see, this is not how most data for analysis of higher education are collected. The schema of Figure 1.1 conceptualizes education using a life course, or longitudinal, approach. The best method for empirical study would be to follow a cohort of people of the same age as they grow up and move through the system. However, only recently have cohort data become available. Most analyses of higher education use data taken as a snapshot at one point in time, what is called cross-section analysis. Analysts try to convert cross-section pictures into a longitudinal analysis, but this is difficult:  very often, looking only at a cross-section picture leads to misunderstanding. This working paper argues that one such misunderstanding has arisen in interpreting cross-section measures of participation rates in higher education. It is fundamental in the analysis of higher education to use a longitudinal approach, as in Figure 1.1. This paper uses such an approach.

A life course approach emphasizes that people move through the system at different rates, that people move out of the system and back in, and that some do not complete all three levels. Key characteristics of the entire education system will be three percentages: the percentage of an age cohort that does not finish secondary school; the percentage that finish secondary school but does not go further; and the percentage that enters postsecondary education. It takes time for the
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full outcome to be realized and, therefore, the way the current system is functioning can best be determined by looking at people’s educational participation and attainment in their early twenties. They have moved through the system and their choices have been made. (Of course, educational participation and attainment for some will still increase after their early twenties if they return to education later.) These three percentages for Ontario will be discussed later in the paper. A little test for the reader, before going further, is to ask: what do you think these percentages are? For example are they 25/25/50 – that is, 25 percent do not complete high school; 25 percent complete high school and go out to work, and 50 percent go on to postsecondary education – or are they 20/20/60, or are something else?

Also, Figure 1.1 highlights that postsecondary education in Ontario is made up of five components:

	· Universities

· Colleges of Applied Arts and Technology (CAATs)

· Apprenticeships

· Private career colleges

· Adult education/retraining




In Canada, the terms ‘postsecondary education’ and ‘higher education’ are often used synonymously. In this paper, the terms refer to different things – higher education, made up of the colleges and universities, is a component of postsecondary education (PSE). This paper focuses on universities and colleges and thus does not analyse in detail the whole of postsecondary education. However, it is important always to remember that universities and colleges are only a portion of postsecondary education. Some students finish secondary school and take an apprenticeship, or attend a private career college, or postpone further education until later in life. 

And finally, Figure 1.1 emphasizes that higher education is part of the entire education system, and that all three levels of the system share the same fundamental purposes. Many educators believe that the most important stages in the entire education system are the pre-elementary and elementary levels. Over the last few years in Ontario, pre-elementary and elementary education have been top priorities. Ontario has embarked upon a major reform of pre-elementary education by committing to providing all-day kindergarten across the province and it has provided extra money to reduce class sizes in the early grades of elementary education. 

In recent years, the Government of Ontario has announced fundamental goals for each level of the entire education system. The goal at the elementary level is: to increase the number of grade 3 and grade 6 students meeting Ontario’s standards in reading, writing, and math to 75 percent.  At the secondary level, the goal is: to increase graduation rates to 75 percent. And the 
goal at the postsecondary level is: to have 70 percent of the population aged 25-64 achieve a postsecondary qualification. 

This paper analyses the higher education system comprised of the 24 colleges that are members of Colleges Ontario (CO) and the 20 universities that are members of the Council of Ontario Universities (COU). The college system and each university are created by public statute and receive operating grants (and capital grants) from the government. The universities and colleges are listed in Table 1.1, ordered by their number of full-time students in first-level education. There are a number of small private universities (with religious affiliation) and many private career colleges which do not receive public operating support. There is one private college, the Michener Institute formed by a consortium of hospitals to train people for the health sector, which receives operating support from the Ministry of Health; but it will not be included here. 

As already noted, the overarching principle shaping the design of Ontario’s system has been the commitment that there shall be a place in first-level higher education for every qualified student who wishes to attend. This commitment has been in place since the 1950s when the government began to plan for the arrival of the baby boom generation. With a growing population aged 18-24 and rising participation rates, the higher education system grew dramatically over the last 60 years. Total enrolments and participations rates by sector are provided in Figures 1.2 and 1.3. Participation rates are measured as total (FTE) enrolments as a share of the population aged 18-24.

However, we should be careful to recognize that the commitment is to provide a place for every “qualified” student. To enter a college or a university, a student must have obtained an Ontario Secondary School Diploma (OSSD) and a certain average on their upper-level courses. 

To enter college, the admission standard is an OSSD, including six upper-level courses from the college-bound (or the university-bound) curriculum. Different diploma programs require different minimum averages on these six courses. 
To enter university, the admission standard is an OSSD, including six upper-level courses from the university-bound curriculum. Most university programs rely on the average grade on these six courses to determine admission. Roughly speaking, about one half of students who graduate from high school through the university-bound curriculum have an average of 80% or above; about 18 percent have averages below 70 (Finnie, Childs, and Wismer, 2011, 37). The ‘cutoff’ (the minimum acceptable average) for admission to university in Ontario is about 70% (although some students are admitted with averages in the high 60s). Many individual programs 

[image: image2.emf]Table 1 .1   First - level Enrolments at Universities and Colleges , 2009/10   Source: AUCC (2011), Colleges Ontario (2011), and COU (2011).        

UNIVERSITIES  Full - time  undergraduates    COLLEGES  FTE Enrolments  

Toronto  56,800  Seneca  20,481  

York  41,500  George Brown  19,125  

O ttawa  28,100  H umber  18,878  

W estern  22,100  A lgonquin  16,236  

W aterloo  22,000  S heridan  16,024  

McM aster  21,500  F anshawe  13,851  

G uelph  20,600  M ohawk  11,617  

R yerson  18,600  C entennial  10,851  

C arleton  18,200  C onestoga     8,755  

Q ueen’s  15,100  G eorgian     8,468  

B rock  14,200  S t Clair     8,184  

L aurier  13,900  D urham     7,869  

W indsor  11,600  N iagara     7,609  

L akehead     6,500  F leming     6,297  

UOIT     6,500  S t Lawrence     5,698  

T rent     6,300  La Cite   C ollegiale     4,009  

L aurentian     6,200  C ambrian     3,658  

N ipissing     3,900  L oyalist     3,518  

OCAD     3,100  Confed eration     3,294  

A lgoma        900  C anadore     2,905  

  L ambton     2,713  

  S ault     2,189  

  B oreal     1,586  

  N orthern     1,384  

  TOTAL    327,600   (367,615 FTE)     205,203   FTE  
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  Participation rate: enrolment as share of population aged 18 - 24.   Figure 1.3   University and College Enrolments, FTE     Source: Clark et al (2009 ) wi th extensions.  

require much higher averages for admission. And some universities have a cutoff of  80% , or above, for most of their programs. 
Each year, there are always more applicants to Ontario universities than admissions. Many applicants do not have the high school grades to enter university. Also, many applicants do not have the average to enter their first choice of degree program or their first choice of university.

An essential feature of higher education in Ontario is that it is a binary system – divided clearly into the university sector and the college sector, each with distinct mandates. The actual system is more complicated than represented below, and the separation between universities and colleges not as sharp; the representation is intended only to identify the essential character of Ontario’s system.
In 1950, the binary system was not yet in place. Ontario had five publicly supported universities – Toronto, Queen’s, Western, McMaster, and Ottawa – and there was no college system. The participation rate (defined as the ratio of undergraduate enrolments to the population aged 18-24) in higher education was about five percent – this was elite higher education. The higher education system first began to expand in the 1950s with the establishment of three universities – Carleton, Waterloo, and York. The movement to mass higher education occurred during the 1960s with the arrival of the baby boom generation and the transition to a postindustrial economy. Seven universities were established and the college sector was created: 20 colleges were established in 1966. Statistics Canada defines the baby boom as those born in the years 1946-1965 (the peak, the year with the largest number of births, was 1959). Assuming students enter higher education at age 18, baby boomers would be entering higher education from 1964-1983. By the time the boomers left the system in 1987, the participation rate in higher education was 30 percent: 20 percent in universities and 10 percent in colleges. Participation rates, especially in university, rose again over the last ten years; so that the current participation rate is 45 percent, 30 percent in universities and 15 percent in colleges. 
The binary system in the late 1960s had 15 universities and 20 colleges. Since then five universities have joined the Council of Ontario Universities, but four were previously either colleges federated with another university (Algoma and Nipissing) or were higher education institutions that became universities (Ryerson and Ontario College of Art and Design). Only one truly new university was created – University of Ontario Institute of Technology (UOIT). Four more colleges were established, all with special mandates to serve the north and/or franco-Ontarians – College Boreal, Canadore College, La Cite Collegiale, and Sault College.

None of these additions altered the basic binary structure of the higher education system and thus the system we have today is little changed from 1966. And almost all enrolment growth from that time has been accommodated by institutions in existence. Thus not only has there been enormous growth of the entire system and but also enormous growth of individual institutions.

The narrative of higher education in Ontario since the mid-1950s has been of expansion – adding new institutions and expanding existing ones – using the same basic structures.  The postwar expansion of Ontario’s higher education system is often described as moving from elite, to mass, to near-universal higher education. But, it is said, the desired goal of universal higher education has not yet been achieved. 
To answer whether the Ontario system should expand this further, we need to look at the demographics and at participation rates.
But before examining the demographic projections and the forecasts of participation rates, let us set the wider context.

The Labour Market Context

The main purposes of first-level higher education are several: the learning is valuable for its own sake, but is also intended to prepare students for a job, and to prepare students for membership in the community, especially their role as a citizen in a democratic society. Access to higher education is vital for equality of opportunity and social inclusion.
 

Although there are these several purposes, the focus in designing the overall system – that is, in determining the number of first-level places needed – has always been on access and employment. Many groups are still underrepresented in higher education and so there follows the presumption that expanding places would improve their access. This is balanced by an analysis of the economy. What sorts of jobs will there be in the future economy? What sorts of educational qualifications will be needed to hold these jobs? Using this sort of thinking, the Ontario Government has a target to increase the number of adult Ontarians with postsecondary education to 70 percent (from the current 62 percent). Presumably, this implies that we need to build a system that leads to 70 percent of the current cohort at high school achieving a postsecondary qualification. If each cohort of our young people achieves this, over time, it will become the societal average.

The section above spoke of the “demand for first-level higher education.” This is the demand from the perspective of students. In the wider context, the labour market is the framework and one examines the supply of graduates from our system and the demand for higher education graduates in the economy. Over the postwar period, roughly speaking, the demand for graduates has risen faster than the supply of graduates, and so the incomes of graduates have risen relative to those without higher education. (See Drewes (2010) for analysis of the 1986 to 2006 period.) But this need not always be the case. For example in the United States during the 1970s, the supply of graduates rose faster than the demand, and the wage premium fell (Goldin and Katz, 2008, 290). In the metaphor of Goldin and Katz (2008), there is a race between education and technology. It is possible therefore, although we have not experienced it in Ontario, that the supply of graduates expands faster than the demand from the economy; in which case the return to education would decline – and there would be many discontented graduates. The higher education system can be too large relative to the demand from the economy with the result that some of the graduates are overqualified for the jobs that they hold.

It is extraordinarily difficult to forecast the jobs of the future economy and the educational qualifications needed for these jobs.
 Nonetheless, there seems to be a consensus that future jobs will require higher educational qualifications than do the current mix of jobs. Several studies have predicted that about 70 percent of the future jobs in Ontario will require postsecondary qualifications. These studies form the basis for Ontario’s target: 70 percent of adult Ontarians should have a bachelor’s degree, or a college diploma, or have completed a skilled apprenticeship or other postsecondary qualification.

As we ask, how many places we need for the decades ahead, we are asking not only about the appropriate system but also about the ideal system, balancing concerns about access and about available jobs. As a mental experiment, let us be bold and envision the ideal Ontario system of higher education and say that it should have the capacity to allow 80 percent of the arriving age group to have a postsecondary qualification: with 30 percent having a college diploma and 45 percent a university degree (and 5 percent with a completed apprenticeship or other qualification). Thus, 75 percent would complete higher education: this would be universal higher education by any standard.


This vision of 75 percent with a higher education qualification is well above Ontario’s PSE target. Should our vision be higher still? I do not think so, for several reasons. Many future jobs will not require these qualifications. The studies of the future economy often suggest that future jobs will be split into two sorts – those requiring higher education and those that will not – and, worryingly, the latter will be more than 25 percent of the jobs. At least 25 percent of our citizens will hold such jobs. In all the push to expand higher education, the question of how to design an entire educational system to best assist those who will hold jobs not requiring higher education has been pushed aside. Also, we should recognize that there are many paths to holding a good job and being a full member of the community and not all paths require higher education. Many entrepreneurs take these paths; many artists, actors, musicians, and writers take the path of learning by doing, of practice, practice, practice; many high performance athletes, having spent their years until their late twenties focused on athletics,  go on to successful careers without higher education; and many young people enter a family business directly from high school. The school of hard knocks is often a good teacher and still has a place in an open democratic society with a 21st century economy. So, we’ll retain our vision of 80 percent PSE and 75 percent higher education.

To realize this vision, how many places would we need in our colleges and our universities? Later in this chapter, the analysis to answer this question will be developed. For now, let us hold this vision in the background.

The Coming Boom in Enrolments?

The Ontario Ministry of Finance prepares population projections used by all government departments and widely outside government, and that can be used in analyzing the demand for higher education. The current projection begins from the Ontario population as reported in the 2006 census – its total number, age structure, marital patterns, and so on. Then, the projection makes assumptions about fertility, mortality, immigration and emigration, and interprovincial migration. From the base population, it projects, for the years ahead, total population, its age structure, and its distribution by region. The most recent update was published in Spring 2011 (Ontario Ministry of Finance, 2011). 


The proper planning horizon for designing a system of higher education cannot be unambiguously set, but certainly a horizon of some length is needed. If expansion will be required, it takes a long time to select which institutions will grow, or to establish new institutions, to construct the required new campus buildings, to hire the new professors, and so on. The horizon should be at least ten years and likely fifteen years with an emphasis on the first decade. This is the time frame used here.


In planning for the number of future places over this time horizon, the key issue is the size of the incoming cohorts, the 18 and 19 year-olds, in the years ahead. This incoming group is going to decline over the next decade, and then begin to rise, but the incoming cohort in 2026 will still be less than 2011. This uneven pattern of incoming 18-19 cohorts is going to move through the system; overlaying this are the larger past cohorts still completing their higher education. With this very uneven pattern of incoming cohorts, balancing all the factors, the best population projection for planning the number of future places is a projection of the 18 - 21 year-old group, rather than the 18-24 group.


The total Ontario population is projected to grow strongly over the next fifteen years. It is projected to be about 13 percent higher by 2021 and 20 percent higher by 2026. But for the purposes of planning higher education, it is not total population that matters, but rather the age group that will attend higher education.


In 2011, there are 745,306 people in the 18-21 year-old group. The Ministry of Finance data indicate that the 18-21 year-old group reached its maximum size in 2011 and  will now begin to decline, falling 8.6 percent over the decade to 2021. This decline is because the baby boom echo (the children of the baby boomers) has been moving through the system and is now about to decline. (This decline more than offsets the gains through immigration.) After 2021, the 18-21 group begins to grow again, but in 2026 it is still 4.5 percent below its 2011 level. See Figure 2.1. (Only by 2031 does it rise above today’s level.) It is somewhat puzzling that most analysts assume a coming boom in enrolments, yet the 18-21 year-old group is going to decline significantly over the next decade. It is doubly puzzling because in the past few years in the secondary schools declining enrolments have been a major policy problem – requiring the establishment of a Declining Enrolment Working Group by the Ministry of Education. At the very least, the sharp decline in the 18-21 year-old group over the next decade should be a cautionary signal. 


The forecasts of a boom in enrolments, therefore, rely on an increase in participation rates, indeed, a very sharp increase in participation. If total enrolments are to grow, even as the eligible age group declines in size, there must be a very sharp increase in participation. We should also note, as we look to the past five years and see the boom in enrolments and become tempted to conclude that this will continue, that the past five years saw the 18-21 year-old group grow very rapidly – it grew by 6.5 percent. This was the baby boom echo in the system. But, 2011 is the peak. The 18-21 year-old group is now going to decline.

Again, there is something of a puzzle in the analysis. Although the forecasts rely entirely on participation rates, there is little explicit analysis of them. Rather, it is assumed that they will grow at ‘historical’ rates. Participation rates, measured as the ratio of university or college enrolments (in first-level higher education) to the number in the 18-24 year-old group, have been increasing almost continuously since the 1950s, and quite rapidly over the last ten years. See Figure 1.2.  In 2010, the university participation rate was about 30 percent and the college rate slightly above 15 percent, for total higher education participation of about 45 percent. The Ontario system can be described as near-universal higher education. By this measure, there would seem to be lots of room for participation rates to continue growing.


Much of the work of the Ontario government and of the Higher Education Quality Council of Ontario (HEQCO) has been done in the context of forecasts of a coming boom in enrolments. The most recent study of Ontario undergraduate education projects an increase in demand for university enrolments, above 2009 levels, of between 28,000-45,000 in 2015, and of between 50,000 and 104,000 in 2025. “The higher end of the projection assumes participation rates will continue to increase as they have in recent years; the lower end assumes they will increase at half the rate in recent years” (Clark et al, 2011, 106). This is the consensus of the standard analysis: there will be a large increase in demand for higher education in Ontario over the next 15 years.


This rethinking of higher education reaches a very different conclusion.


The starting point of the rethinking is to conceptualize the entire system of education using a life course or longitudinal approach, as set out in Figure 1.1. We conceptualize a cohort of similar-aged people, as they move through the system from elementary school, to secondary school, to higher education. The data needed for this analysis are longitudinal data, a study that follows the same cohort of people through time. In longitudinal analysis, the participation rate would be defined as the share of the similar-aged cohort that participates in higher education. And this is what we intuitively think of when we speak of accessibility and the participation rate. Unfortunately, the standard analysis does not use longitudinal data, but rather cross-section data; and has had to define participation in a peculiar way which does not really conform to our intuitive understanding. And this leads to misunderstandings of the data, as we shall see. Fortunately, there is now available a longitudinal study, the Youth in Transition Survey (YITS), conducted by Statistics Canada. Norrie and Zhao (2011) provide an overview of PSE accessibility in Ontario with particular attention to the research findings using the YITS data.

Finnie, Childs, and Wismer (2011) have used this survey in preparing a HEQCO-funded study “Access to Postsecondary Education: How Ontario Compares.” They use Cohort A data from the survey (generally known as YITS-A) to study access to postsecondary education (PSE). “The YITS-A is ideal for this application, since it follows all young people born in 1984 (and thus age 15 as of December 31, 1999) through their high school years and beyond – and is rich in background data and other important determinants of access to PSE. The YITS-A are, in fact, arguably the best data of this type in the world.” Finnie et al used the 2006 cycle of YITS (cycle 4). “In this wave of the survey, the young people were 21 years of age, a point at which most had made their initial choices about entering PSE” (Finnie, Childs, and Wismer, 2011, 4-5).
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They found (Table 1a of their paper) that when the cohort reached age 21 in Ontario, 45.5 percent had entered university and 36.4 percent had entered college or other PSE. The total PSE participation rate was a stunning 81.9 percent. The group going to college or other PSE can be split into 29.8 percent going to college and 6.6 going to other PSE.
 Thus, 45.5 percent had accessed university and 29.8 percent had accessed college; the higher education participation rate was 74.3 percent. Universal higher education has been achieved!


How could this be possible? How can this longitudinal data be reconciled with the standard analysis which showed a total higher education participation rate of about 45 percent?

The key is to recognize how the two approaches use different definitions of participation rates. 

The longitudinal analysis defines the participations rate as the share of the single-age cohort (in YITS-A, they were age 15 in 1999) that have attended higher education when they reach a certain age (in this case age 21). And I would argue that this is the intuitively appealing definition of participation and the measure we need for public policy analysis. We want to know, as individuals grow up, how many participate in higher education. This is what I would call the ‘actual’ rate of participation. 

This participation rate rises as the cohort gets older. Shaienks and Gluszynski (2007), using other data from YITS, find that PSE participation in Canada rises from 54 percent when the cohort is in their late teens to about 80 percent by their mid twenties. See Figure 2.2. It is quite understandable that this participation rate would increase with age. Not all people move through secondary school at the same rate, many do not enter higher education directly after secondary school, but over time more and more people from the cohort have entered higher education. Thus in longitudinal analysis, there is not a single participation rate, but rather a line of a single-age cohort’s life course participation as it gets older. The line in Figure 2.2 is the life course participation a cohort of Canadians aged 18 to 20 in 1999, as they moved through time, ending in 2005 when they were 24 to 26 years old. Note that even when the cohort was first observed when they were 18 to 20 years old, 54 percent had already attended postsecondary education.
 (These data are for Canada; the Ontario line would be higher.)

The life course PSE participation line is no doubt different for different age cohorts. It would very different for my cohort, the earliest baby boomers, aged 18 in 1965. Our line would be much lower on the graph, leveling out much below 80 percent. Over time the line of each cohort had been moving up. In this sense participation rates have been rising, until for young people today (today’s 18 to 20 year olds), the life course line begins over fifty percent and will level at around 80 percent by the time they reach their early twenties.

The standard analysis, because it has only cross-section data, is forced to use a different definition: the participation rate is defined as the ratio of university or college enrolments to the number in the 18-24 year-old group. This has been the measure used since the first planning was done in the 1950s to prepare for when the baby boom generation would be finishing secondary school.
 We have become habituated to it, but perhaps lost sight of the fact that it does not measure participation in the intuitive, actual, sense. 
To illustrate, consider a numerical example. Suppose the single-age cohort had 180,000 people when it reached age 18. (This is roughly the case in Ontario today.) Suppose half of the cohort went directly to university, completed a degree in four years, and went out to work. Suppose further that all the younger single-age cohorts coming along also had 180,000 people; and also 50 percent went to university and completed in four years. The universities would admit 90,000 students each year and would have total enrolments of 90,000 x 4 = 360,000. Assuming all single-age cohorts are the same size, the 18-24 group would have 180,000 x 7 = 1,260,000 people. In this steady state example, the participation rate measured in the standard way would be 360,000 / 1,260,000 = 28.5 percent. Yet, we know that 50 percent of all people completed a university degree. Thus, the standard measure significantly understates the actual participation rate. Calculated another way, if everyone entered university and completed a four-year degree, the standard measure would show a participation rate of 720,000/1,260,000 or 57 percent. In other words, under the standard measure, the highest possible university participation rate is 57 percent.
Now let us return to thinking about what lies ahead for Ontario. How many places do we need in our higher education system? The cumulative participation rate of today’s young people leaving high school is already about 75 percent by the time they reach their early twenties. It cannot go much higher, given the diversity of aptitudes and interests. And it would be problematic if it went much higher because there will be at least 25 percent of jobs that do not require higher education. With participation rates leveled off, the forecast of demand for higher education will be driven by the demographics of the age cohort. 

Figure 2.1 has presented the demographic data regarding the 18-21 year-old group. This group is projected to decline in size by 8.6 percent by 2021. If participation rates cannot go higher, as argued above, or even if they rise slightly, there will be a decreasing demand for higher education over the next decade, and although it begins to rise after 2021, it will not return to current levels by 2026.  This is in stark contrast to the current consensus forecast. Rather than managing a coming boom in enrolments, we will have to manage decline. Ontario does not need to create new institutions. 
This analysis is so at odds with the standard analysis that we should try to challenge it and cross check it in different ways.

One cross check is to use the cross-section data and try to correct for its downward bias. The basic problem with the standard measure, as a measure of actual participation, is that it divides total enrolments (and each student attends for four years) by the population aged 18-24, a group made up of seven single-year cohorts. The simplest correction would be to divide university enrolments (and assuming all students do a four-year degree) by the population group aged 18 to 21, a group with four single-year cohorts. For 2010, the correction indicates the university participation rate to be 50 percent. (A similar correction could be done for college participation.) . This is higher than the actual participation rate. This correction overstates the actual university participation rate because total university enrolments include not just those from the Ontario cohorts, but also out-of-province and international students attending Ontario universities; also many students attend both a university and a college. Nonetheless, this correction to the cross-section data strongly supports the conclusion that university participation rates are at least 45 percent; and that universal higher education has been achieved.

Another cross check is to look at the number of students admitted to Ontario universities directly from secondary school. These data are available from the Ontario Universities Application Centre (OUAC). In 2009, universities admitted about 70,000 students into first-year directly from secondary school. The 18 year-old age cohort was about 180,000. This implies that 39 percent of the arriving cohort goes on to university immediately after high school. Of course, as the cohort gets older, its university participation will increase. This is consistent with the YITS finding that university participation at age 21 will reach 45 percent; and contradicts the ‘standard’ measure of university participation as 30 percent.

A related cross check is to look at secondary school graduation rates. We could not have moved up to these very high participation rates in higher education without significant improvements in the graduation rates from secondary school. And indeed the data confirm that there has been significant improvement in graduation rates since 1991; so that in 2009/10 in Ontario, 91 percent of the population aged 20-24 years old were high school graduates, and a further 1.8 percent were still in school (Statistics Canada, 2010). 

These cross checks confirm that universal higher education has been achieved – participation rates are very high, about 74 percent by the time people are in their early twenties, and cannot go much higher.  
And indeed, it is probably neither helpful to the individuals nor an efficient use of public funds to expand higher education beyond 75 percent. What is the best public policy for the 25 percent who do not enter college or university? Currently, about 10 percent do not finish high school and 10 percent finish high school and go straight to work (and 5 percent enter an apprenticeship or other PSE). The focus of public policy should be on reducing still further the numbers who do not finish high school and on providing more creative and flexible types of apprenticeship and other PSE.
But to complete the cross checks, there are a couple of puzzles to deal with. If we don’t need any more places, how can this squared with the fact that every year there are more applicants to university than are accepted, and that universities continue to grow and are bulging at the seams? The first key is to recognize that there has always been and likely always will be excess demand (applications higher than acceptances). Ontario has been expanding its university system very rapidly, that is, the number of places has grown rapidly. Those students who are turned down for admission are turned down because their secondary school grades are below the admission cutoff, rather than a lack of places. Most of the excess demand is from students who do not quite have the entry qualifications. The second key is to examine university enrolments over the last decade. (See Figure 1.3.) The very rapid growth in university enrolments of the 2001 to 2011 decade was because the eligible age group grew very rapidly and the individual participation rates were still growing. But for the years ahead, the eligible age group will be declining significantly and participation rates have likely reached their maximum and cannot continue to rise.

To conclude, let us look at the entire education system using a life course, or longitudinal approach. People move through the entire education system, but at different paces. And people finish at different levels, some don’t complete secondary school, some finish secondary school and go out to work, and some go on to postsecondary education. By the time the age cohort reaches their mid twenties, the outcomes are established (although some do go back into the education system after that). In Ontario we have reached what I call the 10/10/80 outcome: 10 percent do not finish high school; 10 percent finish high school and go to work; and 80 percent attend postsecondary education ( approximately 45 percent enter university, 30 percent enter college, and 5 percent enter an apprenticeship). Universal higher education has been achieved!

 We now need to rethink how higher education can be improved in a 10/10/80 world.

Immediately, we should note that the 75 percent participation in higher education refers to having attended or accessed higher education. Seventy-five percent have not necessarily completed a degree or diploma. In the Schaienks and Gluszynski (2007) study, in the cohort aged 24 -26 years, among those who attended higher education, 75 percent had graduated (with some of these going on to further study); 9 percent had not graduated but were still in school; and 15 percent had dropped out. With universal higher education, the central issue is no longer access. There does, however, remain an issue of persistence and completion. (See Education Policy Institute (2008) for a discussion of persistence and completion in Ontario.) How can we do better in ensuring that those who enter higher education actually persist and complete their program? Also, with such a dropout rate, the question must be confronted whether some students who have entered higher education do not really have the aptitude or interest. Also, there may be mismatches between the program chosen and the student’s aptitude and interest. In our system of universal higher education today, there are still some groups who are underrepresented. If the system is as large as need be, this implies that some groups are currently ‘overrepresented.’ These are difficult questions, questions we have preferred to put aside, but questions that must now be addressed as we rethink higher education in a 10/10/80 world.
Building an Ideal System
Another way to cross check the analysis is to return to the vision of the ideal system, with not just a 75 percent participation rate in higher education but a 75 percent completion rate and ask the question: how many places would we need in our system of higher education to have this ideal system? 

The analysis is straightforward. The Ministry of Finance projections indicate that in 2011 there are about 178,000 18-year-olds in Ontario. The number of 18-year-olds declines after 2014 and is 7.5 percent below the 2011 level in 2021; by 2026, it is still 2.8 percent below. But it increases after that, and in the recent past the cohort was 180,000. For ease of analysis and presentation, and to ensure we build a generous system, let us simplify things and assume that the 18-year-old age cohorts, from 2011 to 2026 are all 180,000. The model and its calculations are presented in Figure 2.3.

These cohorts have moved through the entire education system, and let us assume that 10 percent do not finish secondary school and 10 percent complete secondary school and go to work. The remaining 80 percent will go on to postsecondary education.  And in our vision, 75 percent go to college or university and complete their degree or diploma. Thus, each year over the next four years, 135,000 (180,000 x 0.75) students will leave secondary school and go on to higher education. Some choose university and some choose college. How shall we divide them? Current university enrolments are almost 80 percent larger than college enrolments (Table 1.1), but this does not tell us directly how any cohort divides between the two sectors, unless we correct for the length of program in the two sectors. The Finnie, Childs, and Wismer (2011) study does give direct evidence about the divide: at age 21, 29.8 percent of the cohort had entered college and 45.5 percent had entered university. Converting these data, to relate to the 75 percent who go on to higher education in our model, implies that about the divide is about 60 percent to university and 40 percent to college. Thus each year over the next four years, 81,000 students will enter university (135,000 x 0.60) and 54,000 students will enter college (135,000 x 0.40). Let us assume each university student takes a four-year degree and on average each college student takes a 2-year program. Then the university sector needs 324,000 (81,000 x 4) places and the college system needs 108,000 (54,000 x 2) places to achieve our vision: 75 percent of the population completes higher education, and in this group 60 percent get a university degree and 40 percent get a college diploma.

This is the vision. You might have originally thought it was very optimistic, after all, it is a vision of 75 percent with a college or university certification. Could we possibly build a system to accommodate this vision of universal higher education? The answer is yes. And indeed, we have already built such a system. There are at present about 370,000 FTE places in the university system and 205,000 FTE places in the college system. We have already built a higher education system significantly larger than needed to ensure universal higher education for Ontario’s young people today.
 Our system is already larger than needed to meet the Ontario government’s target of having 70 percent of adult Ontarians with a postsecondary credential.

Of course in the ideal system, there should be places for older adults, from age cohorts where the participation rate was lower, to come back for higher education.
 And there would be places for out-of-province students and international students. Also, there should be places for students who finish a university degree and go on to take a college diploma, and for students who finish a diploma and go on to university degree. And fortunately, our current system is large enough to accommodate these.

The GTA Problem

The consensus forecast of the demand for higher education in Ontario predicted not only an increase in total demand across the province, but also that most of the growth would be in the Greater Toronto Area (GTA). The GTA is made up of Toronto, Durham, Halton, Peel, and York. 
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The forecast highlighted a particular problem for public policy: how can this especially large growth in demand for higher education in the GTA be met? 

We all can see for ourselves, in the expanding suburbs around Toronto, that the GTA has been growing rapidly. The Ministry of Finance projects that the GTA will grow by 27 percent by 2026, compared to total provincial growth of 20 percent. 
But again, for higher education planning, the important projection is of growth the age group who will attend higher education, rather than total population growth. The Ministry of Finance projections also project the age specific population by region. Figure 2.4 reports the projections of the 18-21 year-old group for the GTA. 

Recall, as reported above, the data indicate a decline across the entire province in the 18-21 year-old group of 8.6 percent over the decade to 2021, and 4.5 percent to 2026 .

The 18-21 group in the entire GTA is projected to increase very slightly by 2016 and then decline to a level 2.3 percent below 2011 in 2021. It then grows over the next years to about 6.9 percent higher than 2011 in 2026. Thus, there is significant growth in the GTA in this group, but the growth is over ten years away. 
Over the next 15 years, all of the growth is in Halton, Peel, and York. They grow continuously. The 18-21 group in Toronto and Durham will decline. 
The demographic data project an increase in the size of the eligible group in the GTA by 2026. In conjunction with the forecast large increase in participation rates, the consensus forecast is for a very large increase in demand in the GTA, especially in Halton, Peel, and York. The participation rate in this region is felt likely to increase strongly because much of the growth will come from immigration from China and South Asia, and children of immigrants from these regions, when they come to Canada, have had very high participation rates. 
Thus the consensus forecast predicts very large growth in demand and raises a problem for public policy: how can this increase be met when the major GTA universities – U of T, York, and Ryerson – are already very large. Clark et al (2011) recommend the creation of new teaching-focused universities in the western GTA to meet this demand.
The analysis of this working paper sees the GTA situation very differently. 
There is a significant increase in the demographic group by 2026 (seven percent) but all of this growth is ten years away; and, as argued above, participation rates in general will not increase. They are already very high. Even with the immigration effect, the participation rates will not rise very much. Thus, the overall increase in demand will be significant, but not overwhelming, and will not occur until after 2021. 
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Moreover, even with significant increase in demand in the GTA, Ontario’s existing institutions can handle the increase. 


The worry about capacity to meet this demand focuses only on the geographic area within the GTA boundary: it looks at the increase in demand there, and at the current institutional capacity within the GTA. The universities within the GTA include Toronto, York, and Ryerson, and also UOIT and OCAD, two relatively small institutions. It asks: can the increase in demand in the GTA be met by GTA universities? But what is a GTA university? Is it only those located within the GTA? Surely, the analysis should include those universities just outside the boundary of the GTA and which have traditionally drawn many of their students from the GTA. McMaster and Guelph are located just outside the western border of the GTA; and Waterloo and Laurier are very close to it. At least half of their natural catchment areas lie within the GTA, and these catchment areas are where much of the growth in demand will occur, ie. in Halton, Peel, and York. Indeed, these close-to-the-boundary universities are all closer to the GTA growth than U of T St George campus and Ryerson and U of T’s Scarborough campus. McMaster, Guelph, Waterloo, and Laurier should be thought of as ‘GTA universities’ when analyzing the capacity of existing institutions to handle the growth.


There is lots of capacity in existing institutions to meet the GTA’s growth in demand, when one recognizes that demand will be falling in the rest of their catchment areas and across the rest of the province.


Rather than a GTA problem, there is a rest-of-the-province problem. Outside, the GTA, the 18-21 year-old group will fall significantly over the decade – fourteen percent by 2021. (See Figure 2.5) Managing this decline outside the GTA will be the public policy problem later in the decade.

Summary and Implications
The key points of this analysis and their implications can be summarized:

· Ontario has one of the best systems of higher education in the world, highlighted by its achievements in providing access to higher education.

· Ontario has a binary system made up of Colleges of Applied Arts and Technology (CAATs) and universities, each with distinct mandates. Since the 1950s, the core principle in designing the system has been to provide a place for every qualified student who wished to attend.

· The entire system and the individual institutions in the system have grown enormously. The first great expansion occurred during the 1960s and 1970s as the baby boom entered higher education. The second great expansion, not generally recognized and appreciated, has occurred over the past 15 years as the baby boom echo – the children of the baby boom – entered higher education. The recent expansion from 1997 to 2007 was as large as the first decade of baby boom expansion from 1967 to 1977.
· During both expansions, the number of 18-21 year-olds grew and also participation rates grew, and therefore the number of places needed grew.
· A higher education system is said to be elite higher education if up to 15 percent of the eligible age group participate; it is mass higher education if the participation rate is between 15 and 50 percent; and described as universal higher education if over 50 percent participate. The postwar expansion of Ontario’s higher education system is often described as moving from elite, to mass, to near-universal higher education. But, it is said, the desired goal of universal higher education has not yet been achieved. 

· Most forecasts of the economy of the future indicate that up to 70 percent of the jobs will require a postsecondary credential. But, the other side of this forecast is that 30 percent of the jobs will not require such credentials. 
· Current government policy, and the consensus among higher education analysts, forecasts a continuing need for more places in our higher education system. Some analysts recommend the establishment of new teaching-focused universities.

· This working paper reaches very different conclusions and calls for rethinking higher education policy in Ontario.
· The 18-21 year-old group is projected to decline over 8 percent in Ontario in the next ten years; it will increase slightly thereafter, but remain 4 percent below current levels in 2026. The baby boom echo has peaked and will now decline.

· By the time Ontarians reach age 21, about 45 percent have entered university and 30 percent have entered college. The higher education participation rate is 75 percent. Universal higher education has been achieved!

· These participation rates cannot go much higher and it is not good public policy to encourage them to go much higher because the demand side of the labour market will not require more than 70 percent with a higher education qualification.
· With a declining 18-21 year-old group, and steady participation rates, there is no longer a need to expand Ontario’s system of higher education. There is no need for new institutions.
· The first step in rethinking higher education in Ontario is to recognize that universal higher education has been achieved. This is a tremendous accomplishment and something of which all Ontarians can be proud. Ontario is truly a world leader. But, with the recognition, a radically new mindset is required in planning higher education.

· Rather than expanding, we should ask whether we have the right types of degree programs and diplomas to meet the needs of our diverse students. Our universities and our colleges tend to be quite similar to each other. We need to ask whether the existing range of institutions is differentiated enough to effectively deliver the required wide range of programs and activities.  

· Much more attention should be devoted to whether we are providing this higher education well, to whether we are achieving the learning outcomes desired.

· Many students enter higher education, but do not complete their program. In the future, attention should shift from questions of access to questions of persistence and completion.

· Rather than expanding the system to allow participation above 75 percent, we need to ask what is the best education program for the 25 percent who do not enter college or university? Currently, about 10 percent do not finish high school and 10 percent finish high school and go straight to work and 5 percent enter an apprenticeship or other postsecondary education. The focus of public policy should be on reducing still further the numbers who do not finish high school and on providing more creative and flexible types of apprenticeship and other postsecondary education.
· Finally, more attention should be given to graduate education and to research; two parts of the higher education system in Ontario that have been layered upon a system designed for accessibility and that have developed in an ad hoc manner and with insufficient scrutiny.
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� This is a general description of each sector, focusing on the essential characteristics. Colleges can now offer some bachelor’s degrees and they have some academically oriented instruction; and colleges are becoming engaged in research. Universities actually offer many vocationally oriented degrees. 


� There is a separate system for funding capital expenditures; but mortgage or other loan payments are made out of operating revenue. Institutions also have large ancillary operations – parking, residences, food services, bookstores, etc. – that have been separated from annual operating costs.


� Martin Trow (1973) set out the categories of elite, mass, and universal higher education and argued that the problems of higher education at that time could be understood as arising from the transition from elite to mass higher education. This perspective has shaped analysis of higher education ever since. Trow (2005) reflects on the transitions from elite to mass higher education, and from mass higher education to universal higher education, in modern societies.


� The February 2011 issue of the journal Canadian Public Policy is devoted to examining the use of life course analysis in public policy.  The lead article, McDaniel and Bernard (2011), provides an overview.


� Ontario (2011) provides an overview of Ontario’s educational policies and progress towards announced goals.


� Fallis (2007) has an extensive discussion of the purposes of an undergraduate education.


� This discussion takes the approach that the structure of the economy determines the demand for skilled labour.  It should be recognized that increases in skilled labour, especially labour with an entrepreneurial bent, can generate increases in the demand for labour.


� The picture is not significantly different if the projections are for the 18-19 year-old group or for the 18-24 year-old group.


� This split assumes the split is the same as Shaienks and Gluszynski (2007) for Ontario.


� Shaienks and Gluszynski (2007) find that in Ontario in 2005, 83 percent of young adults aged 24-26 had attended postsecondary education: 42.3 percent university, 33.2 percent college, and 7.5 percent other PSE.


� See for example, the report, Financing Higher Education in Canada (AUCC, 1965).


� This analysis, comparing capacity needed for the ideal system of 75 percent participation with the capacity of the actual system, is another cross check and again confirms that participation rates must be about 75 percent.


� It is not necessary to assume that all students complete their program within the four years (or two years in college). It may take longer. But provided that they do complete and that the time patterns of passage to completion are steady, the calculation of capacity would be the same. 


� The fact that our current system is larger than needed to accommodate these very high assumptions about participation and completion raises a puzzle: what explains our very high actual enrolments? The answer requires further research; but likely lies in the out-of-province students; that many students take more education than the assumed four-year university degree and two-year college diploma; and that there are still people from older cohorts returning to higher education ( a group that will be declining over time because of the current very high participation rates).






