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ABSTRACT

The study reported in this thesis is a qualitative case study of teachers’ experiences of
the dissemination of Education White Paper 6 on Special Needs Education - Building
an Inclusive Education and Training System in two districts in the Greater Durban area,
in the province of KwaZulu-Natal. Located in three primary schools, the study aimed to
examine the process adopted by the KwaZulu-Natal Department of Education to
disseminate the policy and prepare schools (mostly teachers and other stakeholders)
for its implementation, by 1) investigating teachers’ understandings and experiences of
the policy and the concept of inclusive education in three primary schools, 2) examining
the factors that impact on the teachers’ understandings of the innovation; and 3)
investigating the teachers’ views regarding the nature of support provided by the
KwaZulu-Natal Department of Education and its sub-systems: the Greyville and Shelley
Beach districts and the schools themselves to prepare for the implementation of

inclusive education in schools.

Data analysis in the study is informed by social constructionism as the overarching
framework, as well as the systems theory and the theory of innovation diffusion. In
addition, two conceptual frameworks are also used, the philosophy of inclusion and re-
culturing. These are used as lenses to understand the nature of teachers’
understandings of the policy and concept of inclusive education, and the ways in which
the province is diffusing the innovation, and preparing and supporting teachers for the

implementation of inclusive education in their schools and classrooms.



Findings from the study suggest that the teachers had very limited, varied and
often distorted understandings of the policy and the innovation. Their
understandings suggested that instead of the paradigm shift warranted by the
new policy, most of them still relied heavily on the old deficit, medical model of
educating learners with special educational needs. The findings suggest that this
might be because of the inadequate and inappropriate strategies that were
utilised to disseminate information about the new policy among stakeholders, as
well as the inadequate communication between and among the different sectors

of the education system.

The study concludes that the policy initiation process needs to become more
inclusive to enable stakeholders to embrace the agenda and to understand its
purpose; that a new policy is not able to challenge and change the culture of
practice unless people are assisted to evaluate and question their practice, to
unlearn the old and learn new ways of doing; and that the system needs to
break down walls that separate levels and directorates in order to make

communication between and within sub-systems more effective.
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CHAPTER ONE

Introduction and Overview

A social system is a set of interrelated units that are engaged in joint problem solving to
accomplish a common goal. A system has structure, defined as the patterned
arrangements of units in a system, which gives stability and regularity to individual
behavior in a system. The social and communication structure of a system facilitates or
impedes the diffusion of innovations in the system. One aspect of social structure is
norms, the established behavior patterns for the members of a social system (Rogers,

2003: 37).

1. 1 Introduction

In October 1996 the South African Ministry of Education appointed a National
Commission on Special Needs in Education and Training (hereafter referred to as
NCSNET) and a National Committee on Education Support Services (hereafter referred
to as NCESS). The NCSNET and the NCESS were tasked “to investigate and make
recommendations on all aspects of ‘special needs and support services’ in education
and training in South Africa” (Department of Education, 2001a:5). They were assigned
to investigate and advise the Ministry of Education on how to develop a system of
education that is responsive to the diverse needs of the learner population (Department
of Education, 1997). Having completed their investigation, the two committees identified
numerous factors that cause barriers to learning and development, factors that could be
located within learners, within centres of learning, within the wider system of education
or within the broader social, economic, and political contexts. Their report, however,
shifted focus from those factors within the learner, to factors within the education
system and schools, and concluded that it is the latter factors that tend to act as

barriers to learning and development (Department of Education, 1997:12). They



concluded that these factors prevent some learners from accessing the curriculum or

other learning resources, thereby causing the affected learners to experience a

breakdown in learning.

While the report identifies a wide variety of factors that interfere with the learning
process and lead to this subsequent learning breakdown and exclusion from classroom
participation or from school itself, South African education policies have historically
tended to endorse the assumption that only a small proportion of learners have unmet
educational needs requiring support or specialised programmes in order to learn
(Department of Education, 1997). This assumption has led to the notion of Learners
with Special Education Needs (hereafter referred to as LSEN) becoming a term that
categorises all those learners who, for one reason or another, do not fit into the
mainstream system (Department of Education, 1997:11). Such labelling locates the
problem with the affected learners, rather than with the school, the teachers, or society.

It is only recently that this assumption and its consequences have been challenged.

Additionally, social issues and the language of instruction have had an impact on the
quality of education learners receive. For example, Mittler (1999) maintains that schools
are sometimes unaware of the fact that, without additional support, the majority of
learners who come from deprived home environments do not benefit much from
schooling. In South Africa, for example, schools tend to downplay the fact that — for
many children — the negative impact of HIV and AIDS, orphaning, and poverty renders

many of them susceptible to scholastic failure. In addition, the use of English as a



language of learning and teaching (hereafter referred to as LolLT) places them at a
further disadvantage. In such contexts, teachers tend to have lower expectations of
learners whose first language is not English. This may stem from the assumption that
those learners whose dialogue has been silenced because they are not participants in
the culture of power (Delpit, 1995) have little or no capacity to learn. Their low
expectations of these learners tend to reinforce discriminatory social conditions
(UNESCO, 1998) and, in the process, limit learners’ opportunities to learn and develop.
Research findings suggest that these low expectations result in self-fulfilling prophecies

(Moletsane, 1998a; Mittler, 1999; Sefa Dei & Asgharzadeh, 2003), in which the learners

—in turn — perform poorly.

To address the above, the Department of Education (1997) concluded that the priority
for education systems in democratic countries — especially a country such as South
Africa where educational problems have been exacerbated by Apartheid policy — is to
provide all learners with quality education to enable them to reach their full potential.
This also ensures that learners become adults who contribute meaningfully to, and
participate actively in their society throughout their lives. This becomes possible if
education systems foster equal learning opportunities for all learners (ibid), and
promote an attitude of ‘zero tolerance’ for all obstacles to children’s learning that could

lead to under-achievement, marginalisation, and social exclusion (Mittler, 1999: 6).

To achieve this ideal, the South African Ministry of Education has adopted an inclusive

education policy: Education White Paper 6: Special Needs Education - Building an



Inclusive Education and Training System (hereafter, EWP6), which emanated from the
report of the NCSNET and NCESS. This policy commits the Department of Education
to providing “quality education for all learners” (Department of Education, 1997:11). By
implication, such an education responds to learners’ needs, provides learning support,
acknowledges differences among learners, and maximises learner participation in the
culture and curriculum of educational institutions. In this context, quality education is a
vehicle for promoting participation and equality in our society, the lack thereof being
instrumental in promoting inequality. In today’s knowledge-based societies, it is often
the case that those who get a good educational foundation become life-long learners
and remain economically active, whereas those without a good base in education
become marginalised and fall behind (UNESCO, 1998). As spaces for preparing young
people for this knowledge-based society, schools are greatly influenced by what
happens in the societies they serve and tend to embrace the same or similar values
and priorities (Hegarty, 1994; Ainscow, 1999). According to Delpit (1995), schools —
taking their lead from wider society — might even promote and maintain stereotyping. It
is in response to these realities that inclusive education seeks to develop an inclusive

society where all people are valued and encouraged to participate.

In order to achieve this, however, several prerequisites need to be met, the most
important of these being teacher development to facilitate the changes needed to
create inclusive classrooms. As the most important agents for policy implementation
and change, teachers need not only to fully embrace the innovation, but also to develop

adequate knowledge and skills to implement it. It is in this vein that Fullan with



Stiegelbauer (1991) assert that it is teachers' thoughts and actions that are crucial in
bringing about educational change. Changing teachers’ actions without changing the
way they think about how they conduct the business of education will not produce
sustainable changes. That is why De Brabandere (2005: 7) emphasises the need to

change twice, changing the reality of your situation as well as your perception thereof.

This thesis is informed by the notion that teachers are the central figures in education
reforms, and because change is a very personal experience, they must be allowed
space to make these changes as they construct their own meaning of what the changes
mean. It makes sense, then, to provide them with all the necessary knowledge about
the intended innovation, and to create opportunities where they can engage in debates
and discussions until they reach a common understanding of the rationale, the content,
and even the processes behind the shift. Their subsequent actions will depend on
whether they are given new skills to enable them to carry out the objectives of the
innovation. In order for inclusive education to be successful, skills will be needed that
will equip teachers to provide all learners with quality education and unlimited

opportunities to succeed in learning.

It is this vital aspect of the new dispensation, namely teachers’ understanding and
experiences of the introduction and dissemination of EWP6, and the availability of
opportunities for teachers to learn about the proposed changes related to it, that is the
focus of this study. The study investigates ways in which teachers in three primary

schools in the Greater Durban area experience the dissemination and introduction of



the new policy of inclusion in schools; understanding, interpreting, and experiencing the

new policy; and the extent to which they feel adequately prepared and supported for

their new role in its implementation.

1.2 A brief background to EWP6

At the World Conference on Education for All, held in Jomtien, Thailand, in 1990, one of
the main items on the agenda was inclusive education. Four years later, in Spain, the
World Conference on Special Education' declared inclusion as a right, and re-
emphasised the need to make regular schools accessible to children with special needs
as a means of developing an inclusive society and attaining education for all (UNESCO,
1994). The central principle of the conference was inclusion. At this conference, the
need to foster the development of schools that “include everybody, celebrate
differences, support learning, and respond to individual needs” was acknowledged
(UNESCO, 1994 iii). The conference delegates proclaimed that all children have a right
to education and opportunities to achieve; that each child has different abilities,
interests, and learning needs; that systems of education and educational programmes
need to be structured to accommodate these differences, and that regular schools need
to become — through a child-centred pedagogy — accessible to children with special

educational needs in order to meet their learning needs (UNESCO, 1994).

' Salamanca Statement and Framework for Action on Special Needs Education (UNESCO,
1994)



The delegates agreed that to achieve such a responsive system of education would
require regular schools with inclusive inclinations to provide quality education to the
majority of learners. Such schools were seen as effective in fighting discriminatory
attitudes, in creating communities that are welcoming, in building a society that is
inclusive, and in achieving education for all (ibid: viii-ix). The delegates went a step
further and called on governments to adopt inclusive education policies and to invest in
the early identification of learning difficulties and intervention strategies in order to
minimise the exclusion of certain children from education (ibid). Similarly, four years
later, UNESCO declared that it views inclusive education as a means of combating

school wastage and of challenging discriminatory attitudes (UNESCO, 1998).

With this view in mind, the post-apartheid Ministry of Education set out to transform the
education system. This occurred within the context of a long history of racial
segregation and inequality promoted by apartheid policies, a legacy of an ailing
economy, racial inequality, and a poorly educated population. All these necessitated
that the government look for ways in which education — a tool previously used to
entrench these ills — could be used to remedy the effects of apartheid and provide equal

opportunities for all — inclusive education fitted the bill.

1.2.1 The inclusive education movement in the South African context
Although the inclusive education movement started in first-world countries, Dyson and
Forlin (1999) argue that it has spread its wings across the globe with most developing

countries embracing it as a solution to their inadequate special education services. This



was confirmed by delegates’ reports at a 1999 workshop on Human Resource
Development? in Uganda, which suggested that although inclusion was not yet policy in

their countries, most of them were moving towards inclusive education policies.

Within the South African context, a dual system of well-resourced and under-resourced
schooling has co-existed since apartheid times. Schools that were previously reserved
for whites only, tend to boast school facilities of a first-world standard, whereas those
that were for black Africans continue to have inferior or no resources at all. For
example, black African schools tend to have inadequate learner support materials, and
inadequately qualified teachers, to name only a few aspects. In townships, and in rural
areas, particularly, most schools do not have playground facilities. As a result, learners
cannot take part in extra-mural activities, which limits their opportunities to learn and
explore different sports’ codes. In comparison, schools that were built for white learners
have extensive sporting facilities. These differences become significant when learners’

special needs have to be met.

Apart from racial inequalities, there are other sites of disempowerment or disadvantage
that affect the teaching and learning process in South African schools. For example,
the preferred use of English as a LoLT continues to marginalise learners whose first
language is not English (Department of Education, 1997) as they may be reluctant to
interact in a language they are not fluent in (Donald, Lazarus & Lolwana, 2002:116). In

addition, social and economic disadvantages such as parental unemployment, poor

? Human Resource Development in Support of Inclusive Education, sponsored by UNESCO. Delegates
came from Ethiopia, Finland, Ghana, Lesotho, Namibia, South Africa, Uganda, Zambia, and Zimbabwe.



nutrition, poor living conditions, and poor health, including HIV/ AIDS, also prevent
many learners from critically engaging in the learning process (Mittler, 2000;
Department of Education, 1997). Schools that serve such communities usually lack
resources, struggle to recruit and keep qualified teachers, have higher teacher-learner
ratios, with the result that the quality of teaching and learning is negatively affected
(Department of Education, 1997). Obviously, because of these factors, the
development of an integrated inclusive system of education has become an urgent —

albeit complex — matter, hence the commission of the NCSNET and NCESS.

Since there were many overlaps in their briefs, the committee and the commission
ended up working together to produce a common report entitled: “Quality Education for
All: Overcoming Barriers to Learning and Development” (Department of Education,
1997). This report acknowledges that existing inequalities in educational resources in
different parts of the country pose serious obstacles to the new government’s attempts
to develop an integrated system of education (ibid). As the report suggests, these
inequalities highlight the need to develop schooling practices that are context-bound,
because importing practices from vastly different contexts can prove fruitless (Ainscow,
1999). In view of this, the report lists several key requirements of a context-bound

inclusive education and training system.

Lomofsky and Lazarus (2001) are convinced that such a system needs to; first, provide
different learning sites within one integrated education and training system, as well as a

variety of support modes in response to diverse learner needs within the curriculum.



Second, it needs to include institutional development strategies that will create a
welcoming and supportive environment for learning and teaching. Third, a community-
based support system needs to be created that develops the capacity of all levels of the
education system to respond to diverse learner needs. Fourth, the new system needs
to support human resource development and provide financial resources to carry out
the vision. Fifth, it needs to facilitate the development of a three-level support system
consisting of: school-based support teams; district-based support teams, and provincial
and/or national administrative supports.  Furthermore, a training and support
programme is needed, which is designed to develop human resources and provide
appropriate financial and other resources for the implementation of the support system.
Finally, the creation of an implementation strategy to take care of arrangements during

the transition period is vital (Lomofsky & Lazarus, 2001: 312-313).

If these requirements are met, the government will have succeeded in facilitating the
implementation of an inclusive education and training system. However, as Donald et al
(2002) caution, there are serious challenges ahead. One of these challenges is the
assurance of quality in curriculum delivery to ensure that barriers are identified and
addressed promptly. Another is the developing of an efficient system of support
services that can provide quality support to teachers, schools, learners and parents.
Although the plan is to convert special schools into resource centres so that they
assume a new role of providing support as part of district-based support team, this too
will pose a challenge. These issues are addressed more fully in Chapter Two where

the need for a paradigm shift is highlighted and its challenges tabled. In Chapter
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Three, | argue that inclusion goes far deeper than merely switching from one form of

service provision to another.

By locating learning breakdown in the rigid, unresponsive ways in which schools are
organised, inclusion challenges the education system to be creative and to vary its
response to the different needs of consumers (Parsons, 1999:182). Inclusion also
seeks to usher in a season of hope, which encourages equality of opportunity, removes
barriers and opens doors (ibid) in terms of learning opportunities and resources for all
learners. However, the shift from the old and familiar to the new and unfamiliar is never
easy, nor is it smooth. Naicker (1999) believes that the envisaged paradigm shift from
special needs education to inclusive education is rather complex, demanding
unconditional commitment to integration at all levels of the education system. It also
requires that practitioners understand the old as well as new “assumptions, theories
and practises” (ibid: 67) that underpin both, so that they do not bring the old into the
new framework. These things are much easier to put into words than into practice. In
relation to this, by analysing educators’ perceptions and experiences of this policy in
this study | have been able to examine the degree to which the shift from the old to the

new has actually evolved.

1.3 Rationale for the research project

Multiple rationales have drawn me to this study. These derive from personal,

experiential, academic drive and policy. First, | have an interest in, and have worked

11



with, learners who experience difficulties in learning. As a school-based teacher, | had
many years of involvement in regular and special education, during which | observed
teachers exhibit a lot of fear, lack of understanding, and sometimes indifference
directed at those learners who — for a variety of reasons — were seen as different. As a
teacher in a special school for learners with severe mental disabilities, | was often
asked by my friends teaching in mainstream schools why | was wasting time working in
a school where learners had no future. The derogatory terminology often used to refer
to learners experiencing severe learning difficulties revealed the attitude/s many regular
school teachers had about such learners. Sometimes, | heard these teachers priding
themselves on the fact that they were very unsympathetic in their treatment of learners
who were less able to do the set tasks. | do not doubt that some of those learners
dropped out of school as a result of the corporal punishment (e.g. caning when it was

still allowed) they received, or the absence of support from such teachers.

This discrimination, lack of understanding, and indifference, still continues in spite of
what experience constantly teaches us, that everybody is unique and should, therefore,
be treated equally. Learners bring different experiences and/or competencies,
(educational) needs and expectations to the learning situation because each individual
is different. Moletsane (1998a) cites age, culture, language, prior learning, religion, and
gender as some of the sources of learner differences that teachers should be aware of.
She adds that this diversity is something to be celebrated and used to benefit all

learners, not to be viewed as a deficiency or an obstacle to the learning process (ibid).
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Second, for my graduate studies, | was fortunate to get a scholarship to study in the
United Kingdom where | learnt about, and saw, a lot of work aimed at including learners
who were different from the ‘norm’. This experience left me wishing that this movement
would reach South Africa as — at that time — | was already in the teaching profession,
and knew how under-developed and under-resourced African communities and their
schools were. | saw inclusion as a way out of the shortages affecting African children.
In my experience, | had seen that a lack of resources had forced African primary school
teachers to work with diversity in their classrooms, as there were no separate facilities
for learners with specials needs. And, | was naive enough to think that these teachers
had acquired the knowledge and skills necessary to support diverse learning needs.
However, | was wrong. At the time, this thinking was reinforced by a research study |
was doing for my dissertation, wherein | investigated procedures used to identify
learners experiencing learning difficulties, and how teachers intervened in such cases
(Ntombela, 1993). From my analysis of data collected, | concluded that teachers were,
without training or support, able to identify learners who were struggling and that they
often devised strategies to support them (ibid). This made me conclude that this
situation of inclusion, by default, had made them aware of learners’ different needs, and
that when the inclusion movement reached our shores, they would be ready to embrace

it.
Third, as a lecturer involved in teacher education, | am based in the discipline of

Educational Psychology and, naturally, my research and teaching interests are in the

field of inclusive education. As a result, | keep a close eye on developments in
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education, particularly in special education services. In 1997 | did some work for the
NCESS. and in 2000 | was involved in the National Inclusive Education Pilot in the
KwaZulu-Natal Midlands. It was from these experiences that my earlier assumptions
about teachers’ knowledge and skills to address diversity in their classrooms were
rendered obsolete. It soon dawned on me that extensive professional and institutional

development and support would be required before all teachers and schools changed

to become truly responsive to all learning needs.

When EWP6 was published and adopted in July 2001, | was excited. However, as |
interacted with students doing in-service courses in 2001 and 2002, | realised that they
had no knowledge or even awareness of inclusive education. It was clear that this
policy was not being implemented yet, and that teachers had no knowledge of the
imminent changes in policy. | knew that the Department of Education had given itself 20
years, starting from 2001, to change the present exclusionary system into an inclusive
one, and | became curious to see what was being changed. | wanted to know how the
ministry was going about introducing teachers to the new, inclusive way of thinking and
doing, and also how teachers were being trained and supported to change their
practices. In addition, since the old apartheid paradigm had dominated educational
provision and teacher training courses for so long, | also wanted to see what strategies

were being used to help them unlearn past learning and embrace new thinking.
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1.4 The study

Inclusive education has been on the international agenda as far back as the early ‘90s,
with extensive research being conducted in first-world countries around the
development of inclusive systems of education (UNESCO, 1994; Booth, 1996; Rouse &
Florian, 1996 Ainscow, 1999; Ballard, 1999; Armstrong, Armstrong, & Barton, 2000;
Dyson & Millward, 2000; Slee, 2000; Tait & Purdie, _2000; Doyle, 2002; Burstein, Sears,
Wilcoxen, Cabello, & Spagna, 2004), but in developing countries — such as South Africa

— it is still a fairly new concept, and very little research has been conducted in this area.

Among the few available studies are those documenting the inclusion of learners with
disabilities (Jairaj, 1997; Muthukrishna, Farman & Sader, 2000; Engelbrecht, Swart &
Eloff, 2001; Swart, Engelbrecht, Eloff, Pettipher & Oswald, 2004); the experiences of
integration (Arbeiter & Hartley, 2002), the ways in which special educational needs are
addressed or not addressed (Ntombela, 1993, 1997, 2003); and the conceptualisation
of barriers to learning, development, and participation (Department of Education, 1997;
Naicker, 1999; Department of Education, 2001a). Other literature focuses on the
theoretical framework for developing inclusive schools (Engelbrecht, 1999; Lazarus,
Daniels & Engelbrecht, 1999; Lomofsky & Lazarus, 2001), teacher training, and teacher
readiness, or lack thereof, to implement inclusive education (Forlin & Engelbrecht,
1998; Engelbrecht et al, 2001; Hay, Smit & Paulsen, 2001). A gap seems to exist with
regard to literature that examines the actual experiences of teachers, who are the key
levers of policy implementation, in the introduction and diffusion of information about

inclusive education.
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For this reason, my research study focuses on teachers’ experiences of this policy in
three primary schools. These schools fall under the administration of three wards, three
circuits and two district offices (Greyville and Shelley Beach®) around the Greater
Durban area. The study is primarily designed to investigate teachers’ experiences and
their understanding of this new policy statement as captured in EWP6. In addition, it
seeks to examine ways in which information is being disseminated from the Department
of Education to prepare schools and teachers for the pending implementation process.
The role played mostly by the district, and — in some ways the province — in
disseminating necessary information and in equipping teachers for the new task of
developing inclusive classrooms and schools is also investigated. Because the district
is the most powerful level of administration in the system, the study also focuses on
teachers’ experiences of working with districts, particularly the district’s role in informing
and supporting schools and teachers around inclusive education. My assumption was
that if teachers felt adequately knowledgeable about the policy and its intentions and
were sufficiently supported in their preparation for putting this policy into practice, their
confidence to deal with diversity would increase, their attitudes towards learner
differences would be positive, and they would be keen to work towards minimizing

barriers to learning and participation in their classrooms.

Several studies have concluded that teachers’' attitudes towards inclusive education

determine their commitment to inclusive practices and influence the outcomes of their

: Pseudonyms have been used throughout this thesis to protect the identities of all participants
(teachers, schools, officials, and districts).
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practice (UNESCO, 1999b; Tait and Purdie, 2000; Rose, 2001; Baguwemu & Nabirye,
2002 Burstein et al, 2004). Thus, it is important that a great deal of emphasis is placed
on teachers’ professional development as their understanding of, and commitment to,
the task at hand depends on it. To this effect, this study is also premised on the belief
that teachers’ attitudes to this innovation will be greatly influenced by the kind of training
they are exposed to. If teachers are well trained (know what is expected of them) and
feel supported, they will be confident to adopt and develop an inclusive system of
education. As a result, | started the study from the perspective that teachers’
professional development is the most important strategy for dealing with inclusive

education, or any other systemic educational reform.

Considering the complexity of the proposed change, | also questioned the content and
quality of staff development programmes that were being made available to schools,
and whether they were giving teachers the knowledge, skills, and confidence necessary
to effectively understand and implement inclusion. Based on this premise, the study
seeks to investigate the extent and content of the staff development efforts (e.g.
workshops) that teachers were exposed to in preparation for implementation. It
specifically investigates the extent to which their training develops their understanding
of the rationale for the new policy, and the extent to which it gives them skills and

confidence to develop inclusive classrooms and schools.

As inclusion is still in its infancy in South Africa, there are many areas that still need to

be researched, areas that are critical to our understanding of what constitutes effective
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practice in inclusion. The literature reviewed in this thesis suggests that some of these
unexplored areas include, first, the role of information dissemination in the-
understanding of policy, and, second, the influence of dissemination of information on
adoption and implementation. This thesis analyses these and attempts to investigate

the ways in which they contribute to the preparation of teachers and schools for the

implementation of inclusive education.

1.4.1 The theoretical frameworks for the study

A number of theoretical frameworks have proved useful in this study. The overarching
framework is social constructivism (Donald et al, 2002; Atherton, 2005), which consists
of two conceptual and two theoretical frameworks, namely: the philosophy of inclusion
(Jenkinson, 1997; Engelbrecht, 1999; UNESCO, 1999a; Mittler, 2000), re-culturing
(Clarke, 2000; Doyle, 2002), the theory of innovation diffusion (Rogers, 2003) and the
systems theory (Sarason, 1990; Donald, Lazarus & Lolwana, 1997, 2002). The theory
of social constructivism was selected to frame the study as it emphasises the role of
social encounters in the development of meanings and understandings (Atherton,
2009). In the context of schools, teachers are not passive recipients of innovations, but
are constructors of their own knowledge, meanings, and understanding of innovations
through social interactions. The philosophy of inclusion views education as a human
right, while re-culturing focuses on building the capacity of schools to reflect critically on
their practice, by asking “why” questions instead on focussing on “how”, thereby
changing the culture of schools to one of collaborative learning. In addition, the systems

theory emphasiseé the interrelatedness of different systems and subsystems.
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The three theoretical frameworks | have chosen to focus on are fused to provide a lens
through which to examine how the different subsystems of the education system work
or do not work together, how social encounters are used or not used to support
teachers’ learning, and how the new policy is being diffused. Using these theories, the
thesis then argues that unless the innovation (in this case, the policy of inclusive
education and training) is well diffused throughout the system, those expected to act as
agents of change will not have a good understanding of what it is about, and this will
negatively affect their adoption and implementation thereof. Moreover, it will fail to
challenge the prevailing exclusionary cultures of schools. These concepts and theories

are discussed more fully in Chapter Four of this study.

1.4.2 The research methodology

A qualitative case study approach was chosen as the best method for investigating
ways in which teachers understand and experience the diffusion of policy information.
Multiple research instruments, for example, questionnaires, interviews and focus group
interviews, among others, were used to gather information about individual and
collective experiences around the issue of inclusion policy. These were analysed in
view of the districts’, and to some extent, the province’s attempts to disseminate
information about EWP6. Three critical research questions informed the study:

1. What are the teachers’ understandings of the new policy of inclusion?

2. What strategies are used to manage the diffusion of this innovation at district

and school levels?
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3. What support is available to teachers (and schools) to enable them to shift from

the old system of education to the new one?

Initially, an exploratory study was conducted to field-test the questionnaire and
interview schedules, and to understand the progress made towards implementation of
the policy. Analysis of data from the pilot study suggested that very little had been done
to prepare for implementation and that many teachers were, in fact, likely to be
ignorant, if not unsupportive of the policy of inclusive education (this is addressed in
more detail in Chapter Five). It was this finding that led me to a change of focus from
investigating teachers’ experiences of the implementation process, to examining their

experiences of the process of diffusion of the innovation within the system.

Therefore, during the second stage of data collection, the purposive sampling method
(Robson, 2002) was used to select schools for participation in the study, hence three
schools in two districts. School principals were approached and only those schools that
were willing to take part were included. Since there was a provincial pilot running in the
Greyville district, as well as in two other districts during this period, | was careful not to
include any of the pilot schools in the sample as | felt that non-pilot schools would give
an unbiased indication of how teachers, generally, were experiencing the diffusion of
this policy. The study used self-completion questionnaires, audits, individual interviews,
focus- group interviews and observations. Individual and focus-group interviews were
audio-taped and transcribed, and individual participants and group representatives

were given opportunities to comment on the transcriptions. Their comments were taken
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into account in the final analysis of data. The use of different methods of data collection
helped to triangulate my findings. Chapter Five describes and explains the choice of

research design and methodology employed in this study in more detail.

1.4.3 The significance of the thesis

The significance of this study lies in its use of different theoretical frameworks to
understand the relationship between the policy of inclusive education and training, and
teachers’ understanding or misunderstanding of how the innovation will function. There
is a dearth of research on inclusive education in South Africa, especially research that
examines how teachers are experiencing the diffusion of EWP6, and how they are
being developed and supported to prepare for its implementation. This study is,
therefore, groundbreaking in that the process of disseminating information about
inclusive education, and the impact it is likely to have on adoption and implementation,
has not yet been documented. The study contributes to research that examines this
aspect of the policy implementation process in relation to inclusive education, with

possible significance both locally and internationally.

1.4.4 Limitations of the study

It is important to state that as the sole collector and analyst of data, | am aware that |
may have had assumptions and biases that could have influenced the collection and
analysis of data in this study (Creswell, 1994). | have worked in a mainstream high

school as a guidance teacher, as well as in a special school for learners with intellectual
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disabilities. In my current work context | am responsible for teaching five modules,
namely, Diversity, Disability, and Inclusive Education; Introduction to Disability Studies;
Psychology of Teaching and Learning; Inclusive Education; and Addressing Barriers to
Learning and Development. As such, my knowledge (and beliefs) about the ‘special
and ‘mainstream’ education contexts has, on one hand, been very useful in working
with teachers. On the other hand, as a result of the sensitivities | have developed
through my work experiences, | acknowledge the possibility of biases and
preconceptions. To avoid the slightest possibility of a bias in the interpretation of data, |

have obviated the problem by using a variety of research methods and data collection

tools to address this.

One of the chief limitations of a study such as this is that, generally, case studies do not
lead to statistical generalisations (Robson, 2002). Cohen and Manion (1989: 150),
however, argue that case studies can be used to generalise “from an instance to a
class” and thus my findings can be said to have significance, although limited to the
district from which the data was collected. The findings of the study draw attention to
several factors and raises questions for possible comparative studies of innovation
(policy) diffusion (this is addressed more fully in Chapter Seven of this thesis).
Although this case study focused on what was going on in the three schools, the
opportunities to observe teacher-training-workshops and to speak to district officials
provided me with a much wider perspective of what is occurring in general within
districts, in terms of teacher preparation for inclusive education. Data obtained can

subsequently be used to give theoretical insights, which can be reasonably
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generalisable to other similar school contexts (Robson, 2002, citing Sim, 1998) within

the districts studied.

Finally, because the focus of the study is on how teachers are experiencing policy
dissemination, apart from observations made in general discussion of policy, | did not

deem it necessary to undertake any specific critical or conceptual analysis of the policy

itself.

1.4.5 Ethical considerations

A variety of ethical considerations were pertinent during data collection and analysis.
First, in terms of gaining access to schools, permission was obtained from the
responsible directorate in the KwaZulu-Natal Department of Education (also referred to
as the provincial Department of Education) (Appendix A). Access into schools was
negotiated with principals (as gatekeepers) and teachers as (potential participants).
Second, informed consent (Fontana & Frey, 1998) was obtained from both teachers
and principals, based on their understanding of the purpose of the study, and their
willingness to participate in it. Third, at the beginning of the study, the participants were
assured of the following: their anonymity and the confidentiality of our interactions; the
anonymity of their schools throughout the research process, as well as in the thesis and
the publications that are likely to follow, hence the use of pseudonyms. Nevertheless, it
is difficult to protect the provincial Chief Education Specialist's (hereafter referred to as
CES) identity under the confidentiality clause, but she was made aware of this when

she took part in the study. All interviews were audio-taped with the participants’
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permission. The only ones that were not audio-taped were the provincial CES’ (her
preference) and the casual conversations held with different participants at various
times. All participants were assured that the contents of our conversations, whether
taped or not, would be used solely for the study. Fourth, ethical clearance to conduct

this study was granted by the University of KwaZulu-Natal (See certificate number

HSS/05/040, Appendix B).

In addition, all participating schools were promised assistance with staff development in

inclusive education at the conclusion of this project, if they needed it.

1.5 The structure of the thesis

The thesis is divided into seven chapters. Chapter One has introduced and provided a
brief overview of the study, highlighting the rationale for the study, theoretical
frameworks underpinning the study, and the research process. Chapter Two maps the
paradigm shift (change in thinking and beliefs) that has led to the rejection of a
segregated special education model, and to the adoption of an inclusive system of
education and training. Chapter Three discusses the challenges that face the Ministry
of Education in managing the change process from special education thinking to
inclusive education thinking, while Chapter Four tables the conceptual and theoretical
frameworks underpinning this study, namely: the philosophy of inclusion; re-culturing:
the theory of innovation diffusion, and the systems theory. The fusion of these
theoretical approaches is used as a multi-focal method to understand teachers’

experiences of this policy within the system.
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Chapter Five describes the research design and methodology used in this study. The
research is based on a qualitative multi-site case study of three primary schools. Data
collection methods used included journal keeping, participant observations, document
analysis, an audit, interviews, focus-group interviews, and self-completion
questionnaires. Chapters Six presents and discusses the research findings, while
Chapter Seven discusses the findings presented and analysed in Chapter Six, and
theorises the poor diffusion of EWP6 in the participating schools. This chapter
concludes the thesis and identifies emerging implications for policy and practice related
to the diffusion and implementation of EWP6 and inclusive education. In addition,

implications for further research are identified.
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CHAPTER TWO

A paradigm shift: From special education to inclusive

education

Africans want a just share in the whole of South Africa; they want security and a stake in
society... During my lifetime | have dedicated myself to this struggle of the African
people... | have cherished the ideal of a democratic and free society in which all
persons live together in harmony and with equal opportunities (Nelson Mandela’s
Rivonia Trial speech, cited in Mandela, 1994 437-438).

2.1 Introduction

In order to understand the rationale for the new policy of inclusive education and
training in South Africa, a brief background and history of the education of learners with
diverse educational needs is necessary. This chapter provides this background, and
charts the various discourses that have, over the years, influenced how learners with
disabilities have been perceived and their educational needs addressed. Furthermore,
the chapter reviews the policy framework within which the education of learners with

diverse educational needs has and continues to occur in present-day South Africa.

First, the apartheid education system was characterised by a proliferation of education
departments organised according to race and ethnicity, and work was duplicated for
each group. There was so much duplication, in fact, that it is difficult to determine how
many departments there were. Different researchers give different figures, for example,

some claim that there were as many as 19 (e.g. Hartshorne, 1999; Manganyi, 2001), 18
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(e.g. Chisholm, 2004; Sayed, 2004), others say 17 (e.g. Forlin & Engelbrecht, 1998),
while others identify 15 (e.g. Karlsson, McPherson & Pampallis, 2001). According to the
White Paper on Education and Training (Department of Education, 1995), there was a
Department of National Education, which was in charge of policy and budget allocations
on behalf of central government. Then there was a department each for Indian,
coloured and white affairs, (white education was further organised in four semi-
autonomous provincial departments). The African population had six self-governing
territorial departments, four semi-independent state departments, and a central
department in charge of education for Africans who stayed in “White” South Africa.
According to the Department of Education (2005), there were 17 Departments of
Education that were amalgamated. In accordance with the policies and practices of the
day, there was no interaction between these systems of education, except maybe at top
management level (Department of Education, 1995). This duplication was also
characterised by inequalities. To cite Sparks, the racially organised departments of

education were:

...hopelessly unequal. White public education was equal to the best in the developed
world, while black education was poorer than many in the Third World: buildings were
derelict, 30 percent had no electricity, 25 percent no water, 50 percent no sanitation and
one-third of the teachers were unqualified and many more were under-qualified.
Education for the Coloured and Indian minorities, also segregated from both the whites
and the blacks as well as from each other, fell somewhere in between. And while
education for whites was free and compulsory, for blacks, Coloureds and Indians it was
neither (Sparks, 2003: 220-221).

Second, schools were segregated according to notions of “normality” and “abnormality”,
which meant that there was a mainstream system for “ordinary” learners and a
separate, special education system for children who were seen as falling outside the

‘norm”.  Although special education thrived on the failure of regular education to teach

27



all learners, there was little — if any — interaction between them. Special education was
also provided according to race, with massive disparities between services for different
racial groups. In addition to the mainstream and special education divide, there were
huge differences in educational facilities for rural and urban communities. In most
cases, the conditions of schools in rural communities were appalling, and facilities for
children with disabilities were, and continue to be, almost non-existent. Furthermore,
the system of education has until now continued to marginalise many other children on
the basis of cultural, social and/or linguistic differences. For example, those growing up
in disadvantaged conditions, such as street children, working children, poor children
and — more recently — children affected or infected by HIV/AIDS, have been poorly

provided for, if at all.

So great have been the inequalities that it came as no surprise that the new
democratically elected government of 1994 inherited a system of education that was
“‘not working” (Kruss, 1998: 99). Because of these inequalities, the transformation of all
aspects of life in line with democratic principles became a top priority for the new
government. The playing field was too uneven and the task of levelling it had to begin
immediately. The most serious challenge that the new government faced was
developing a system of education that would provide quality education for all South
African learners. It was, and still remains, a matter of urgency for the new government
to correct the imbalances of the past. The reason for this is the belief that education,

the same primary tool that had been used for creating inequalities among communities,
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can also be used to improve the lives of all South Africans, not only those who were

previously disadvantaged.

This has led to a major shift in policies and legislation developed across the board from
1994 onwards. Among these shifts has been the adoption of a policy of inclusive
education and training in 2001, namely EWPS6. As indicated in the previous chapter,
adopting an inclusive system of education and training was very much in line with
international thinking and developments (UNESCO, 1994; 1998; 1999a). This policy
seeks to integrate special and regular education into a unitary system of education that
is responsive to the different learning needs of all learners in the South African context

(Department of Education, 1997).

However, as discussed in Chapter One, embracing this new way of thinking about
education and practising teaching is not going to be an easy shift for many, particularly
for teachers who will be expected to handle the day-to-day practicalities of providing
quality education for a wider range of learning needs, within inclusive learning
environments. One of the reasons for this difficulty is the influence of discourses —
discourses that have shaped our perceptions, beliefs, thinking, and values about
education, as well as about learners with diverse educational needs. Discourses inform
the ways in which education is commonly talked about, particularly the education of
learners who experience difficulties in schools (Fulcher, 1989). In the next section, |

discuss four such discourses.
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2.2 Discourses influencing educational provision

Fulcher (1989) argues that discourses not only inform practices, but they also compete
for dominance in legislative decisions, educational and other social practice. The
author identifies four main discourses of disability, namely: the charity, lay, medical, and
rights discourses. First, in relation to the charity discourse, she asserts that in most
countries missionaries who felt pity for excluded learners started special education.
This discourse portrays people with disabilities as minors who are dependent on human
benevolence to survive. Second, subsequently supported by such authors as Peters
(1993) and Bailey (1998), she describes the medical discourse as being characterised
by the use of language that isolates the service consumer (vocabulary such as client,
patient, cure, rehabilitation, etc); this language implies the powerlessness and passivity
of the service consumers while the professionals make decisions about them. Thus, in
this discourse, disability is portrayed as physical incapacity. There is also over-scrutiny
of the individual, while the context is ignored, and there tends to be a collectivisation of

individual differences.

On this issue, she concludes that, because it has dominated for a long time, the
medical discourse enjoys a lot of authority. As such, it has influenced the lay and
charity discourses and consequently educational provision (ibid) in many countries. As
a result of its pre-occupation with the individual, it has been dubbed the Individual Pupil
View (UNESCO, 1993), the Traditional View (Hegarty, 1994), or the Individual
Perspective (Ainscow, 1999). This perspective makes a number of assumptions: first,

that there is an identifiable group of children who are ‘special’ because of their
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characteristics (disabled, disadvantaged, possess intellectual challenges, to name only
a few). Second, that this group, because of these challenges, needs to be identified and
taught differently. Third, that those who experience similar difficulties must be taught
together. Last, that other children are ‘okay’ and will, therefore, succeed in their learning
(UNESCO, 1993:34-35). The medical discourse’s preoccupation with what is wrong
with individual learners has completely blinded education authorities and practitioners
not only to individuals’ strengths that could be capitalised on in the learning process,
but also to features of the school system that continue to prevent learners from learning

effectively.

In South Africa, this influence has been particularly evident in the exclusionary practices
towards those learners who are seen as having special needs (Department of
Education, 1997). In addition, the medical discourse, as has been established, is
responsible for the current emphasis on learner deficits, rather than on their abilities
and educational needs (Fulcher, 1989). By virtue of its nature, this discourse is:

...highly focused on pathology, not normalcy, on sickness, not wellbeing, on the nature
and aetiology of the presenting problem itself, not on the individual who has the
problem, on dealing with the specific pathology in a centred way, not on the social or
ecosystem which surrounds the problem... (Bailey, 1998: 49)

An overview of the South African special education system makes it obvious that it has
been influenced by the medical model that “links impairment and disability” (Fulcher,
1989: 27). Even the divisions in service provision between regular and special
education have been structured in accordance with this discourse’s preoccupation with
impairment and connotations of individual deficit. Consequently, special educational

provision has been focused on identified categories of disability. This has meant that
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the majority of learners with special needs, but who had no impairments, could not be
accommodated by any of the categories of disability (Department of Education, 1997).
Due to this technicality, many learners’ special educational needs have remained

unrecognised and have not been addressed (ibid).

A third discourse of disability that Fulcher (1989) identifies is the lay discourse, which is
characterised by prejudice, fear, pity, and ignorance, which results in many
discriminatory social practices. She asserts that the lay discourse has, in some way,
been influenced by the medical discourse as its proponents also tend to emphasise
learner deficits resulting from impairments and disabilities, rather than focusing on their

abilities and educational needs, and the role of schools in addressing them.

Last, there is a fairly new rights discourse, which Fulcher asserts is emerging in
opposition to the medical, lay, and charity discourses. It seeks to fight discrimination
and exclusion and to promote equality, self-reliance and the independence of those
who are seen as disabled (ibid). This discourse scrutinises the social contexts in which
learning takes place. Referred to as the Curriculum View (UNESCO, 1993), the
Alternative View (Hegarty, 1994) or the Interactive Perspective (Ainscow, 1999), this
discourse is an emerging paradigm that celebrates learner differences and focuses on
how educational tasks and activities can be adjusted to minimise learning difficulties. It
is based on the assumptions that: experiencing learning difficulties is a normal part of
schooling that can happen to any learner at any stage of their schooling; it is the

interaction of learners’ characteristics with the teaching style, classroom organisation,
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tasks and activities, which may cause learning difficulties (therefore, the decisions that
teachers make can either create or minimise difficulties in learning); the improvements
introduced to avoid or minimise learning difficulties benefit all learners; teachers need to
be supported as they improve their practice (UNESCO, 1993: 40-41). Hegarty (1994:
126) adds that insensitive handling and over competitive school cultures can fail to

address the individual learning needs of some learners, making them “candidates for

segregated schooling”.

In most democratic countries, education is regarded as a human right, and — as such -
post 1994 South Africa rightfully subscribes to the rights discourse. For example, all
policies and legislation that have emerged since 1994 are concerned with issues of
access, equity, equality, redress, and social justice. EWP6 is intended to integrate
special and regular education, to reinforce a learner-centred approach to educational
provision, and to realign support services so that they are relevant and readily

accessible to those who require them the most (Department of Education, 2001a).

The challenge now remains for the whole system of education to make the necessary
shift in thinking and in service provision, so that schools can become effective in their
role. In effective schools, according to Gold and Evans (1998), all stakeholders are
learners. They argue that such schools are organised in a manner that enhances
everybody’s learning, and that learning takes place when learners (young and old) are
willing to take risks and make mistakes, and when they feel safe and powerful (ibid).

This means that by adopting an interactive perspective to learning difficulties, the
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schools need to create a learning environment where all learners can access support.
This perspective also places schools in a better position to identify and address sites of

oppression, while supporting all learners in their learning.

This thesis is premised on the notion that unless the new rights discourse or the
curriculum view is echoed in classroom practice, the plight of marginalised learners will
remain the same. It is, therefore, critical that teachers and support personnel, as agents
of change, are provided with professional development and training in the innovation
(inclusive education policy), and guided to the point where they clearly understand the
paradigm shift that is taking place and why this shift is necessary. Only then will we
have schools that cater for all learners, and only then will we see teachers and

classrooms that adequately respond to, and support, all learning needs.

2.3 The route to inclusive education

As mentioned previously, the newly elected government and the Ministry of Education
in South Africa in 1994 were faced with many challenges. To illustrate, apart from the
development of a quality system of education, another major problem was the
unavailability of special education services in black African communities. In schools
serving those communities, large classes and negligible resources were a norm (Dean,
1995), with even worse conditions occurring in rural areas. To demonstrate how big the
gap was at the inception of the new democracy, Dean writes that:

.a million rural black children receive no schooling because there are neither the
teachers nor the classrooms to cater for them. (1995: 80)
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With such baggage, it is not surprising that so much attention is paid to breaking the
back of illiteracy, poverty reduction, promotion of life-long learning, and — specifically —

to addressing unequal education provision in the country.

Writing from a white South African perspective, McGurk captures the magnitude of

these inequalities:

The reality out there is very threatening, in some ways so threatening to be almost
incomprehensible. To use a metaphor: We have been living in a mansion without really
realizing it, and as reality has become more threatening we have tended to close the
blinds. We peek out now and again to watch the street children down there, and it is
disturbing. We know that we must open our doors to let some of them in. We do that.
But suddenly, if too many come in, we have to start changing the rules of the house,
and probably one day hand over the keys. That is terribly threatening, but it is, | think,
the reality of our situation (1990:15)

While this is a great metaphor, in terms of social justice, it is not quite adequate
because it only focuses on the issues of distribution, and ignores the processes used to
acquire the holdings (Rizvi & Lingard, 1996). In this case, the fact is that the street
children were used to build this mansion and that they also have a claim to the land on

which it stands.

While it is important to acknowledge that the inequalities of the apartheid era will take
years to rectify, it is also important to recognise that emerging policies and legislation of
the post-1994 era have attempted to create conditions that will lead to redress. The
necessary paradigm shift is, therefore, evident at the higher level, where policies are
generated. As highlighted in the previous section, a common feature of all education

policies in truly democratic countries is that they entrench human rights and social
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justice, quality education for all learners, equality of opportunity, equity and redress,
curriculum entitlement, right of choice and a right to basic education. However,
paradigm shifts like this cannot be mandated. As Fullan (1999:18) argues, “you can't
mandate what matters.” What still remains to be seen is how the Department of
Education will persuade teachers to change their thinking, beliefs, and values about the
education of those learners said to have special needs. It is only when these changes
happen, and these progressive policies are put into practice, that there is hope for

quality education for all.

Several policy reforms have already occurred in preparation for an inclusive education

system, and some of them are discussed in the next section.

2.3.1 Policy reforms

The first policy reform was introduced in 1995, when the Ministry of Education released
its White Paper on Education and Training, a document that clearly departed from
apartheid policies and emphasised redress, equality of access, and non-discrimination
(Department of Education, 1995). In this document, the department acknowledges that
past inequalities have serious implications for curricula, teaching materials, pedagogy,
and teacher education, as well as the culture of professional supervision and

management.

A year later, the Constitution of South Africa (RSA, 1996) was adopted by the new

democracy. In the education section of the Bill of Rights, the Constitution clearly states
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that all learners, young and old, have a right to basic education. It also makes it illegal
for the state, organisations, groups or individuals to discriminate against anyone, on
any grounds (RSA, 1996, Article 9, 3). In addition, the South African Schools Act
(hereafter referred to as SASA), passed in the same year as the Constitution,
introduced compulsory education for all learners between ages 7 and 15, or from grade
1 to grade 9 (Department of Education, 1996). It was the first time education was made
compulsory for African children. SASA also opened all schools to all children, including

learners with special needs in education, provided that their educational needs could be

reasonably met (ibid).

SASA attempted to promote interaction and to reduce the distance between regular and
special education, but to date there has been very little collaboration or interaction
between them. Furthermore, as highlighted in the report by NCSNET and NCESS, this
Act, in its conceptualisation of “special education needs”, shows no significant shift from
the historical deficit understanding (Department of Education, 1997). In essence, SASA
could have been effectively used to pave the way for an inclusive system of education
and training, but it has in fact had very little impact on how the education system
operates. The following two examples highlight this Act’s failure to bring about change
in practice. First, although the Act makes it possible for learners with “identified” special
needs to attend their neighbourhood schools in the event that their parents choose not
to enrol them in a special school, SASA makes provision for schools to turn these
learners away, if — in their assessment — it is deemed impractical to meet such learners’

educational needs.
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Throughout the country, many children who have special educational needs continue to
be excluded from their neighbourhood schools on the pretext that these schools are not
equipped, and the teachers unprepared to address their educational needs. As a
result, these children are forced to seek admission in special schools, which are often
socially isolated in the sense that they are located far from learners’ neighbourhoods.
Therefore, learners often have no friends from their neighbourhoods attending the
same schools, and end up being strangers in their own communities. The second
example is the fact that education was made compulsory for nine years but not free,
and this continues to marginalise those who come from poor homes as they do not
enjoy the same access to education as those from homes that can afford school fees
and the necessary supplies such as uniforms and books (Maile, 2004). The former
group continues to be marginalised in most schools, with some being prevented from
attending classes or having their report cards withheld, if their school fees are not up-to-
date, even though such practices are a violation of the learners’ right to education (ibid)

and, therefore, illegal.

In May 2009, in an attempt to salvage the situation, the Minister of Education, Naledi
Pandor, announced her department's move to provide free schooling for the poor
starting in January 2006. This is an attempt to end the marginalisation of those

learners whose parents are unable to pay school fees (http://www southafrica.info

accessed 23/05/2006). If this takes off, it will be a real lifeline for learners from poor

families. This issue of free schooling is taken up again in section 2.3.1.1.
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As a democracy, it is important that we are cautious of adopting practices that
perpetuate exclusions and inequalities among citizens. UNESCO (1998) cautions that
one of the great dangers facing the world today is the growing number of persons who
are excluded from meaningful participation in the economic, social, political, and
cultural life of their communities. When critical masses of individuals or groups become

marginalised, society itself becomes polarised (ibid: 2).

As | indicated earlier, the biggest disadvantage of having a separate special education
system is that learning difficulties are attributed to deficits within the learner, rather than
within the education system and schools. Furthermore, special education tends to rely
heavily on specialists (e.g. educational psychologists and psychiatrists). This leads to
ordinary teachers feeling inadequate to deal with learners’ special needs. In addition,
those who are identified as in need of special education services are often labelled
‘deficient’ and as needing special education services. Furthermore, a special education
system is very expensive to maintain, and currently very few learners are served by i,
leaving a large number of learners without any educational services. It was with these
issues in mind that in 1996, the NCSNET and NCESS were commissioned to
investigate educational provision for learners experiencing special needs in education,
and to give advice to the Ministry of Education on the restructuring of special needs
education in line with the government’'s commitment to realise equity and redress in all
aspects of education. This investigation produced a report informed by major

international initiatives supporting inclusive education like the UNESCO Salamanca
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Statement of 1994 and the UN Standard Rules on the Equalisation of Opportunities for

Persons with Disabilities of 1993 which urge countries to recognise:

...the principle of equal educational opportunities for children, youth and adults in
integrated settings. (http://inclusion.uwe.ac.uk/csie/studnts.htm, accessed 15/01/03).

Although the move to adopt inclusive education was influenced by international
developments in education, Lomofsky & Lazarus (2001) maintain that the commission
and committee were intent to find solutions that were relevant and meaningful to all
South African people. As a result, they argue that the report (Department of Education,
1997) seeks to move the focus away from the identification of children who experience
learning difficulties. The commissions saw this as being unhelpful towards
understanding the causes of learning difficulties or exclusion. Rather, the report
advocates the notion of identifying barriers to learning and development with the aim of
identifying where (and how) the system needs to change. Barriers are defined as those
factors that lead to the failure of the system to handle diversity, thus causing learning
breakdown or making it difficult for learners to access educational provision
(Department of Education, 1997). This is not to deny that some barriers to learning are
located within learners, but rather to suggest that education policy needs to be based
on an analysis of all factors that render the education system inaccessible to a
significant majority of learners — factors that lead to high levels of learning breakdown
(ibid). In accordance with these beliefs, the systemic approach adopted by the
NCSNET/NCESS suggests that barriers to learning, development, and participation
could be located within learners, within schooling systems, or within broader economic,

social, and political contexts (Lomofsky & Lazarus, 2001).
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To this effect, the NCSNET/NCESS identified 10 key barriers to learning and
participation that are prevalent in the South African education system. These include
socio-economic factors, negative attitudes, inflexible curriculum, language and
communication, inappropriate and inadequate resources and support, lack of parental
involvement, inappropriate and inadequate support, disabilities, lack of human resource

development, and lack of protective legislation and policy (Department of Education,

1997: 12-34).

2.3.1.1 Barriers to learning and development

The first barrier to learning and development is poverty and underdevelopment. The
NCSNET/NCESS report cites a study conducted by the Reconstruction and
Development Programme (RDP) which found that nearly four million children under 18
years of age live in indigent conditions in rural areas (Department of Education, 1997).
This confirmed an earlier study conducted in Swaziland that reported that, in developing
contexts — particularly in rural areas — poverty is a common reason for dropping out of
school (Swaziland Ministry of Education, 1986). Poverty, coupled with resource
shortages in their schools and the poor education of their parents or carers, places

many children at a developmental disadvantage (ibid).

In South Africa, despite the fact that education is now compulsory for the first 9 years,
or up to age 15, it is still not free. Families that are struggling financially are not likely to

meet the demands of schooling (e.g. fees, uniforms, books and other school supplies)
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and this may lead to children from such homes being excluded from activities or
dropping out of school (Department of Education, 1997; Maile, 2004). It is no wonder
then that underdeveloped communities tend to have fewer schools and that sometimes
the condition of existing schools may not be suitable for teaching and learning
purposes. Often, such schools struggle to attract or even retain qualified teachers.
Thus, if the cycle of unemployment and poverty is to be broken, poor communities in
general and rural communities in particular, need to be provided with better resources

so as to increase access to quality education for all.

The proposed move to declare some schools “free” might address this if it is handled
well.  However, Mcetywa (20068) reports that there is serious miscommunication
regarding the implementation and administration of this programme between national
and provincial offices and, as a result, several schools in KwaZulu-Natal are badly
affected. In May 2005 the Ministry had announced its plan to declare schools serving
the poor community as ‘free schools’ with effect from January 2006 but, Mcetywa, in
her investigation of this matter, was informed that the National office had wanted this
programme of ‘no fee schools’ to kick in in 2007. However, in the 2006/7 provincial
budget, there was no allocation for these schools. In the interim, these schools have not
collected fees and this has caused serious financial problems, as the department has
not yet given them the promised subsidies (ibid). Although it is still early days, signs
are that there are administrative problems that are likely to render this much-needed

programme ineffective.
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In addition to poverty, there are several factors that place many children at risk in South
Africa. For example, sexual abuse is becoming common in some children’s lives, and
girl children have become more at risk of being raped as the myth that having sex with
a virgin is a cure for HIV/AIDS spreads (Ndiyane, 2001). In addition, a report released
in December 2001 showed that 12% of South African mothers were between 12 and 16
years old (South African Press Association, 2001), and were, therefore, of school-going
age. Additionally, the spread of HIV/AIDS has also placed many learners at risk. Some
are infected and, as is widely reported, many others are affected as their family
members become chronically ill and die. Both affected and infected learners are not
adequately provided for in our system of education (de Lange, Greyling, & Leslie,

2005).

Another study conducted in a rural district made me aware of how social practices can
also place some learners at risk (Ntombela, 2003). In the midlands region of KwaZulu-
Natal there is a local custom called ukuphuma, a festival of song and dance where
young maidens are “on display” to young men in their community. Parents reportedly
encourage their daughters as young as 15 years old to take part, hoping to get some
bride price from interested suitors. Those who are ‘lucky’ enough to get marriage offers
do not return to school as they are considered to be women. Obviously, this practice
has the potential to place these girls “at risk of [being raped and of] contracting the HI

virus through unprotected transactional sex, often with older men” (ibid: 40).
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A related practice that places young girls at risk is that of virginity testing. This custom
has been revived in an attempt to encourage young people (especially girls) to abstain
from sex until they are married. Unfortunately, it advertises those who are still virgins,
making them easy targets for both those who still believe that sex with a virgin is a cure
for AIDS, and those who simply want to sleep with uninfected girls (Isa, 2000). The
author also believes that during virginity testing sessions, the girls’ privates are handled
in an unhygienic manner, which can also spread diseases (ibid). Another twist to this
issue is the assertion made by Hlongwa (2004) citing Leclerc-Madlala (2000) that some
girls have resorted to anal sex in an attempt to keep their virginity, a practice that,

unfortunately, still exposes them to HIV infection.

In rural areas where poverty is rife and development is slowest, many school sites and
buildings are not properly maintained and many lack basic facilities such as properly
constructed buildings, toilets, and running water, rendering them unsafe and unhealthy
for all learners (as well as teachers) (Department of Education, 1997). In addition,
underdevelopment in the form of lack of infrastructure and the shortage of essential
services such as schools, transport and health care centres also poses a serious
problem for the development of children in rural area, and renders many schools
physically inaccessible to many learners. As a result, children from affected
communities often don't benefit from the education system. For example, children
needing medical attention (which is not available in their community) may become
sickly and miss school. Others may find walking long distances to reach a remote

school prohibitive, and drop out.
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Conditions are even worse for children (and adults) with disabilities (Department of
Education, 1997). For example, Pather (2003) asserts that only 64 200 out of 320 000
children with disabilities have access to education. If this is anything to go by, there is
still a serious shortage of learning spaces that the government needs to build. However,
this backlog is not easy to address as, in addition to education, there are many other
demands on the country’'s limited resources to meet basic human needs in health,
housing, and welfare (Pillay, 1992; Wolpe, 1992), all of which have an impact on the
quality of learning. For example, in the 2006/7 budget, education received an 11, 7%
increase from the 2005/6 allocations, compared to 13, 1% for health and 29, 1% for
housing (Province of KwaZulu-Natal, 2006). In this budget, the following allocations for

health, housing, welfare and education departments were proposed:

Department 2006/7 2007/8

Education 16 209 078 billion 17 983 127 billion
Health 11 736 761 billion 12 795 794 billion
Housing 1252 133 billion 1 520 850 billion
Social Welfare 894 810m 939 283m

Table 1: Adapted fror_n_tﬁ200617 KwaZulu-Natal budget spe_ec_h,—p?.o.——
The second barrier, negative attitudes towards children with disabilities and those who
are ‘different’, tends to interfere with learning for many learners in schools. To lustrate,
regular education teachers, as well as society at large, tend to respond negatively to

children and adults who have disabilities. Generally, there is misinformation about
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causes of disabilities. In some communities the birth of a child with a disability is seen
as a curse. Unfortunately, such attitudes result in labelling, which leads to exclusion
(Department of Education, 1997). In schools, teachers also lack awareness; their
training does not prepare them for working with all children. For example, in
mainstream schools an incorrect response to a question can be ridiculed so much (by
both teacher and other learners) that it can become a nickname for the unfortunate
respondent. In contexts where such practice is common, no one realises that it creates
tension and that it does not contribute to the creation of a welcoming learning

environment.

Generally, South Africans tend to view differences negatively. Our history has taught us
to be prejudiced against those who are, for one reason or another, different from us. As
such, it is not only children with disabilities who are negatively viewed and labelled in
the school system. All those who are seen as different (slower than others, poor,
different ethnicity, etc.) tend to receive the same treatment, maybe in a lesser measure.
To illustrate, in my school-based teaching days, it was not uncommon to hear teachers
calling learners by derogatory names that referred to their characteristics, for example,
“sdudla” (the fat one) or “nkomo” (lacking football or basketball skills). Staffroom talk
could also be characterised by negative attitudes that were reinforced by laughter or by
the absence of a challenge from colleagues. Many a learner is often labelled as
incapable, mediocre, or forward — labels that have an influence on how the rest of the
staff perceive those learners. Such practice is likely to have a negative impact on

learners’ performance in academic tasks, as perceptions influence teachers’
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expectations and these tend to become self-fulfilling prophecies (Moletsane, 1998a;

Mittler, 1999).

Third, inflexible curricula within schools have continued to exclude a number of learners
from learning. For example, in the apartheid education system, education and the
curricula were rigidly structured with no provision for meeting the diverse needs of
learners. As Spady and Schlebusch (1999) report, this system was based on the
assumption that there is a given (and static) body of knowledge that teachers transmit
and learners must acquire. This knowledge is kept in separate containers known as
subjects (ibid). A major problem with this system was that all learners had to learn the
same content, in the same manner and pace (Department of Education, 1997), with no
exceptions save for learners in special schools or classes. Spady and Schlebusch add
that many learners were made to repeat grades, if they failed to display that they had
acquired the necessary knowledge to progress (1999). As a result, in many classrooms
across the country, there are still many learners who are approximately three years
older than the expected age for the class. To complicate matters, teachers lack the
knowledge and skills to work with multi-age classes, and it is common practice for over-
aged learners to be taught the same curriculum and content in the same manner and

pace as their younger classmates (Ntombela, 2003).
Another challenge of this system was that teachers felt pressurised to finish the

syllabus in a set time for fear that inspectors might view them as lazy or incompetent.

This was a problem because learning is an individual matter. To expect all learners to
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master the same content at the same time is not realistic. A classical example of this
inflexibility is highlighted in Ntombela (2003: 41) who cites a case of a rural school
where a 17-year-old learner in grade 7 often bunked school for fear of being seen going
to a primary school. Although this learner did very well in tests, he could not be
promoted to the next grade, even though his teacher admitted that:

It is clear that we are wasting his time but the high school will not take him

without proof that he has passed grade 7.
Unfortunately, these practices continue in spite of the introduction of Curriculum 2005
(hereafter referred to as C2005) and Outcomes Based Education (hereafter referred to
as OBE) in 1998 and the Revised National Curriculum (RNCS) and later the National
Curriculum Statement (hereafter referred to as NCS) in 2002. This curriculum
framework demands complex changes in how schools are organised. It promotes
continuous learning that is not test and/or examination driven, but which uses
assessment standards to develop learning outcomes. It is founded on the philosophy
that all learners can succeed in their learning. The main principle, that “anyone can
learn anything from anywhere at anytime in any way from worldwide experts” is in stark
contrast with the principle of the old order, that “specific students can learn specific
subjects in specific classrooms on a specific schedule in specific ways from a specific
teacher” (Spady & Schlebusch, 1999: 22). In many schools, unfortunately, change has

been very siow, and the new principle is yet to be realised.

Fourth, while there are 11 official languages in South Africa, not all of them have the

same status, particularly in education. The South African language policy allows for the
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use of vernacular as the language of learning and teaching in the first three years of
schooling and then English or Afrikaans from the fourth year up. This works in rural and
township primary schools where communities are mostly African, but not in other areas.
In schools that were previously for Asian, coloured and white learners, this does not
work at all, since the communities served by these schools are mostly English
speaking, which means that learners whose first language is not English are forced to
learn in English from the outset. Even in cases where the non-English speaking
learners have become the majority in the post-1994 era, the language of learning and
teaching remains English or Afrikaans. In these communities, from grade one right up
to grade 12, English and/or Afrikaans dominate as media of instruction. In addition, in
many schools where deaf learners are on the roll, the LoLT is not sign language, which

excludes them from participating actively in the learning process.

In most schools, especially those serving mainly black African learners, the use of
English or Afrikaans as LoLT creates two main problems. The first is that the majority of
teachers teach and learners learn in a language that is not their first language. This
places second-language learners at a disadvantage and often leads to learning
breakdown (Department of Education, 1997; UNESCO 1998). As a result of second-
language teaching and learning, there is an over-reliance on rote learning and the use
of textbooks (Spady & Schlebusch, 1999). It is difficult for teachers with inadequate
competence in the language of instruction to become creative and devise their own
materials (ibid). The second problem is that, in schools where the teachers are first-

language speakers of the LoLT, it is common that they lack knowledge and skills to
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support learners who are second-language users (Department of Education, 1997). In
such schools, second- or even third-language users often struggle to access the
curriculum. As a result, their performance or participation does not compare favourably
to first-language users. Consequently, there is a tendency to expect less from such

learners (Department of Education, 1997; Moletsane, 1998a) and to label them as

deficient.

Fifth, inappropriate and/or inadequate support for learners who experience barriers to
learning has meant that many are unable to access schooling. For some, the type of
schooling they have access to does not adequately meet their educational needs. To
illustrate, there are very few special schools in South Africa and most of them are
located in urban areas. These are the only schools where specialists are employed to
address learners’ educational needs, a practice that leaves the majority of the learner
population unsupported. Due to the influence of the medical discourse, the available
support focuses on deficits in the learner and searches for learning difficulties.
Consequently, the planned intervention often causes more learning breakdown or
exclusion (Department of Education, 1997) as it ignores the impact of the learning

environment.

A support system that focuses exclusively on the learner is sure to miss the cause of
the problem and intervention would, therefore, fail to address the problem (ibid). If
learners are to benefit from their schooling experiences, it is important for schools to

take into account that some children from poor communities, or from families
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experiencing trauma (e.g. illness and/or death related to the HIV and AIDS pandemic),
may be living in conditions that are demotivating and that reduce their opportunities to
learn (UNESCO, 1998). When these learners fail, schools need to take into account
their home conditions, instead of attributing their failure solely to innate intellectual
aptitudes, as that approach only reinforces social conditions that are discriminatory
(ibid). Sometimes the teaching methods used may not be suitable for the learners’
educational needs, as in the case of over-age learners or multi-age classrooms where
teachers tend to target the average learners in their teaching. Such practice, argue
Schiefelbein and Schiefelbein (1999), leads to learning breakdown as some learners
are likely to be functioning below average and may need some support to benefit from
lessons. It is, therefore, critical that schools provide valuable support that is relevant to

the needs of their learner population.

Sixth, lack of parental involvement also impacts negatively on learning. For example, if
parents as primary caregivers, and — to some degree — the wider community, are not
involved and recognised as a resource in the teaching and learning process, effective
learning is jeopardised (Department of Education, 1997). Although SASA has
entrenched the function and participation of parents in their children’s education,
sometimes schools do not know how to facilitate it. In most cases parents are also not
empowered to take part in their children’s learning, which makes parental involvement
difficult. In the context of HIV/AIDS, where many adults are either ill or dead, those who
are not sick or dying have to work extra hard to support the extended family. For

example, South Africa is estimated to have lost between 270 000 and 520 000
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people to HIV/AIDS in 2003, and it is estimated that about 21, 5% of its population is
infected by this virus (Aids Foundation, 2005). Learners from such homes suffer as
their significant adults are unable to provide them with adequate support and

participating in school activities is, understandably, at the bottom of their priority list.

Seventh, most learners with disabilities experience barriers to learning when their
learning needs are not met or when negative attitudes interfere with their learning. Also,
impairments such as severe autism and schizophrenia may make it difficult for learners
to engage continuously in the learning process, and — at other times — intrinsic cognitive
or learning difficulties may make it difficult for some learners to manage their learning
(Department of Education, 1997). There is a claim that nearly 280 000 children with
disabilities are not served at all by the education system (Pather, 2003; Department of
Education, 1997), which is a huge barrier to their learning, development, and

participation.

Eighth, lack of skills among teachers and others who are supposed to contribute to
learning and teaching in schools has a negative impact on some learners. For example,
historically, the majority of teachers in South Africa have been trained in theories and
practices that entrenched the dual system of special and regular education that was
informed by the medical or psychological perspective (Naicker, 2000). These
programmes, argues Barnes (1999), rely on traditional instructional methods that do not
equip teachers to work with children of different cognitive, psychological, emotional, and
physical development. Consequently, teachers in the regular education system have

very limited training in working with children who experience learning difficulties. Neither
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do they have training in working with those learners whose home language is not the
medium of instruction. This, unfortunately, continues to place many learners at risk of

being viewed as incapable of learning, and often results in exclusion.

School-based teacher development and support is also missing in most South African
schools. This type of support is very important because it is relevant and specific to the
schools’ contexts. This will remain elusive as long as school management teams
(hereafter referred to as SMTs), that is principals, their deputies, and heads of
departments, are not fully developed to manage the curriculum, organise resources

(time, money, and people) efficiently and support and guide staff effectively.

Ninth, due to uneven development of communities during the apartheid era, many
schools have been poorly maintained and are unsafe for learners, teachers, and
community members — a condition that is not conducive to learning. Some are
physically inaccessible to learners using wheelchairs, the blind, and the deaf — yet

another condition that excludes them from the learning process.

Tenth, lack of protective legislation and policy against discrimination, and unequal
treatment of learners with diverse educational needs, presents another barrier to
learning. To illustrate, as discussed in the previous section, before the NCSNET/
NCESS report was written, no legislation protecting learners with diverse educational
needs from an unsympathetic system existed. The education and social policies of the

time were geared to preserve inequalities and not to protect such learners from
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discrimination, causing barriers to learning and possibly learning breakdown
(Department of Education, 1997: 12-34). While the adoption of EWP6 is, in principle,

meant to facilitate the removal of such barriers, the biggest challenge is the

implementation of this policy.

2.4 Adoption of inclusive education

It is because of these and other barriers that marginalised groups within the country,
particularly organisations for people with disabilities, intensified the call for a more
responsive system of education. At the same time, the new government was fully
committed to the international call for equalisation of opportunities and quality education
for all as reflected in the Constitution. Consequently, from 1994, the new democratically
elected government has produced, adopted and passed several white papers, policies
and laws that seek to transform the country. In education, priorities have included
formulating new policies that would lead to the creation of a just and equitable system —

a system that would open the doors of learning and culture to all.

In July, 2001, the report of the NCSNET/NCESS was — after much consultation, debate
and negotiation with various stakeholders — translated into a new policy, Education
White Paper 6. Special Needs Education - Building an Inclusive Education and Training
System (EWP6). In this policy document, an inclusive education and training system is
defined as a system that recognises that all children and youth can learn, and that they
require support to do so. The policy celebrates learner diversity, recognises that

learning is not limited to schools, but also takes place in different social contexts. It
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seeks to create education structures/systems and methodologies that make it possible
to meet the needs of all, and to increase the participation of all learners in the culture
and curricula of centres of learning (e.g. schools). In addition, it challenges attitudes,
behaviour, teaching methodologies, teaching environments, and curricula to meet the
needs of all learners, and to develop learners’ strengths such that they are able to

participate critically in the learning process (Department of Education, 2001a:16).

2.4.1 Rationale for EWP6

EWP6 seems to have a two-pronged purpose, one social and the other educational.
Socially, the policy hopes to transform our divided society so that it will become more
accepting of differences and foster interdependence. Educationally, its purpose is to
change the system of education so that it responds favourably to all children, thereby
improving the quality of their learning. Expanding on the latter, Donald et al (2002)
maintain that EWP6 has two important foci; changing institutions of education and the
curricula they offer so that they promote access to education for all learners, and
ensuring that there is adequate and relevant support to schools, learners, staff, and
parents. Such foci demand that all aspects of the education system be developed to a
level where they can accommodate diversity and provide an environment where
teaching and learning is supported (ibid). It is in the same vein that Rizvi and Lingard
(1996) caution that calls for increased access and equity will not benefit the
marginalised if the institutions remain unchanged. Instead, they suggest, each level of
the system needs to be committed to social justice and that there should be support for

schools and teachers to promote “equity policies and practices” (ibid: 21).
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Clearly the Ministry of Education was convinced that building an inclusive school
system would contribute towards developing an inclusive society. In an inclusive society
everybody is assisted to realise their potential, and differences are respected and
valued. Therefore, adopting a policy of inclusive education and training could be seen
as a positive move in South Africa. A policy of this nature promises not only to benefit
those children who were previously marginalised by the education system, but also to
be instrumental in changing society as a whole, particularly discriminatory and negative

attitudes to difference that were entrenched by the history of this country.

2.4.2 The policy framework

EWP6 identifies six important strategies and levers for establishing the South African
inclusive education and training system. First, this type of system aims to improve
special schools so that they are able to cater for a wider range of learning needs.
Second, the Ministry of Education aims to incrementally make these schools part of the
district support services, so that they become resources for neighbouring mainstream
schools. Third, it also aims to mobilise disabled children and youth that are not already
part of the education system — an estimated total of 280 000. It focuses on designating
and converting approximately 500 primary schools into full-service schools (and full-
service educational institutions for adult learners in further and higher education) to
cater for learners with moderate support needs. Fourth, the policy is also aimed at
introducing and orienting management, governing bodies, and professional staff to the

inclusion model. Fifth, it seeks to establish District based Support Teams (hereafter
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referred to as DBSTs) that will provide a coordinated professional support service,
drawing on educational expertise across the board and from local communities. Sixth, it
seeks to implement a national advocacy and information programme to support the
inclusion model by focusing on the roles, responsibilities, and rights of all stakeholders

within this model (Department of Education, 2001a: 20-23).

Putting these strategies into action will be a mammoth task, but since the Ministry of
Education has proposed a time frame of 20 years for the full implementation of inclusive
education, it is definitely achievable. Towards this end, the Ministry has formulated an
implementation plan that comprises immediate, short-term, and long-term goals
(Department of Education, 2001a). The short-term goals (2001-2003) include a national
advocacy and education programme on inclusive education. This involves the following:
implementing an outreach programme to mobilise disabled out-of-school children and
youth; identifying, planning, and converting 30 special schools into resource centres;
conducting an audit of special schools and implementing a programme to improve
efficiency and quality; and identifying, planning, and converting 30 primary schools into
full-service schools (ibid). Full-service schools will be ordinary schools that will receive
the resources and support to cater for the full spectrum of learning needs (ibid). The
plan also involves identifying, planning, and implementing district-based support teams;
establishing procedures for early identification and addressing of barriers to learning in
the Foundation Phase; and introducing management, governing bodies, and
professional staff — within all other public education institutions — to the inclusion model

(Department of Education, 2001a: 42-43). The study presented in this thesis is focused
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on these short-term goals. In particular, the study investigated how, and to what extent,
the national advocacy and education programme on inclusive education was taking
place. The focus was specifically on the teachers’ experiences of such a programme
and its impact on their understandings and views about inclusive education, as well as

on their preparedness for its implementation.

The medium-term goals (2004-2008) focus on transforming further and higher
education institutions. This includes enabling them to identify and respond to the
diverse range of learning needs among learners, particularly those with disabilities;
increasing the number of resource centres, full-service schools, and district —based
support teams, in line with available resources; expanding the outreach programme to
mobilise more children and youth with disabilities as per available resources (ibid). The
long-term goals (2009 -2021) focus on increasing provision to meet the target of 380
resource centres, 500 full-service schools, colleges, and district-based support teams,
and incorporating 280 000 out-of-school children and youth (ibid, 43). While this study
did not focus on these aspects, significant lessons might emerge from studying how
and to what extent the first phase has been carried out. These lessons will be identified

in Chapter Seven.

However, this does not mean that the implementation of inclusive education is without
problems. The next section reviews literature that focuses on the disadvantages of, and
threats to the development of an inclusive education system in South Africa and

elsewhere — in similar contexts.
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2.5 Disadvantages of, and threats to, inclusive education

Even though | do recognise the merit in adopting an inclusive education system -
because | believe that such a system is well suited to address the inequalities that are
specific to our social and educational contexts — | am aware of the challenges that
would result from implementing such a radical systemic reform. | am also sensitive to
the fact that there are stakeholders who have strong reservations about the viability of
such a system of education. For example, some arguments against inclusive education
stem from the very reasons that special education was developed in the first place
(Florian, 1998). Florian reminds us that it was in fact mainstream education’s failure to
teach all learners that gave rise to the need for a separate system of special education.
She goes on to highlight that special education has evolved as a mystified body of
knowledge that only those working within it understand. Now, it is these professionals
who are up in arms, arguing that the educational needs of their learners are difficult to

understand without specialised training.

For me this argument does not hold water as | have worked in a special school setting
and know that there is very little that is ‘special’ about how those learners are taught. To
illustrate, most of those teaching in special schools start out with no special education
qualifications, but are able to work with those learners, if certain requirements are met,
for example: class sizes are small (the maximum number accommodated per class is
16) and each class has a classroom assistant, which halves the learner to teacher ratio.
As a result, it is possible to address most learning needs when teachers are provided

with resources and assisted to adjust.
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The persistence of negative attitudes towards those who are different is another factor
to keep in mind (Department of Education, 1997). Swart et al (2004) argue that
teachers’ attitudes, temperament, and support systems are fundamental to the success
of inclusion, especially where learners with disabilities are involved. Therefore, pre-
service education and training (hereafter referred to as PRESET) and in-service
education and training (hereafter referred to as INSET) has to focus on addressing
negative attitudes, otherwise the process of creating welcoming classroom
environments will remain unattainable. In the same vein, Engelbrecht et al (2001: 257)
argue that there is “lack of effective in-service or pre-service training” concerning how to.
implement inclusive education, which leaves teachers with very limited knowledge of
this system. Although they reached this conclusion in 2001, not much seems to have
changed. Similarly, Swart et al (2004:103) raise concerns about the “complexity and
multidimensional(ity)” of implementing this system, as it necessitates changing schools’
cultures and ethos to ensure that “appropriate curricula, support systems, teaching
methods and means of communication are adapted to meet the diverse needs of all’

(ibid: 82).

These changes are not easy to implement, unless teachers are adequately trained and
feel supported in their work. Teachers are the key players in any innovation’s
implementation; therefore, sufficient attention should be given to their current practices
and needs (Hay et al, 2001) to ensure that they can meet the demands of the
innovation being implemented. Forlin and Engelbrecht (1998: 217-218) also list a

number of concerns raised by regular education teachers about their inability to teach
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all learners. Some of these concerns include inadequate training; the inability to identify
needs in learners; lack of expertise to differentiate the curriculum; large class sizes, and
resource shortages. All of these are valid concerns that should be addressed urgently,
if inclusive education is to succeed. These concerns and threats point to the critical role
played by teacher development in any reform process, especially such a complex one
as inclusion. Unless teacher education equips educators with skills and builds up their
confidence to work with all learners, it will not be possible to develop a truly inclusive

and supportive education system.

Another threat to the success of inclusive education is the fact that inclusion differs:
greatly from the way schools operate at present. As a result, the teaching approaches
advocated for inclusive education cannot be horizontally transferred, but will require
vertical transfer. Hyde (1992:173) citing Joyce and Showers (1983) differentiates
between horizontal and vertical transfer of knowledge and skills in the learning context.
Horizontal transfer occurs when a new, but similar approach is assimilated into the
established routine, whereas vertical transfer is necessary when the new approach
differs significantly from the established routine (Hyde, 1992). The latter transfer,
according to Joyce and Showers (1983), cited in Hyde (1992), can be facilitated using
coaching: a service that is both uncommon and costly. Coaching is defined as a
professional development strategy that involves

.- experts in a particular subject area or set of teaching strategies working closely with
small groups of teachers to improve classroom practice and, ultimately, student
achievement (Russo, 2004: 1).
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As a country we do not have people who are trained to provide such coaching, and — at
the moment — it is a service we cannot afford. This means that there is a distinct
possibility that teachers will not make substantial changes in their classrooms, unless

they see value in doing so. It will also be difficult to monitor and support classroom

changes effectively.

Finally, there are two other issues that are likely to impact negatively on the
implementation of inclusive education. The first is that inclusion is meant to follow on
the success of C2005. Unfortunately, this curriculum framework has been poorly
implemented due to what Christie (1999: 167) identifies as “poor planning, short notice
and lack of capacity and funds at provincial level”. Like all policies, the implementation
of inclusive education is also the responsibility of provinces, and there is no guarantee.
that they have the financial muscle and technical expertise to see it through. The
second consideration is the difficult circumstances that some schools and their
communities find themselves in — conditions that act as barriers to inclusion. For
example, some schools serve very poor communities where rates of unemployment
and sometimes substance abuse are very high. In most cases, middle-class parents
have moved their children to better schools outside of their communities, leaving only
the poor and unemployed to attend local schools. Often such schools are poorly
resourced; have limited educational amenities; inadequate teaching and learning
resources; large classes; inadequately trained teachers (Department of Education,

1997), and possibly a high staff turnover.
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How do you boost the morale of teachers working in these schools, and how do you
foster a culture of collaboration where priorities are survival? A lot of redress has taken
place both educationally and socially, but the playing field is still not level. As Christie
(1999: 162) rightly observes, “conditions in the poorest and most marginalized
communities have not improved.” Therefore, it is important that those driving the
implementation process acknowledge this reality, and make the necessary

concessions; otherwise inclusive education will fail to redress the imbalances it is

expected to.

2.6 Conclusion

A new policy is a course of action that the government adopts, assuming that it will be
of some good to the country. However, Christie (1999) argues that policy visions alone
are not enough to bring about social and educational transformation. She suggests that
a constant engagement of vision and circumstances on the ground is necessary to
make long-lasting and meaningful changes. This can be facilitated through the
continuous professional development of staff. This development should have a dual
purpose: to improve the staff's capacity to handle the demands of change, and to
change their attitudes and resistance to change. On the other hand, Hegarty (1994:128)
is convinced that “positive attitudes and willing teachers” are also not sufficient to bring
about the desired change. They need assistance to become competent in delivering
quality education that addresses individual learning needs (ibid). It is in this vein that
Hyde (1992:182) suggests that staff development programmes need to provide

teachers with “experiences in doing as well as in how to teach others”. That way, they
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can see the potential of the new approach (ibid), and have enough confidence in their

ability to make the new approach a reality in their classrooms.

This chapter has reviewed the various discourses that have, over the years, influenced
how learners with disabilities have been perceived, and their educational needs
addressed. The chapter also reviewed the policy framework within which the education
of learners with diverse educational needs has taken place. Based on this review, this
thesis argues that the post-apartheid South African education enterprise has been
successful in developing and adopting policies that target educational inequalities.
However, as this chapter has attempted to illustrate, in spite of the country's admirable
inclusive education policy framework, signs of early difficulties in policy implementation
are quickly emerging. This study is premised on the notion that policy interventions
alone are not enough, as these do not always translate into effective and sustainable
educational practice. The thesis asserts that unless the national advocacy programme
on inclusive education is effectively implemented and teachers are recruited into,
motivated, and convinced of the need to shift to an inclusive education system,
implementation of EWP6 is doomed to fail, and LSEN will continue to be marginalised

and excluded from learning.

The next chapter reviews literature that examines the challenges that face the
education system in managing the change process from special education thinking to

inclusive education thinking.
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CHAPTER THREE

Policy into practice: The challenge of educational change

Managing change is important. Without competent management, the transformation
process can get out of control. But for most organizations, the much bigger challenge is
leading change. Only leadership can blast through the many sources of corporate
inertia. Only leadership can motivate the actions needed to alter behaviour in any
significant way. Only leadership can get change to stick by anchoring it in the very
culture of an organization (Kotter & Cohen, 1996:30).

3.1 Introduction

Chapter One of this thesis suggested that the 2001 adoption of Education White Paper
6 - Special Needs Education: Building an Inclusive Education and Training system was
the South African democratic government’s response to an apartheid system that had
failed to meet the needs of the learner population, particularly those of learners facing
barriers to learning. As such, this policy represents a paradigm shift from an autocratic
and discriminatory philosophy to one that is inclusive (Naicker, 2000). Although
inclusive education has been on the international agenda for over a decade now, it is
new to the South African context. To complicate matters, as indicated in Chapter One,
because of the differences in international and local definitions of inclusive education,
there are many interpretations and understandings of what this system of education is
about. Therefore, it is critical that the Ministry of Education carefully disseminates
accurate information so that all stakeholders can have a common understanding of the

concept (inclusive education), its principles and objectives, as well as the rationale for
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adopting it. To this effect, identifying and planning the national advocacy and education

programme as a short-term goal in the implementation of EWP6, is essential.

This thesis is premised on the belief that real inclusion is not merely a superficial shift
from one form of service provision to another, but rather that it involves a much deeper
transformation in such areas as beliefs and values (Doyle, 2002; Swart et al, 2004). In
describing the shift, Doyle (2002) asserts that inclusion is different from mainstreaming
in that it is a change in thinking. Citing Zepeda and Langenbach (1999), she states that:

Inclusion is a ‘mindset’ about educating students and not just a place or a method of

delivering instruction. It is a philosophy [and] is part of the very culture of school (Doyle,
2002:41).

Obviously, this kind of shift requires a genuine willingness to accept and embrace the
innovation, as well as an ability to implement it. However, Pather (2003) has voiced
concern over the plight of teachers and schools who are caught between the drive to
bring about change, and unclear ideas about how that change should be facilitated.
This suggests that in order to get the buy-in (approval and participation) from teachers
and other stakeholders, extensive advocacy programmes are needed. To build capacity
for the implementation of this innovation, intensive and continuous professional
development and training programmes need to be developed and put into operation.
Furthermore, Burstein et al (2004:105), citing other researchers (Fullan, 1992; Fullan &
Miles, 1992; McLeskey & Pugh, 1995), emphasise that inclusion “is one of the more
complex changes within educational reform”. As a result of this complexity, one can
safely assume that this policy will make major demands on the way educational

services are provided and, in particular, on the ways in which schools and classrooms
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are organised and managed. In addition, this expected change in practice has huge
implications for the structure, as well as the process of education, and this will
undoubtedly have an impact on how inclusive education is perceived by practitioners.
Therefore, the approaches and strategies that the ministry uses to diffuse the essential

information during the advocacy and information phase will determine the extent to

which the policy is understood and embraced.

Teachers’ experiences of this process and their resultant understandings of the policy

and the concept of inclusive education form the main focus of this study.

3.2 The rationale for the proposed change

In Chapter One, | described how the post-apartheid government succeeded in
amalgamating the 17 ethnically and racially segregated education departments under
one national administration (Department of Education, 2005), which has total
responsibility for policy development and quality control. Later on in this chapter, | will
discuss how education is now administered at three levels: national, provincial, and
local. In Chapter Two, | examined how the medical discourse has influenced
educational provision, and how this influence has shifted the focus to learners and
factors within them as the only source of learning difficulties. Conversely, this chapter
also explored the ways in which general and special education have remained separate
and, to a great extent, independent of each other. The biggest disadvantage of such a
dual system of education in a developing context such as South Africa is that it is very

costly to maintain and, therefore, unsustainable. For example, very few black
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communities have access to special education services, and — for many years —
learners with special education needs from these communities have been
mainstreamed unintentionally (Green, 1991) and received little or no support. In
developing contexts where resources are limited, it is common practise that the
powerless — in this case learners with special educational needs — tend to be
compromised. | have argued before that separate special education has not been
successful in providing learners with disabilities with equal educational or social
opportunities, and that a separate special school system places the very learners it was
established to help at a disadvantage (Ntombela, 1998). In addition, preserving a dual
system encourages regular classroom teachers to feel inadequately prepared to deal
with the needs of learners who need special education services, and encourages the
view that these learners are “deficient” — a practice that fails to address the source of

the problem.

Nonetheless, if the preferred route was for the Ministry of Education to build special
schools for the estimated 280 000 children of school-going age with disabilities and
impairments, who are not in school (Department of Education, 2001a; Pather, 2003),
how long would this take? An equally pertinent question is how would this project be
funded? No one knows the answers to these questions, but my assumption is that it
would be a very costly undertaking that would perpetuate the inequalities that are
prevalent in our school system today. Again, it is my assumption that these are some of

the reasons why the South African education authorities view capacity building in
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mainstream schools as the only viable option for addressing the educational needs of

all learners, and to facilitate inclusive education.

While these may represent noble reasons for change, not everybody in the education
system understands and embraces them as such. This thesis suggests that factors
such as poor information and education about inclusive education; the newly-adopted
EWP6, and the rationale for it; and poor teacher training and support for the
implementation of inclusive education in schools, tends to impact negatively on the
innovation’s chances of being understood, embraced, and effectively implemented. It
has in fact been five years since the policy was released, yet available research
suggests that vulnerable children still continue to be marginalised, and — at times -
excluded from accessing and participating in education (Maile, 2004; Pendlebury &
Enslin, 2004). In addition, new research points to the fact that teachers — particularly
those outside of the nodal areas — have a poor understanding of the policy, and still
lack the necessary knowledge and skills for implementing it and providing quality
curricula and support for all learners (Engelbrecht, Forlin, Eloff, & Swart, 2000). This is
not unique to South Africa. Similar reports from the international sphere (Tait & Purdie
2000; Burstein et al, 2004) also show this lack of preparedness, sounding a warning to
the South African Ministry of Education that the road ahead is not going to be easy.
Since inclusive education is such a complex reform, it cannot thrive without careful
planning, dissemination, capacity building, implementation, resource allocation, and
support. Available literature on educational change, for example, Fullan (1992), also

suggests that many innovations fail because they are complex and are not sufficiently
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understood by the very stakeholders who are meant to implement them. The latter

claim is reiterated by Kotter and Cohen (1996:85) who assert that:

_the real power of a vision is unleashed only when most of those involved in an
enterprise or activity have a common understanding of its goal and direction.
The challenge then is for the ministry to manage this reform agenda competently to
ensure that there is enough consent to make change real and sustainable. The next
section examines the ways in which this complexity might impact on the introduction

and successful implementation of inclusive education in South African schools.

3.3 The nature of change

Chapter One argued that the successful implementation of any innovation (e.g. a new
policy such as EWP6) depends on the ways in which stakeholders in an organisation
(e.g. a school) understand, implement, and manage change. The critical question to
ask is how can stakeholders be assisted to reach an understanding of an innovation
and to implement and manage the change process capably? An overview of research
literature suggests that for successful and effective implementation to occur, the system
needs to recognise and accommodate the complexity of the innovation; prepare the
implementing organisations adequately by educating them about the innovation;
provide them with professional development and training, as well as materials and
human resources. This preparation, however, does not detract from the fact that on one
hand, it might be technically simple to implement an educational innovation, yet — on
the other — it is a socially complex process (Fullan, 1992). There seems to be general

agreement over the complexity of educational change, mainly because schools are — by
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nature — rigidly structured (hierarchies) that tend to operate counter to innovation in
general. It is in this vein that Burstein et al (2004) state that schools and those who

inhabit them, often find it difficult to change their thinking and practice, because:

Like other organizations, the school culture has a set of strongly embedded
assumptions, values, and customs that encourage maintenance of the status quo

(2004:105),

This appears to be a common characteristic of systems (de Brabandere, 2005). Doyle
(2002) concurs, adding that the nature of school cultures can make it difficult to
effectively implement change. According to her, the best way to approach school reform
is through re-culturing, which she explains as changing group dynamics and enabling
participants to evaluate themselves. She adds that the process of re-culturing equips
stakeholders to think critically about why they do things in a particular way (ibid: 39).

This concept is discussed in more detail in Chapter Four.

Doyle is convinced that changing the culture of the education system should come
before restructuring, if change is to last, and that this has to be pioneered by those in
leadership because they are the most influential. Clarke (2000) agrees, and
substantiates that re-culturing involves school personnel collectively deciding what to
unlearn (from their past) and what to learn (for their future). If this shift does not take
place, Slee (2001) cautions that teachers will be tempted to transfer special education
thinking and behaviours to environments of inclusive schooling. This type of transfer
should be discouraged as it perpetuates exclusionary practices and continues to keep
many learners on the margins of schools and classrooms (ibid). It is for these reasons

that Doyle (2002) supports re-culturing as being more critical to sustainable change
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than restructuring, because it focuses on deeper issues such as behaviour, debating,
creating, and committing to shared beliefs about the purpose of schools. Restructuring,

on the other hand, only focuses on surface, organisational issues, such as which

groups of learners are taught, where and how (ibid).

Further compounding the complexity of change is that it tends to stimulate both support
and resistance among stakeholders in an organisation or system. As Clarke (2000)
asserts, the plethora of changes facing educators in schools today brings with it new
tensions, as well as new opportunities that have to be faced. Generally, people like
familiar things and are not keen to change what they think works. On the other hand,
change can also provide new — hopefully better — ways of doing things. Due to the
uncertainty and ambiguity that change often brings about, Buchanan and Badlam
(1999) point out that managing the change process is a complex activity. Citing
Kakabadse and Parker (1984), the authors appropriately highlight that change in
organisations is not a matter of adopting a particular truth, but also entails a debate
about values and attitudes that are dominant, in order to introduce new systems and

subsystems (Buchanan & Badlam, 1999: 12).

At present, policy reforms (inclusive education included) are viewed as mandates that
come with very little preparation and support for those expected to implement them
(Pather, 2003), even though — in principle — the Ministry of Education has committed
itself to making the policy-making process open to stakeholders and role players

(Department of Education, 1995; Kruss, 1998:; Pather, 2003). Buchanan and Badlam’s
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definition is useful here in emphasizing the importance of creating conditions conducive
to dialogue by those initiating change. The value of increasing opportunities for
collegiality and dialogue among teachers is also highlighted by Hyde and Pink (1992).
This dialogue is necessary to ensure that stakeholders get opportunities to interrogate
and challenge the proposed values and attitudes. Buchanan and Badlam (1999) view it

as highly critical that teachers — as agents of change — have a well developed

commitment to change.

Commitment of this nature can only occur within the context of re-culturing (Doyle,
2002), in an environment where teachers are free to question, seek help, and to learn
together. The fact that EWPG6 is being introduced in tandem with other policy reforms in
the South African education system (e.g. C2005, OBE, the RNCS, among others),
makes such a dialogue crucial, particularly if teachers and other stakeholders are to
clearly understand how the new policy (EWP6) ties in with the others. This is the
context in which this study sought to investigate the ways in which teachers in the three
schools understood the policy of inclusive education, and the extent to which they have

been allowed to engage in the above processes.

This thesis is premised on the notion that the main building block of developing
teachers’ commitment to any reform is the development of their understanding of the
motivation for the change, and the building of a school culture and environment that
supports that innovation. With this in mind, the study explores two aspects, namely: the

ways in which EWPS is being disseminated in the education system and the factors that
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enable or disable the introduction and implementation of inclusion, as well as the

teachers’ understandings of and commitment to the goals of this policy.

As indicated in this section, the ways in which an organisation — through its
stakeholders — understands, implements, and manages change (e.g. a new policy such
as EWP8), influences how successful the implementation of that policy will be. The next

section reviews literature related to the management of change.

3.4 Management of change in education

Gowin (1981) points out that in many societal contexts; schooling is a recognised route
to success. As such, an education system that perpetuates the exclusion of some
children from this route cannot be condoned. Inclusive education has emerged as a
result of concerns over the failure of education to address the learning needs of all
learners. This type of education is concerned with developing schools as learning
communities, where all stakeholders participate in the teaching and learning process
(Clarke, 2000). Its main agenda is to develop schools (teachers and support services)
that cater for the learning needs of all learners. Within the South African policy context,
EWP6 and the inclusive education system are the strategies aimed at achieving this
goal. However, to be effective, the policy needs to be conceptualised, understood, and
implemented as:

- an approach to educational change that has the twin purposes of enhancing student
achievement and strengthening the schools’ capacity for managing change (Hopkins,
Ainscow, and West, 1994.:68).
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While the innovation is meant to address a serious need in our system

Fullan (1992) cautions that — by and large — school reform is challenging, and, .
Burstein et al (2004) assert, inclusion is even more complex than other educational
reforms. As already suggested in the previous section, this means that careful planning
and preparation need to take place before this system is implemented, including the

development of new strategies for school organisation and educator development.

This is particularly important with regard to the conclusions reached by the NCSNET
and NCESS, which include the fact that personnel development has often been
fragmented and unsustainable, leading to low morale and lack of creativity with

reference to the delivery of the curriculum (Department of Education, 1997).

Within the context described above, translating this policy into practice has serious
implications for the development of schools and all education personnel, particularly
educators and support staff. As argued in the preceding sections, change involves
learning new ways of doing things, and — like all learning — it can be confusing and
painful, and takes time to accomplish (UNESCO, 1993: 111-115). Therefore, the ways
in which the intended transition from the old to the new is introduced, managed, and
supported, will determine how well stakeholders understand and embrace it. Most

importantly, however, it will also determine how effective this transition will be.

In managing this change process, with whom does the responsibility to prepare

teachers lie? After the restructuring of 1994, educational administration in South Africa
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became tri-leveled (Rensburg, 2001). The school system is now administered at the
national, provincial, and institutional level, each level having its own distinct role. The
national level is responsible for the development of “policy frameworks, norms and
standards across the system” (de Clercq, 2001: 42). In addition, it is tasked with
monitoring and quality assurance in matters of policy implementation and the overall
quality of education (ibid). The provincial level, in a similar manner to the national level,
has the powers to develop policies, provided these do not contravene the nationally
created framework (ibid). At the institutional level are day-to-day issues, or what is
generally known as school governance. Obviously, what matters is not who takes
responsibility for staff development, but rather that teachers know what they are
supposed to do, and do so to the best of their abilities. Successful implementation of
any reform will depend on how well the various levels interact with, and support, each
other. This study examined the nature and quality of this interaction, and particularly
how it functioned to inform teachers and to prepare them for the implementation of

EWPE in their schools.

Change does not happen overnight, and so too will developing inclusive practices in
schools take time. What is encouraging, though, is that there are strategies that have
been identified to support reforms (Burstein et al, 2004). These include preparing
workers, in this case — classroom teachers — for change, building commitment to
change, planning for change, and providing support that promotes and maintains
change. All four aspects involve developing personnel and the system to handle the

reform agenda. In addition, Burstein et al highlight the fact that teachers’ “values,
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beliefs and attitudes towards change” guide their practice (2004:105). Therefore, it is

important for teachers to understand and share the vision for change.

But, what exactly are the necessary conditions for effective implementation of EWP6 in

South African schools? This is explored further in the next section.

3.5 Conditions for effective transformation

Since EWP6 is a complex reform policy, it should be expected that its implementation
will be fraught with numerous challenges, which — unless adequately addressed — might
impact negatively on the innovation. Some of the challenges will include the
development of teaching and support personnel; school and system improvement; and
encouraging parental participation in educational matters. Failure to implement these
changes effectively might lead to the rejection of the proposed reform, and ultimately to
non-implementation at a school and classroom level. Some of these challenges are

discussed in the sections below.

3.5.1 Teachers’ professional development and support

Guskey (2000:16) defines professional development as:
[all the] processes and activities designed to enhance the professional

knowledge, skills, and attitudes of educators so that they might, in turn, improve
the learning of students.
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This definition highlights the dual purpose of professional development: to imp. .

teachers’ proficiency in their work, and to improve learners’ learning. In other words,
without adequate professional development, teachers cannot keep up to date with new
knowledge in their field, and, as a result, learners will be at a disadvantage. It is,
therefore, important that we encourage teachers to become lifelong learners, since the
field of education is — like other professional fields — dynamic. It is equally important for
the system of education as a whole to become a learning organisation so that it is

better positioned to support teachers in their learning.

There have been several changes in South African education since 1994. These
changes, as indicated earlier, are often initiated at the national level, although the
responsibility for their implementation lies with provinces and districts. It was in view of
this that the Provincial Review Report of 1997, cited in Kruss (1998), questioned the
capacity of provincial education departments to implement change and develop quality
education. Although this occurred in connection with the development of C2005, it is an
important question that can be applied to all aspects of educational change, including
the implementation of EWP6. Its importance is heightened by the fact that most
education officials — like the majority of teachers — have for too long been made to
believe that learners who deviate from the “norm” are not the regular school’s problem,
and belong in special classes or schools where they can be taught by specially trained
teachers. Most of them were trained and socialised according to the “deficit” model of
education, which views school failure as a pathological condition (Skritic, 1991). This

model, which is informed by psychology and scientific management, is premised on the
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assumption that schools are organised rationally and, therefore, failure is an individual
problem resulting from deficits within the child. Because of these assumptions,

interventions tend only to be curative (e.g. remedial education) (Lomofsky & Lazarus,

2001).

Inclusive education represents a significant shift from this model. It is based on a social
mode! that challenges the assumptions of the old medical model and seeks to
transform the school system. It can be considered an intervention strategy that ensures
that all learners can access and participate actively in the learning opportunities
provided by their schools. To this effect, Mittler (2000) describes inclusion as something
contrary to the “deficit” model, which proposes a different way of looking at the origins
of learning difficulties. He defines it as a system of education that is based on a system
of values that accepts and celebrates differences resulting from gender, nationality,
race, language of origin, social background, level of educational achievement, or

disability (Mittler, 2000: 3).

Obviously, this thinking is fundamentally different from the model used to train most
teachers and officials in South Africa. To change their beliefs, knowledge, and skills
about new knowledge pertaining to the teaching and learning process, they all require
extensive professional development. It comes as no surprise that there are many
researchers and theorists in education who warn of the serious challenges that are
likely to emerge during the implementation of the policy of inclusion (Lomofsky &

Lazarus, 2001; Allan, 2003). Similarly, Fullan with Stiegelbauer's statement that
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“educational change depends on what teachers do and think” (1991:117) is worthy of
noting in any reform agenda, more so in the context of a complex reform such as
inclusive education. It makes sense then to assume that all teachers — including
personnel performing administrative duties in schools and in district and provincial
offices — are to be provided with training and professional development that will enable
them to fully understand and embrace the new paradigm and its rationale, before they
can be expected to facilitate and support the development of inclusive learning
environments. Several sessions of engaging with the philosophy and rationale of this
system will be necessary, before teachers can understand it and change their thinking
and ways of doing. They will also need to understand what needs to change and why.
In addition, to change their actions, they need opportunities to observe and practice the

“how”.

Essentially, in the context of OBE — in general — and inclusive education — specifically —
all teachers are now expected to address individual learner needs and to provide all
learners with quality education. In addition, they are expected to learn new ways of
doing things, such as team teaching and collaborating with other teachers to solve
problems in the teaching and/or learning context. Most importantly, they have to learn
how to create welcoming schools and classrooms, where all learners (and their
parents) feel accepted and valued. All these new demands will mean that teacher
preparedness is a critical factor in the development of inclusive schools. It is crucial

then that those engaged in pre- and in-service education and training start supporting
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teachers in their learning, so that they can gain the skills and confidence to address a

diversity of educational needs in their classrooms (Rose, 2001).

For obvious reasons, adopting a new policy does not automatically translate into a
change in practice. As Fullan contends, teacher development forms a core concept of
implementation in that, “if implementation involves new behaviours and beliefs, teacher
development in relation to these new learnings is sine qua non” (1992:23).

Changing beliefs, attitudes, and behaviours, takes time as these are deeply grounded
in the paradigm/s people subscribe to. For example, if teachers have been trained to
focus on learner deficiencies and weaknesses, introducing a new, differently positioned
policy will not automatically translate into teachers focusing on systemic deficiencies.
For the latter to happen, they need information about what needs to change in the
current practice, as well as what form that change should take, before alternatives can
be recommended. If the Ministry of Education fails to effectively diffuse such
information on the proposed innovation, Guskey (2000) argues that teachers and other
stakeholders in schools might be unwilling to embrace the new paradigm, and
ultimately implement the policy, or — alternatively — they may attempt to implement

something that they do not understand.

Not only do teachers, as significant initiators of innovation implementation, need
information and training to give them necessary knowledge and skills, they also require
support. The latter will enable them to question, debate, collaborate, explore, and learn

new strategies individually and collectively in order to make the shift the new policy
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necessitates. This learning process is critical, if teachers’ behaviours (their activities,
skills, and practices) and beliefs (assumptions, understandings, and commitments) are
to change (Fullan, 1992). Those facilitating the learning process need to acknowledge
that even though change tends to affect teachers collectively in their work context, each
teacher experiences it at a personal level (Fullan with Stiegelbauer, 1991). In other
words, each individual has to be given opportunities to make sense of their experiences
of change, as this will determine how they respond to it. It is only when they have
continuously engaged in activities that develop new ways of thinking and doing that

they can really begin to understand and embrace the innovation.

This is particularly important when one considers that a large component of the South
African teaching force is a product of the apartheid teacher education, which occurred
in inadequate and under-resourced settings in traditionally black colleges of education.
According to Dean (1995), the classrooms in these contexts were characterised by
repression, lack of free enquiry, a fear of authority, and a rigid, authoritarian and
hierarchical bureaucracy, which resulted in the absence of independent thinking or
critical and reflective practice. Furthermore, as Lemmer (1998) asserts, this tradition
has produced teaching approaches that have tended to be passive, and examination-
and rote-learning-oriented, and which unfortunately persist in the new system of

education.

As Moletsane (1998b) argues, the challenge then is for pre-service and in-service

teacher education programmes to adopt the democratic principles underpinning the
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new inclusive policy, if they are to equip teachers with the skills to design and
implement democratic education programmes. Only then, she maintains, will teachers
be able to teach their learners the principles of democratic living and learning, and only
then can education be truly inclusive. Harber (2001) concurs that for educational
reforms in post-apartheid South Africa to succeed, teachers need to be skilled and

knowledgeable. Furthermore, he adds,
in order for schools to become more supportive of the learning process, the
whole school (human and physical resources) has to be developed. ... Initial and
in-service education must therefore play an important part in the transformation
of the education system” (Harber, 2001: 75).
What is more, the reforms proposed by the policy of inclusive education cannot be
tackled with a business-as-usual attitude; these reforms are meant to force teachers to
change their ways of thinking as well as teaching. To illustrate, teachers have always
worked in isolation in their classrooms. Within the context of inclusive education — in
order to create supportive structures and develop methodologies that make it possible
to meet the needs of all learners — they need to learn to work collaboratively and take
shared responsibility for the learners’ education. Working collaboratively is critical to the
development of “learning processes of reflection and dialogue” (Day, Hall & Whitaker,
1998: 19). Moreover, many teachers were not taught to explore alternatives in
education, or to appreciate the role they can play in changing situations (Moletsane,
1998b). These and other historical hurdles must be removed by re-educating teachers
in paradigms of education that are critical, democratic, and inclusive, they must be

encouraged and supported as they move from one way of thinking and doing to

another. A paradigm shift will only take place when two kinds of change occur among
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teachers, that is, change of practice (reality) as well as change of perception. ,

(De Brabandere, 2005).

Lomofsky, Thomson, Gouws, and Engelbrecht (1998) maintain that the biggest
challenge to education reform involves giving teachers the confidence to believe that
they can rise to the demands of the task at hand. Achieving this demands a change in
the current thinking and teaching practices of teachers and those responsible for
educating and supporting them. Wagner (2000) suggests that those responsible for
teacher education have a critical role to play in driving the change process forward, as
they can help identify and shape the new competencies teachers need. It is in this vein
that Lazarus and Donald (1995) and Lomofsky et al (1998) suggest that pre-service
education and training should give all trainee teachers knowledge and skills to respond
to special needs in the classrooms. In-service education programmes, they add,
should also seek to sensitise mainstream teachers to issues around special needs,
while focusing on changing the current practices and thinking of teachers and those in
support services. Last, for special educators, they recommend changing the
conventional training programme so that it becomes broader, embracing more than one

disability, and enabling educators to support other teachers in mainstream schools.

Right at the outset, it is important to understand the type and quantity of organisational
support needed to produce and sustain change (Guskey, 2000). As a result, Guskey
(2000:149) suggests a systemic approach to professional development that focuses

both on individual learning as well as on improving “the capacity of the organisation to
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solve problems and renew itself.” This means that while it is important that pre-service
and in-service programmes give teacher trainees and practising teachers the necessary
knowledge to make inclusive education happen, it is also essential that there is
assurance of organisational support. As available literature argues, true change only
occurs when teachers feel they own that change, when they subscribe to its value and

are confident of the availability of support for its implementation (Day et al, 1998).

Regardless of the strategies adopted to develop our teaching force, emphasis should
be on producing a workforce that is — by virtue of its education and training — confident,
critical, and adaptable to the changing needs of the society it serves. In our quest to
equip our teachers for the challenges ahead, we should guard against what Ainscow
(1999) and Slee (2001) refer to as transplanting special education thinking and
practices into mainstream schools, as this will not create inclusive schools. We also
need to be constantly reminded that inclusion is a journey, a process, and not a
destination (Mittler, 2000). Thus, developing and maintaining an inclusive setting calls
for positive teacher attitudes, knowledge, skills, and commitment to the process (Mittler,
1991, cited by Saleh, 1996; Department of Education, 1997; Tait & Purdie, 2000; Allan,

2003; Burstein et al, 2004).

The abovementioned discussion suggests that teachers are a critical aspect of
education, and that an education system cannot be better than the quality of its
teachers. If a confident and skilled workforce is an invaluable asset in any education

system, then staff development becomes critical to school development (Brooke-Smith,
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2003). Within the present system of education, a small group of specialist teachers —
who are responsible for learners with learning difficulties — are seen as experts. This
situation needs to change as it is not in line with the spirit of an inclusive education
system, which makes all educators responsible for these learners. As Rose (2001,
citing Florian, 1998a, b) maintains, to create the condition for inclusion, teaching roles
and responsibilities need to be re-conceptualised. That is the only way we can ensure

that all staff accept full responsibility for the education of all children in their care.

The study reported in this thesis examined the ways in which teachers in the three
schools felt sufficiently informed about inclusive education, and the extent to which they

felt adequately prepared and supported for their new roles in an inclusive education

system.

3.5.2 School development

The first challenge in the successful implementation of EWP6 in schools is the
development of the school context, and the creation of an environment that is accepting
of, and conducive to, inclusive education. A primary premise of this thesis is the notion
that teachers work in schools as organisations, therefore, staff development cannot be
meaningful or successful unless integrated with institutional development (Fullan,
1992). According to Donald et al (1997), such integration involves developing schools
to the point where they can design school policies that support the wellbeing of all
learners. In other words, supportive teaching and learning environments need to be

created; the involvement of community in school life increased; the school community
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members’ personal skills developed, and access to support services reorganis.

increased (ibid).

The need to provide a supportive culture is supported by Wagner (2000) who asserts
that changing schools will demand the continuous involvement of the whole school
community in defining and redefining goals and practices. However, like Doyle (2002),
he cautions that it is difficult and time consuming to change the culture of schools. To
help schools move forward, Wagner (2000) suggests identifying clear goals, core
values, and creating a caring and collaborative environment in which all stakeholders
(teachers, learners, parents, and the community) work together for the common
purpose of implementing an inclusive education system. This, he adds, shifts the
responsibility from teachers to the whole school, and it develops a learning community
that uses the skills of many to make ongoing improvements (ibid). Guskey (2000) also
supports adopting a systemic approach to change, adding that professional and

organisational development takes place within a larger context.

The second challenge is that for any innovation to work, including inclusive education,
schools need to be well-resourced (in terms of both material and human resources) so
that teachers and learners have all the assistance they need to make teaching and
learning effective. For example, there are still schools in previously disadvantaged
areas that lack the basic teaching and learning resources that many schools in other
parts of the country take for granted. Some are still without electricity, running water

and textbooks, have inadequate furniture, and no libraries or laboratories (Ntombela,
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2003). In fact, quite recently, several schools were in the news because they lack
proper classrooms. One was even reported to be using a taxi rank for teaching
purposes (Makhaye, 2006). All these factors demand urgent attention, if we are serious
about redressing imbalances and developing inclusive schools. In addition to material
and human resources, Guskey (2000) lists appropriate expertise, technology, technical
support, time, and information, as other critical resources fundamental to improving

school environments.

Third, the social climate of schools is another important element in the implementation
of an innovation. Globally, millions of learners have been failed by education systems
that either make inappropriate provision for them, or exclude them from schooling
(Saleh, 1996). As a result, the need to develop schools that respond to individual
learner needs, support learning, and celebrate differences has become high on the
international agenda. Inclusion seems most suited to address this need as it promises
to be efficient and cost-effective, to provide quality education for all learners, and to

create welcoming schools and communities.

Meeting the above conditions, while not easy, is nevertheless achievable. What
remains a bigger challenge to the effective implementation of EWP6 as an innovation
are the social and educational factors within schools and the wider education system.

These are discussed below.
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3.5.2.1 Changing school and classroom practice

As stated in previous sections, one of the assumptions underpinning educational reform
in South Africa is that change, in general, and classroom change, in particular, depends
on the motivation and initiative of the individual teacher (Taylor, Muller & Vinjevold,
2003). On one hand, teachers are viewed as critical agents of any reforms, including
EWP6. Yet documented evidence suggests that they tend to resist change, and that
reforms involving a new curriculum and pedagogical styles are difficult to implement,
particularly at classroom level (Fullan, 1993; Davidoff & De Jong, 1997, cited by Kruss,
1998). Kruss also cites Cohen (1991) who argues that no matter how enthusiastic they
are about new policy frameworks, teachers tend to find it difficult to learn and adopt
new ways of practice, if the training provided is minimal and the changes introduced are
complex. As a result, she suggests that more attention needs to be paid to their
personal and professional development, if we are to see lasting change in their

practices (Kruss, 1998).

In light of this evidence, how possible is it to keep teachers motivated and resourceful?
What strategies can the Ministry of Education use to change their patterns of practice in
the classrooms? And — more importantly — what can PRESET and INSET providers do
to help teachers make the necessary shifts in their beliefs and philosophies about
interactions in schools and classrooms within an inclusive education system? No clear-
cut answers to these questions exist. Several researchers suggest that to change the
paradigm influencing a school, we need to change its culture (assumptions, beliefs, and

values), right to the point where the new culture has become an accepted part of the
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organisation’s life, or it reaches institutionalisation (Doyle, 2002; Fullan, 1993 cited in
Fink, 2000). It is only when this happens that the institution will commit the necessary
resources (human and material) to the implementation of the innovation. In addition, the

new culture is then likely to bring about cognitive and behaviour changes among

teachers and learners (Fullan, 1991, cited in Fink, 2000).

Clarke (2000) observes that schools can purposefully become learning organisations (a
concept he borrowed from Senge, 1990), by allowing learners (young and old) to
collaboratively choose and decide their learning and relearning (Clarke, 2000). Learning
organisations, as viewed by Brooke-Smith (2003), have cultures that promote learning
at both organisational and personal levels. Furthermore, such learning organisations
are characterised by teachers deliberately and collaboratively pursuing “the question of
how well their students are doing in their studies, relating this to their teaching strengths
and weaknesses and purposefully refining and developing new approaches” to teaching
and learning (Clarke, 2000: 23). Schools that reach these levels have been termed
“moving schools”, as stakeholders collectively act in response to their changing

environment, and are determined to continue developing (Stoll & Fink, 1996: 86).

3.5.2.2 System development

It is important to keep in mind that classrooms and schools are but subsystems of a
bigger system, and that their development has to be seen within the context of the
wider system. Teachers and schools cannot develop and change within a dysfunctional

educational system (from the district as the first line of influence, to the province and
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national as distant, but driving influences). While teachers and schools are being
developed, it is equally important to identify existing barriers to learning and
participation within the wider system, and then to identify and/or develop mechanisms
to break these down. This, hopefully, would enable the system not only to identify, but
also to overcome and prevent potential barriers, thereby encouraging the development

of welcoming teaching and learning environments (Department of Education, 1997).

On one hand, the policy of inclusive education and training is in line with the country’s
wider objectives of developing a democratic, equitable, and non-racial society. On the
other hand, there is no indication — as yet — of how the various levels of the system will
be transformed, and particularly how those in administration will be developed to
facilitate and support the sort of change required. It is unclear how resources will be
allocated so that all those in need will have access to them. Furthermore, it remains to
be seen if the policy is practicable and achievable with the available resources. And, at
a remote level, there is still an uncertain relationship between national and provincial
government. The two levels are supposed to work in collaboration, but, as Harber
(2001) claims, it is not uncommon for them to disagree and to criticise each other. The
question this raises is to what extent can this dissonance obstruct the effective
dissemination of information about inclusive education and — ultimately — the effective
implementation of the policy at a district level? This study sought to understand this

within the context of the three participating primary schools.

As Rizvi and Lingard observe:
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Reform for educational justice is complex, and requires attention not only to issues of
the political economy of schooling — concerns of access and equity — but also to issues
of the culture of schooling; that is, the way things are named and represented, the
manner in which difference is treated and the ways in which the values, significations
and norms which govern life in schools are negotiated established (1996: 24-25).

Thus, if the challenge of developing the system is not dealt with adequately, it has the

potential to seriously undermine and/or derail the process of transformation at all levels.

3.5.2.3. Political economy of schooling

The political economy of schooling within the South African context is obscured by the
challenges of system development. Transforming education from one system to
another is a complicated and uneven process that requires a lot of time and resources
(Hartshorne, 1999; Wagner, 2000). It is for this reason that Harber (2001), while
applauding the drive in South Africa to extend educational opportunities to all, also

cautions that achieving such reforms will be a difficult task.

There are other practical difficulties that the Ministry of Education faced in its efforts to
transform the system of education in 1994. According to Young and Kraak (2001),
these problems included the fact that it has been impossible to address the gross
inequalities created by apartheid policies in a short space of time. Furthermore, the
creation of new institutional capacity and expertise could not be rushed; no matter how
committed the new government was to change. In addition, there were enormous
demands placed on South Africa’s limited economic resources, including demands to
meet basic human needs in health, education, housing, and welfare services

(Donaldson, 2001; Wolpe, 1992). As a result, the economic and other resources
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necessary to rectify the imbalances that apartheid introduced and entrenched in the
education system (and other spheres of life), are not readily available, and are only

likely to be obtainable over the long term (Wolpe, op. cit.).

The immediate consequences of this lack of resources in the short term will have
different impacts on various sectors of the community. For example, the issue of cost
sharing and school fees schemes is likely to place learners from poor families and
those enrolled in schools in poor communities at a disadvantage (Rizvi & Lingard,
1996). Similarly, shifting the burden of educational provision to parents and/or
communities (Chisholm, 1997; Karlsson et al, 2001) has a serious impact on the
number of children who can access education. There is also an impact on the quality of
education that schools in poor areas can offer. In poorer contexts, the government
faces the huge challenge of providing access to schooling for all children in the country.
In the previous chapter (section 2.3.1.1), | indicated that the government has recently
declared some schools in poor communities as ‘free schools’: schools where no fees
will be charged to enable children from these communities to access education.
However, there are concerns regarding the quality of education in these schools, and
Fataar (1997: 80) has already sounded a warning against the provision of access to
non-quality education, saying that,

quantitative expansion, delinked from the notion of quality, would tend to

reinforce existing inequalities in presently disadvantaged schools.
According to Meerkotter (1998), former white schools are still better resourced and

even more privileged because they have not inherited the problems of the apartheid
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past. Wolpe (1992) advances a similar argument, stating that the advantages enjoyed
by schools in traditionally white communities have been historically created. As a result
of their advantaged position (socio-economic and resource wise), these schools are
better positioned to attract learners who can afford to pay high fees and, so — in the
process — these schools maintain their advantaged position (Chisholm, 1997; Oldfieid,
2001). Because of this "marketisation of the public school system” (Oldfield, 2001:44), it
will be difficult — if not impossible — to achieve equality in the near future — at least —
since those institutions which inherited more, will continue to have more. It is for this
reason that Badat (1997) encourages policy makers to avoid focusing exclusively on
the issue of equality, as it distracts from the realities of the education context, namely
limited access to education and shortage of institutions. According to him, educational

equality cannot be achieved without economic growth, and vice versa.

While these are important issues that need serious consideration in the development of
an inclusive system, there are two main obstacles to the implementation of EWP6. The
first is overcoming the shortage of skills among those in administration, who — in
Doyle’s (2002) view — are key players in driving and supporting change. The second is
ensuring that essential resources such as water, electricity, and classrooms, are
available to previously deprived communities, so that all schools start on more or less
the same foot. The former is crucial in ensuring that all those in leadership can
disseminate information, facilitate dialogue, support collaborative relationships, and
create possibilities for “beliefs-driven-change” (Doyle, 2002; 54). The latter applies

more to communities that were historically disadvantaged and neglected, as it would be
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duplicitous to expect these schools to address social justice issues when their basic
human rights are being violated. Ignoring these “priorities of redress and equity”

(Oldfield, 2001: 37) will result in deeper polarisation between schools serving rich and

poor communities.

Earlier on | referred to the fact that tensions have been observed between the
provinces and the national government (Harber, 2001). My assumption is that these
tensions stem from the fact that opposition parties on a provincial and national level
sometimes have different agendas and priorities. Evidence suggests that although the
Ministry of Education is responsible for policy frameworks, it is practically “separated
from implementation and delivery at district and school levels” (Oldfield, 2001: 42, citing
De Clercq, 1998). It is no wonder, then, that provincial departments are viewed as
lacking the capacity to manage and implement policy reforms (Kruss, 1998, citing the

Provincial Review Report of 1997).

Whether the source of tension between national and provincial levels is incoherent
priorities or a vote of no confidence, it remains a serious barrier to transformation,
especially where such a major and complex policy is concerned. At this late stage, it is
no longer possible to establish the extent to which the provinces participated in the
'EWP6 policy process. But the ideal would have been for national government to work
collaboratively with all provinces, keeping them on board from policy initiation right
down to the development of implementation guidelines, to ensure that all arms of the

system were moving synchronously.
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3.5.2.4 De-contextualised reform

The last barrier to transforming the education system is the fact that policy proposals
are said to have borrowed ideas from international experience and literature,
particularly from developed contexts that do not share the same “socio political
democratic agendas and aspirations” as South Africa (de Clercq, 1997: 144). The
importance of context has already been highlighted (Fullan, 1999; Fink, 2000) and
cannot be overemphasised. Apart from the school context, reformers also need to
consider the community and national contexts (ibid). For example, is the proposed
change in line with the community’s perceptions of what a good school is? What about
the “larger political influences” (Fink, 2000: 42) of the country? Are they promoting or

preventing change?

In addition, Fullan (1999) highlights the difficulty of replicating innovations. In other
words, conditions, beliefs, expertise, and values that make an innovation succeed in
one context (country, community, or school) may be lacking in another, and lead to
failure. This is not unique to widely different contexts such as developed and
developing countries, but is also likely to occur in schools within the same country,
because different schools have different cultures (Guskey, 2000). Guskey adds that
assumptions of uniformity are likely to lead to unsuccessful reforms. In our context,
schools differ significantly from one another — depending on historical factors — and as
a result, it will not be practical to expect them to move forward simultaneously. Linked

to this is the fact that most of the proposals lack strategies for implementation and do
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not evaluate implementation strategies from the countries they drew on (de Clercq,
1997). The South African context has unique complexities brought about by its history;
as a result a developed and developing world exist side-by-side in our country. It is the
developing world sector that is in dire need of development, and this cannot be
achieved using imported first-world theories and strategies. Instead, solutions are

required that take into account the different starting points for the different sectors, and

which rely on readily available resources.

Furthermore, the social and political contexts in which the Ministry of Education
develops an education system are closely linked to the country’s economy. Essentially,
this means that the education policies and reforms they propose cannot exist outside of
the prevailing economic context. Jansen (2001), however, maintains that this view —
plausible as it is — is not totally true in the South African education context. Instead, he
argues that between 1994 and 1999, the state was more concerned with settling policy
struggles in the political arena than reforming educational practices. Among the factors
he cites as proof of this political symbolism is the importance assigned to policy
production, rather than its implementation; the absence of implementation strategies
during, or soon after policy pronouncements; and over-reliance on international

consultants (Jansen, 2001: 272-276).
Jansen’s analysis touches a nerve — there is a problem with service delivery in South

Africa. Sparks (2003: 37) calls it “bureaucratic thrombosis”: an acquired, disconcerting

record of adopting good policies that are not implemented, and of unspent budgets in
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critical areas such as education and health in provinces where the need

Since such observations were not unfounded, what guarantee was there that the period
between 1999 and 2004 would bring about consolidation and serious delivery?
Fortunately, as discussed earlier, EWP6 came with an implementation strategy
involving short-, medium-, and long-term goals. But is this enough to ensure effective

implementation? This study sought to examine this in detail.

3.5.3 Parental and community involvement in education

Sarason (1990) cites failure to change power relationships within the system of
education as one reason for reform failure. The South African Schools Act of 1986 tried
to effect such change by acknowledging that parents (and their children) are the main
stakeholders in education, and it granted them more power in educational matters than
they have had in the past. Increased power entrenches parents’ right to choose where
(and how) they want their children to be educated. As such, parents are completely
responsible for the governance of their children’s schools, and are seen as a source of
support in the teaching-learning environment (Department of Education, 1996). The
report by the NCSNET and NCESS also acknowledges that lack of parental recognition
and involvement is a barrier to learning (Department of Education, 1997). As a result, in
EWPG, the role of parents in the education of their children is emphasised. However, at
the time of writing this thesis, there are talks of revising SASA and withdrawing some of

the powers granted to parents.
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This move to revise SASA has probably been prompted by the reality that the majority
of parents do not have the level of education or sophistication necessary to embrace
these responsibilities. Many still need to be trained so that they understand their role,
and are capable of functioning at the new level of expectation (Donaldson, 2001). Their
ability to be trained is dependent on increased literacy levels, something that will not be
easy to achieve quickly in a developing context. While recognising the importance of
involving parents in efforts to implement inclusive education, the study focused

specifically on the views and experiences of teachers.

3.6 Conclusion

By adopting EWP6, the Ministry of Education has committed itself to the creation of a
system of special needs education that is an “integrated component of our education
system” (Department of Education, 2001: 4). An education and training system like this
has serious implications for the present system, which has been influenced by a deficit
or medical model, as well as by past political inequalities. Based on democratic
practices, the new education system has the potential to set the agenda for the
development of a democratic and inclusive society (Naicker, 1999). It also seeks to
move the focus away from learners’ special needs, so that changes in the system can
be effected, and all forms of exclusion removed. All this necessitates a paradigm shift in
the way learners are viewed, how the curriculum and learning environments are
organised, and how teachers teach. Achieving this will not only require a great deal of -
time and effort, it will also demahd an incredible quantity of human and material

resources.
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Even in our enthusiasm to change our system of education to an inclusive one, it is
useful to consider some of the factors that promote successful change. UNESCO
(1993: 119-120) highlights the following factors as being crucial to creating an
atmosphere that is conducive to change. These include a clear understanding of the
purpose of reforms; realistic priorities that take into consideration all other demands;
motivation; a supportive environment; the availability of resources to achieve set goals;

and evaluation. These factors have to be kept in mind as the reform process unfolds.

Finally, in driving the process of change from one system to another, it is important that
the Ministry of Education focuses not only on structural changes — as they do not bring
about lasting changes — but also on changing the culture in schools (Stoll & Fink, 1996;
Guskey, 2000; Doyle, 2002), as this is the most critical aspect of school life. Stoll and
Fink (1996) argue that it is almost impossible to achieve anything when culture works
against you, and this is relevant since school cultures are contextualised, and schools
form part of a bigger system. Furthermore, unless the culture of the whole system of
education is turned around to work for, and not against, the development of an inclusive
system of education, this policy will remain an illusive and/or elusive dream. Like Doyle
(2002), I am convinced that the Ministry of Education should channel all its energies
(and resources) into re-culturing the system, which entails changing the culture of
schools and the culture of communication between and within the different levels in the
system. For example, if we honestly believe that learning is both an individual and

social activity, there is a need to develop a culture of collaboration within and between
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schools to facilitate and promote teachers’ learning, not only during times of reform but
throughout their careers. This has implications on how professional development
programmes are planned, administered, and evaluated. In addition, adequate and
effective lines of communication need to be maintained to ensure that stakeholders’
voices are heard and taken into consideration, especially during reforms. Expecting
teachers to adopt and implement innovations that they have had no input in, is contrary

to the principles of democracy and the philosophy of inclusion.
The next chapter will review different conceptual and theoretical frameworks that

informed the study. The concept of re-culturing will be taken up again as one of the

conceptual frameworks.
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CHAPTER FOUR

Conceptual and theoretical frameworks

In deciding whether or not to adopt an innovation, individuals depend mainly on the
communicated experience of others much like themselves who have already adopted a
new idea. These subjective evaluations of an innovation flow mainly through
interpersonal networks. So we must understand the nature of networks in order to
understand the diffusion process (Rogers, 2003: 331).

4.1 Introduction

As stated in the previous chapters, the policy statement, Education White Paper 6:
Special Needs Education - Building an Inclusive Education and Training System of July
2001, was developed from the report of the NCSNET and NCESS (Department of
Education, 1997), which, in many ways, was influenced by national calls for redress
and equity, as well as international calls for the development of learner-centred,
responsive systems of education. Through this policy statement, the South African
government reaffirms its commitment to creating special needs education as an integral

part of the general education system.

This study utilised a multi-site case study design, involving three primary schools
located in different community contexts in the Greater Durban area, in the province of
KwaZulu-Natal. The study investigated teachers’ experiences and understanding of this
policy statement in their schools, and the extent to which they feel knowledgeable,

prepared, and supported for their new roles in the implementation of the policy. With
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this in mind, the strategies used by the Ministry of Education, to diffuse the new policy

of inclusion EWP6 to the school level, were examined. In this chapter | discuss the

conceptual and theoretical frameworks that underpinned the study.

4.2. Conceptual frameworks

Two conceptual frameworks were used to inform data collection and analysis. These
were the concept of re-culturing (Doyle, 2002; Clarke, 2000; Stoll & Fink, 1996) and the

philosophy of inclusion (Mittler, 2000; Engelbrecht, 1999; UNESCO, 1999; Jenkinson,

1997).

4.2.1 The philosophy of inclusion

The philosophy of inclusion provided a broad conceptual framework for this study. This
philosophy has become the core of education policies internationally, and has become
the centre of debates regarding effective strategies to support learners experiencing
difficulties in education (Engelbrecht, 1999). Although the inclusive education
movement was born in wealthy countries of the North (Dyson & Forlin, 1999), where it
emerged as a challenge to exclusionary policies and practices, it has also become a
preferred strategy to address the learning needs of all learners (UNESCO, 1999a),
especially in countries of the South. It is a rights-based movement, entrenching the right
of all children — irrespective of their differences — to be educated together as proclaimed
by the Convention on the Right of the Child. Furthermore, it seeks to overthrow

exclusionary paradigms and practices.
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This movement can be said to have matured in 1990 at the World Conference on
Education for All, held in Jomtien, Thailand, where inclusive education was on the
agenda. Four years later in Spain, the Salamanca Statement on Principles, Policy and
Practice in Special Needs Education proclaimed inclusion as a right, and re-
emphasised the need to provide children with special needs access to regular schools
as a means of developing an inclusive society, and attaining education for all
(UNESCO, 1994). In Salamanca, the concern was equally divided between providing
quality education to children in special schools and to other marginalised groups of
children, such as street children, children in employment, and children from ethnic

minorities (Dyson & Millward, 2000).

4.2.1.1 What is inclusive education?

Jenkinson (1997) defines inclusive education as schools taking responsibility for
addressing the needs of all children, and teachers learning to differentiate and adapt
the curriculum and teaching techniques in line with the varied needs and capabilities of
individual learners in their classrooms. She adds that such a system focuses on
restructuring the whole school and demands that all the resources in the school be
used to ensure that each learner gets an appropriate education (ibid). Similarly,
Engelbrecht (1999) and Lunt and Norwich (1999) contend that contrary to popular
belief, an inclusive philosophy in education applies to all learners, not only those who

have disabilities or are somehow vulnerable. It also applies to all those learners for
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whom the curriculum is inflexible (Slee, 2001) and the whole schooling experience
irrelevant, These learners might include, among others, those who speak a language
that is different from the LoLT: those who have disabling conditions; and those who

come from poor socio-economic backgrounds.

Inclusive education is a system of education that challenges social and educational
inequality on one hand, and values, welcomes, and celebrates learner differences on
the other (Mittler, 2000). Its focus is on “reaching the unreached” (UNESCO, 1999a:
10) by removing all barriers that exclude some categories of learners from participating
in the life of schools and society (Mittler, 2000). Similarly, Dyson and Millward (2000)
characterise inclusive education as non-discriminatory, be it on the basis of culture,
gender, disability or any other factor that is seen as significant in the society. In this kind
of education, all learners in a community are actively involved, and have equal rights to
access a curriculum that is culturally valued, irrespective of their differences (ibid). In
other circles, inclusion is viewed as a process (Grenot-Scheyer, Fisher & Staub, 2001;
Department of Education, 2001), a journey during the course of which teachers can
develop their experience and increase their ability and confidence to work with all

learners (Mittler, 2000). He also views it as an endless journey:

a vision, a road to be travelled, but a road without ending and a road with all kinds of
barriers and obstacles, some of them visible and some of them in our own heads and
hearts (Mittier: 2000:xi).

The journey is endless because the learning context is dynamic; there will always be
barriers to learning, development, and participation in the learning process. Inclusion is

also an endless journey because change is a constant in life, therefore, schools and
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teachers cannot afford to stay the same and still be effective. However, without clear
information (and some guidance) on what needs to be addressed and how, it will be
difficult to influence their thinking and change their styles of behaviour (Kotter & Cohen,
2002). Earlier on in Chapter One it was indicated that some barriers are permanent
and some are transitory, some intrinsic and some extrinsic, and that they can surface at
any time. Therefore, teachers need to be constantly watchful to see that no learners are
being left behind or excluded. Since teachers are so important to learners’ educational
experiences, everything should be done to give them relevant knowledge and skills to
perform their jobs well. Within the context of their ever-changing role, continuous
professional development is needed to re-skill teachers and organisational
development to re-tool schools to effectively respond to changing learning conditions
and needs. This makes the continuous professional development of teachers non-

negotiable.

It is in this vein that Mittler (2000) argues that the focus of inclusion is not on educating
disabled learners in regular schools, but on changing schools to become more
responsive to the needs of all learners, and examining how the system is assisting
teachers to take responsibility for teaching all the learners in their care. In his view,
inclusion is also concerned with the preparation of teachers to reach those who have
been excluded, who are not benefiting from the school system, and those labelled as

having special needs in education (ibid: vii-viii).
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Grenot-Scheyer et al (2001:5) share the same view, suggesting that inclusive schools
are “student-centered, democratic, reflective communities that view diversity as a
strength and an opportunity”. Echoing this view, Jenkinson (1997) adds that the
concept of inclusive schooling does not deny that many learners with disabilities have
special educational needs, but emphasises the need to identify those needs and to find
means to address them so that learners can learn. She goes on to explain that this type
of education is not only learner-focused but rights-focused as well. A rights-focused
education emphasises the right of all children to take part in their society’s mainstream
activities — including education — while a learner-centred education is founded on the
belief that all learners can learn and need to be given a chance to succeed. In the
process of developing such a system, Mittler (2000) argues that teachers are entitled to

adequate professional development and support.

From the above descriptions and definitions, it is clear that there are many groups of
learners who stand to benefit from inclusive education, not only those with disabling
conditions (Booth, 1999). In South Africa, these groups may include: learners from
indigent family backgrounds who are often denied access to schools because their
parents or guardians are unable to pay the required school fees; learners who, through
lack of proficiency in the LoLT, are often graded as less intelligent than native speakers;
street children; working children; and learners who are infected or affected by

HIV/AIDS, among others.
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In itself, this policy is not a guarantee that attitudes will change at the various levels of
the education system. What it does do is set the agenda for reviewing current practice.
It seeks to address exclusionary practices that continue to marginalise or prevent some
learners from deriving maximum benefit from education. Accordingly, it encourages
educators to take into account the various groups of learners who have been
intentionally or unintentionally excluded from school activities on the basis of disability,
gender, race, language (and culture), social class, among others, when planning

lessons, tasks, and activities.

This study is premised on the notion that in order for teachers and schools to review
their current practices with the intention of developing and implementing inclusive
educational programmes that work, it is essential that they understand and embrace the
philosophy of inclusion, its rationale and its purpose. In turn, their knowledge and
acceptance of the policy, as well as their implementation of it, are likely to be influenced
by how well they and other stakeholders at the different levels of the education system
are informed about it. Their experience would be determined by the kinds of training
they receive. To this effect, the study investigated teachers’ understandings of inclusive
education and the extent to which these reflected the above. Using the three schools as
units of analysis, the study examines the nature and quality of the government's
advocacy and information programme, as well as its diffusion of EWP6 to teachers and

other stakeholders in the schools.
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4.2.2 School re-culturing

The second conceptual framework used in the study was that of re-culturing (Doyle,
2002). In school contexts, re-culturing focuses on changing the ways in which teachers
(and other stakeholders) think about schools and learners in need of support (Doyle,
2002). Re-culturing comes about as a result of schools changing their vision,
committing to new sets of collective values (ibid), changing focus from schooling to
learning, and becoming learning organisations where individual and collective learning
is enhanced (Clarke, 2000). The emphasis is on a changed mind-set that seeks to
improve on current practices. This is visible when teachers collectively decide what

knowledge (from their past) is no longer useful and what needs to be learnt for the

future (ibid).

The notion of re-culturing is used to understand if teachers, through their training for
inclusive education, appreciate that there are old beliefs and assumptions that do not sit
comfortably within the new paradigm; beliefs that gave meaning to their practices in the
past, but which are not compatible with the social rights paradigm. This notion is useful
in highlighting whether a paradigm shift is there or not in terms of teachers’ perceptions
of their role/function within the new system. It is also instrumental in understanding the
role of communication within the provincial department, and how this enhances or

interferes with the development of inclusive practices.
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4.3 Theoretical frameworks

Three theoretical frameworks informed the study. These were social constructivism
(Donald et al, 1997; 2002), the theory of innovation diffusion (Rogers, 2003), and the

systems theory (Donald et al, 1997; 2002; Sarason, 1990).

4.3.1 Social Constructivism

The study is located within the broad framework of social constructivism (Donald et al,
2002). As a theoretical construct, constructivism is based on the view that knowledge
is constructed “in and out of interaction between human beings and their world, and
developed and transmitted within an essentially social context” (Crotty, 1998: 42). This
framework emphasises how meanings and understandings grow out of social
encounters (Vygotsky, 1962, cited in Atherton, 2005) or “human practices” (Crotty, op.
cit: 42). As Donald et al (2002) argue, central to social constructivist thinking is the idea
that knowledge is neither fixed nor given, but is constantly constructed in different social
contexts.  Crotty (op. cit.) concurs, adding that since knowledge and meaning are
constructed, they only emerge when one consciously engages with them, interpreting

the world. Furthermore, Donald et al add that the:
social construction of knowledge...involve(s) the construction and transmission of
values, information, and ways of understanding through processes of social interaction
(ibid:104).

Elaborating further, they highlight that as humans engage in activities and discussions

that drive them to make sense of their experiences; they are active agents in the
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construction of knowledge that improves their “understandings of their worlds” (Donald

et al, 2002: 100).

The policy of inclusive education, like all other education policies, has implications for
how education business is conducted in schools, districts, provincially and nationally.
The school level is the most critical level of the education system as it is where policies
are implemented and, regrettably, policies cannot be implemented by teachers who do
not understand them. When new policies are introduced, teachers are affected both
individually and collectively, as they define and interpret their experiences from a
collective as well as an individual perspective. To facilitate their individual and collective
learning and meaning making in terms of new policies, it is crucial that they are assisted
to construct and re-construct the new knowledge in “different social contexts and at
different times” (Donald et al, 2002: 103-4). Citing Vygotsky (1978) and Wood, Bruner
and Ross (1976), Donald et al (2002:100; 104) draw attention to the fact that mediation
and scaffolding are important tools in the social construction of knowledge. As such, in
this study, social constructivism is useful in understanding the ways in which teachers
as learners engage with an innovation such as inclusion, and what processes they are

assisted to go through to reach complete understanding.

4.3.2 Innovation diffusion

The second theoretical framework that informed this study is the theory of innovation

diffusion (Rogers, 2003). This theory was used to investigate and understand how
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information about EWP6 is disseminated throughout the system, particularly among
teachers who are the intended implementers of the policy. The innovation diffusion
theory concerns itself with how a new idea progresses from creation to use (Clarke,
1999). Rogers (2003) defines diffusion as a process of communicating a new idea to
members of a system through definite channels over a period of time. Through
communication, information is created and shared with the intention of reaching a
common understanding of the innovation. He adds that communicating an innovation is
accompanied by a degree of uncertainty because of its novelty, and that it has the

potential to bring about social change.

Clarke (1999) identifies five stages through which an idea or innovation passes,
namely, knowledge, persuasion, decision, implementation, and confirmation.
Knowledge involves exposure to the idea and reaching an understanding of how it
functions; persuasion entails developing a positive attitude towards the innovation;
decision occurs when one commits to adopting the innovation; implementation is the
actual exercise of putting an innovation into practice; while confirmation is the stage
where outcomes from implementation can reinforce the innovation. Furthermore, in
diffusing an innovation, it is important to know its purpose (e.g. changing knowledge,
attitudes and/or practices) as this would have an impact on planning and
implementation strategies (Rogers & Scott, 1997). In our context, inclusive education is
a new system that is challenging our old ways of conducting educational business.
Therefore, interpersonal channels of communication are likely to be more suitable for

forming and changing attitudes towards the innovation EWP6 (ibid).
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In a similar vein, Rogers (2003) identifies two distinct stages in the innovation process:
initiation and implementation. Initiation involves agenda setting and matching, while
implementation entails redefinition, clarification, and routinising (please refer to
Appendix | to see Rogers’ diagrammatic representation of this process). According to
Rogers, initiation refers to the stage during which the decision to adopt is taken. In
systems such as the education system, this stage is only open to those with the
authority to make such decisions. It is, in some ways, ironic that those who are
expected to put the decision into practice (implementers) — in this case teachers — are
unable to contribute to this important stage, as the adoption or rejection of ideas

remains the prerogative of the national agency.

If the policy implementation process starts with the diffusion of the idea, then
governments need to pay serious attention to how information on the innovation is
diffused. A view promoted by Fullan (1992) is that implementation involves learning to
do something new. As such, it involves change, a process of acquiring new knowledge.
In other words, the essence of implementation is change in behaviour and beliefs. This
necessitates training and re-training of personnel in the new knowledge, behaviour and
beliefs, as well as reorientation to the roles and responsibilities required by the
innovation. For example, in the context of implementing EWP86, teachers and teacher
trainees need to be ‘taught what inclusive education is, how to go about developing
inclusive schools and classrooms, and what structures and resources are needed to

support such a system of education. Furthermore, in-service teachers need to unlearn
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the old, deficit-based ways of looking at educational difficulties and, instead, come to an
understanding of the nature, rationale, and purpose of inclusion, as well as of the new

skills they need to create welcoming schools and classrooms that support learning.

It is clear then that policy implementation is not a linear process comprising policy
formulation at the top and systematic implementation at the grass-root level (Goacher,
Evans, Welton, & Wedell, 1988). This complexity is attributed to the fact that those who
implement policies interpret them within the framework of their practice. This means
that there are likely to be differences in what the politicians intend and what is actually
implemented by what Weatherley called the “street-level bureaucrats” (1979: 5), in this
case, teachers in schools. Weatherley attributes this difference in outcomes to the fact
that such street-level bureaucrats directly interact with the learners, where they are
often expected to function optimally with limited organisational and personal resources.
As a result, they end up devising means to rationalise their services, modify goals,
assert priorities, and limit or redefine consumers of their service in an attempt to render

a service. This latitude is made possible by the discretionary nature of their work (ibid).

It is for these reasons that Ouston (1998) concludes that in education, change differs
from that in other organisations because it is usually imposed through education Acts
and policies. She adds that although there is a struggle and lots of negotiation during
the formulation stage (which is usually between top level bureaucrats, union officials
and politicians), the final product is imposed on those who are expected to put it into

action, usually teachers and schools (ibid). (The diagram, Appendix | shows the
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different stages and phases of the innovation process that seem to have been followed
in the case of EWP8). Hartshorne (1999) argues that it is common practice for states to
use the contexts (political, social, and economic) in which education takes place to
achieve those objectives they view as important. This is because the state and its
officials have the power to control education, for example, on issues of access and the
curriculum (ibid). However, the reality is that authority lies with teachers and schools, as
they directly control and influence what goes on in classrooms. Therefore, to ensure
that all stakeholders — particularly teachers — have an adequate understanding of the
purpose and expected outcomes of the innovation, there is a great need to include

them early in the innovation process.

This study was, therefore, premised on the notion that education is never neutral, and
cannot function in a vacuum. This means that the results of this study have to be
understood within the social, political, and economic contexts in which schooling takes
place. If teachers and schools retain some freedom to decide what goes on in the
classroom, then it means that if they do not understand or buy into inclusion or any
other innovation, their practices will not change. It also means that the three schools in
this study are likely to be at different levels of awareness, depending on the nature and
quality of information they have received on inclusive education, as well as
opportunities they have had to discuss and debate what such a system means for them
individually and collectively. All this points to the critical role played by innovation
diffusion in the life of any innovation, as it determines whether the innovation is adopted

or not.
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The study is further premised on the notion that directives for change do not actually
bring about change (Fullan, 1999). In public service systems such as education, where
there is a high level of freedom and independence for the workers within organisations,
it may also be impossible to standardise practice. Nevertheless, as Doyle (2002)
observes, those leading the reform — in this case inclusion — still need to build
commitment to it. That is why Weatherley (1979: 25) believes that an important aspect

of introducing
complex and innovative special education reform is the capacity of the state
education bureaucracy to plan, coordinate, mobilize support for, direct, monitor,
and assess its implementation.

Mobilising support for an innovation involves making information available about the

innovation, so that the change agents (teachers) understand what it is and what the

benefits are.

Furthermore, this thesis is premised on the notion that the Ministry of Education has
different subsystems (e.g. curriculum, examinations, among others) and levels (e.g.
provincial, regional and district officials, school management, and teachers and
parents), all equally contributing to the effective and efficient provision of education in
the province. As such, the success of inclusive education depends on whether, in
preparing the system for the implementation of the policy, these stakeholders and
sectors participate equally at all stages of the diffusion of the innovation (Rogers, 2003).
It also depends on whether they are given opportunities to critique, question, and

challenge decisions taken at different levels. This is taken up again in Chapter Seven.
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4.3.3 Systems theory

A third framework that informed this study is the systems theory, which contends that in
order to understand the whole, we need to examine the relationship between all the
parts of the system (Donald et al, 1997; 2002), and that “those parts stand in diverse
relationship to each other, and that between and among those parts are boundaries of
varying strength and permeability” (Sarason, 1990:15). In a similar vein, the systems
approach highlights relationships between the school, society, and the education
system within which it operates (Burgess, 1986). In this context, schools are seen as
open systems that get input from different related systems such as other schools,
families of learners, regional office, and others. Thus, the systems theory assumes that
all parts of the system are interrelated and interdependent, and therefore influence
each other. To illustrate, the NCSNET and NCESS report promoted a systemic
approach to difficulties in learning, claiming that barriers to learning could be located
within the learner, centre of learning, education system, or within the general social,
economic, and political contexts (Lomofsky & Lazarus, 2001). In a school system,
difficulties in learning could be caused by a learner’'s poor concentration level,
inaccessibility of the library to wheelchair users, a poorly trained teaching force, or other

exclusionary practices within the broader society.

Using Bronfenbrenner's contextual framework (1977, 1979, 1986), Donald et al (2002;
51-53) highlight the role played by different levels of a system in the process of
development. Bronfenbrenner locates development within four systems, the

microsystem, mesosystem, exosystem and the macrosystem which interact with the
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chronosystem. In this study, the social interactions and their influences on teacher and,
to a lesser extent, school development for inclusive education take place within the
school (microsystem), the district (mesosystem), the province (exosystem) and national
(macrosystem). The interactions of these different levels of the education system were
interrogated in relation to their influence on teacher development for inclusive education

as well as in relation to the time frames given for the policy framework.

Another important principle of the systems theory that these authors highlight is that
cause and effect relationships are not seen in linear fashion, but in cycles. This means
that the interrelationship between the parts is such that an action in one part does not
necessarily lead to an action in another part (ibid). For example, adopting an inclusive
system of education by national decision-makers will not necessarily lead to altered
practices in schools and classrooms. Thus, on one hand, changing practice requires
much more than policy statements. As Doyle (2002) rightly observes, directives do not
arrive with preparation and support to implement. In other words, the national and
provincial levels have to find ways of influencing the district levels and schools before
there can be visible change at school level. On the other hand, the different subsystems
of the education system are interdependent and do influence each other. For example,
the quality of training teachers receive for a new curriculum determines the quality of

their practice in the new curriculum.

In addition to the interdependence of the subsystems within the education system,

other parallel systems, such as those of heaith and the economy, also co-exist with it.
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These systems do interact with each other and do, directly or indirectly, affect each
other. In this light, Burgess (1986) suggests that the ways in which schools function are
determined by the social, political, economic, and administrative forces at play. In
South Africa, the democratic government is concerned with developing an inclusive
society, where all people are equal before the law, as evidenced by the country’s
constitution and any other laws that uphold the human rights of all. It is natural,
therefore that schools — as organisations that serve the aspirations of clients — should
be structured and organised in an inclusive manner, if they are to socialise young

people into citizens who strive for the inclusion of all.

if such an inclusive education is to succeed, there have to be systemic changes in other
systems that interact with education. For example, the higher education system, the
social system, and the economic system must also embrace inclusion, otherwise the
ideal of developing an inclusive society will not materialise. If inclusion is not embraced
by other systems, learners who are included in education will again be marginalised
when they seek employment or attempt to study further. This interrelatedness of the
different systems makes it critical that inter-sectorial policies agree with and
complement each other, otherwise we would have incoherent and non-complementary

policies that are impossible to implement.
This point is further illustrated by Grenot-Scheyer et al's (2001) observation that in

countries already implementing inclusion, many educators and parents confront real

issues such as limited financial resources, limited support, and inadequate training in
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their attempts to provide quality inclusive schooling. Since those countries are much
better resourced than we are, those experiences are sure to be more prevalent for both
educators and parents in South Africa. For example, the rate of unemployment is very
high and some communities are badly affected by this. This means that there are many
learners who are affected by poverty on the home front and whose basic needs are not
adequately met. Poverty has an impact on the ability of these learners’ parents to
contribute to school funds and to the provision of quality educational resources. Most
importantly, it also has an impact on the affected learners’ ability to take an active part
in the learning process. If teachers and schools are not aware of the impact of poverty,

they might dismiss some learners as being disinterested, or as incapable of learning.

The systems theory could, therefore, be used to study and highlight how other systems
influence and affect education, but that is beyond the scope of this study. This study
focuses on understanding how the subsystems within the education system interact in
order to diffuse information to facilitate an understanding of inclusion. The focus is on
the relationship between the various subsystems of the education system, namely,
schools, support services, regional and provincial offices. These are examined in terms
of how they interact and support each other in the learning process. The same scrutiny
is applied to participating schools to investigate how the various subsystems thereof
(specifically teachers, support staff, and management) interact to promote the
development of welcoming teaching and learning environments. The systems theory is
also used to understand how schools and teachers are developed and supported to

develop new inclusive cultures. By using this theory as a lens through which to view

120



and understand the various factors that interact to support or impede the development
of an inclusive education system, this thesis argues that if the various sub-systems are

not communicating effectively, it would negatively impact on the innovations that are

introduced.

4.4 Conclusion

My observations and experiences as an educator in KwaZulu-Natal suggests that, five
years after the release of the policy, many of the teachers | have come into contact with
in my work and research, know very little about the policy and the system it supports.
Furthermore, this lack of understanding tends to produce resistance and subversions to
thé policy at a school level. Through this study, | hoped to gain some understanding of
how teachers in selected schools are experiencing the policy of inclusive education and
its related training system. Specifically, | was interested in examining the processes
that were utilised to inform schools and teachers about EWP8, and — in particular — how
teachers are being prepared and trained for the implementation of inclusive education

in their own schools and classrooms.

A number of key propositions about the diffusion of EWP6 and inclusive education to
schools, and the experiences and responses of teachers to these in selected KwaZulu-
Natal schools emerge, and are informed by the theoretical frameworks reviewed in this
chapter. The propositions are linked to the research questions that informed the study,
and might explain the poor understanding among teachers of EWP6 and inclusive

education, which in turn might lead to poor implementation. These propositions are
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tentative (Bassey, 1999) and are to be tested by the evidence from the study, as well as

by further evidence beyond the scope of the present investigation.

The first research question in this study is: how do teachers understand, experience,
and respond to the new policy of inclusion? To this effect, this thesis proposes that
teachers in the selected schools have a limited understanding of EWP6 and inclusive
education and — as such — tend to respond negatively to it and either do not implement
it at all, or — if they do — their efforts are poorly executed. This assertion is based on the
notion that teachers’ knowledge and acceptance of the policy, as well as their
implementation of it, is likely to be influenced by how well they and other stakeholders
at the different levels of the education system are informed about it. In addition, their

experience would be determined by the kinds of training they receive in relation to it.

The second research question is: what strategies are used to manage the diffusion of
this innovation at district and school levels, and how do these strategies impact on the
stakeholders’ understandings, experiences, and response to the innovation? By using
the theory of diffusion of innovation reviewed above, this thesis posits that the extent to
which teachers — and other stakeholders at school — understand, interpret and embrace
the policy of inclusion and its principle is dependent on the nature and quality of
information they receive and, therefore, on the innovation diffusion process. The thesis
is premised on the notion that directives for change do not actually bring about change.
In public service systems, such as education, where there is a high level of freedom

and independence for the workers within such organisations, it may also be impossible
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to standardise practice. Thus, it is critical to mobilise support for an innovation, by
making information available about the innovation so that the change agents (teachers)
understand what it is, what the benefits are, and how to go about implementing it. The

ways in which the state, through the district office, is managing the process was

investigated in the study.

Additionally, the thesis is informed by the notion that the Ministry of Education has
different subsystems (e.g. curriculum, examinations, governance) or levels (e.g.
provincial, regional and district officials, school management and teachers as well as
parents), all equally contributing to the effective and efficient provision of education in
the province. As such, the success of inclusive education and its implementation
depends on whether, in preparing the system for the implementation of the policy, these
stakeholders and sectors participate equally at all stages of the diffusion of the
innovation (Rogers, 2003), from information to training through to implementation. The
study examined the nature and extent of teachers’ participation in the first phase of

implementation of EWP6: the diffusion or information dissemination stage.

Moreover, the thesis is premised on the notion that education is never neutral and
cannot function in a vacuum. Instead, schooling takes place in different social, political,
and economic contexts. It is for this reason that the study examined the role of the
school context in the diffusion of the innovation (EWPS6) and the ways in which teachers

understand, interpret, and assess their preparedness for it.
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The third research question is: what support is available to teachers (and schools) to
enable them to embrace the principles enshrined in the new system of education, and
to implement the policy in their schools? This thesis posits that the nature and quality of
the teachers’ and other stakeholders’ experiences would be greatly influenced by both
the nature and quality of support available to them within schools and within districts.
This means that, if teachers have adequate opportunities to debate what inclusion is
and why it is necessary, it is more likely that they will develop a common understanding
of its principles and possibly accept the policy and what it represents. Their
implementation efforts and strategies would focus on a common goal. Furthermore, the
success of the policy in schools will depend on the quality and kinds of training and

support teachers receive in preparation for implementing the policy.

The next chapter focuses on the research design and methodology used to address the

research questions identified above.
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CHAPTER FIVE

Research design and methodology

Research is a systematic way of asking questions, a systematic method of inquiry. The
purpose of research is to obtain knowledge or information that pertains to some
question. The question may be very simple ....or it may be more complex...Research is
a method that attempts to undertake this task in a systematic fashion to obtain objective
and unbiased information (Drew, Hardman & Weaver Hart, 1996.2).

5.1 Introduction

South Africa celebrated 10 years of democracy in 2004, which was a very important
political milestone. Its importance lies in the fact that much progress has been made in
addressing the injustices and inequalities of the past. However, a great deal still
remains to be done before all citizens can claim to be receiving quality education. For
example, the launch of the National Quality Education Development and Upliftment
Programme for Public Schools (Naidu & Govender, 2005) is adequate evidence that
many children are still disadvantaged and being failed by the current system of
education. This programme, the authors claim, is aimed at improving the quality of
learning in around 20 000 of the poorest schools catering for over 7, 5 million learners.
If successfully implemented, the programme will reinforce the government’s plans to
create a barrier-free system of education through the adoption of an inclusive system of

education and training.
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In this regard, EWP6 (Department of Education, 2001) was adopted as a framework for
creating an inclusive education system in South African schools. As highlighted in the
earlier chapters, it came about as a result of past discrimination and inequalities in the
provision of education, and is part of the government’s strategy to develop a democratic
society. This policy concluded the work commissioned to the NCSNET and NCESS,
which was to examine the organisation and provision of special needs education and
support services. By adopting the policy of inclusion, the government is seeking to
remove these barriers, to redress past inequalities and to provide all learners with
quality education. This policy, like all emerging policies and legislation that have to be in
line with the country’s Constitution, upholds the principles of equality and social justice.
It also seeks to create a cost effective, unitary, and integrated system of education in
which all learners are valued and all stakeholders are encouraged to participate

(Lomofsky & Lazarus, 2001).

Manganyi (2001) acknowledges that in the past, as a result of inadequate human and
financial resources, educational institutions remained ineffectual in realising policy
objectives. In a way, this admission provides an explanation for Welton’s (2001)
assertion that at grass-roots level, teachers are familiar with the terminology or
discourse of transformation, but lack practical understanding of what it actually means,
and how to implement it. This assertion has serious implications for a systemic reform
like inclusive education. A systemic reform is a change process that is planned to span
“an extended period of time and takes into account all levels of the organization”

(Guskey, 2000: 20). Such a reform requires enormous amounts of financial backing
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because all school-based and office-based personnel will need to be retrained to
ensure that learning takes place at both individual and organisational levels, the latter
encouraging and supporting the former (ibid). That is why indications of systemic

difficulties in managing the change process in the new South Africa place the success

of this policy at risk.

At this stage, a brief history of KwaZulu-Natal needs to be tabled so that the political
context within which the research study took place is delineated. Since 1994, the
African National Congress (hereafter referred to as ANC) has been in power nationally,
but each province has had its own locally elected administration. KwaZulu-Natal has
been the only province governed by the Inkatha Freedom Party (hereafter referred to as
IFP) until the April 2004 elections, when the ANC gained a majority. During apartheid,
there was a great deal of animosity between these two organisations. For the education
system, this presented a set of challenges and contradictions. On one hand, education
policies are nationally initiated and adopted. On the other, implementation has to be

facilitated and supported by the provinces (de Clercq, 2001).

Although provinces could develop their own policies, in relation to national ones, they
could not develop and adopt opposing policies or policies that contravened the
constitution. However, they could plead lack of capacity to implement or push other
agendas, thereby ensuring that the realisation of national goals was delayed, if not
thwarted. This means that politics could easily be used to interfere with, or sabotage,

national goals. In addition, in the event that political power changes hands, most of the
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top-level bureaucrats remain in their positions and, since their allegiance is with the

defeated party, one wonders how enthusiastic they are to implement reforms initiated

by a rival party.

It was within this context that the study was conducted. However, the focus of the
study was not on the political will to implement inclusion, but on how teachers are
experiencing and developing an understanding of this policy, particularly within the
context of how policy information is being disseminated to various subsystems of the
education system. Specifically, the focus is on how the innovation (inclusion) is being
disseminated to teachers; the ways in which this dissemination strategy is influencing
the teachers’ understandings of inclusive education; and whether this group perceives
the training they are receiving as sufficient for changing attitudes, knowledge, and
practice in the system in general, and schools, in particular. To explore this

phenomenon, the following research questions were identified:

1 What are the teachers’ understandings of the new policy of inclusion?

2 What strategies are being used to manage the diffusion of this innovation
at district and school levels?

3 What support is available to teachers (and schools) to enable them to

shift from the old system of education to the new one?

When the study began in 2003, it became necessary to establish what was actually

happening around the implementation of inclusive education and training. For this
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reason, | conducted a pilot study to check the feasibility of my design (Robson, 2002)

and to familiarise myself with the actual context within which the study was to take

place.

5.2 The pilot study

A qualitative case study design was adopted for the whole study. This design uses
several methods to collect data, the most common being observations, interviews, and
the analysis of documents or records (Robson, 1993). A miniature component of the
main study was designed to investigate teachers’ perceptions and experiences of
inclusive education. Since this aspect of the project was a very small-scale study, an
equally small pilot sample (Table 2) was constituted, consisting of three teachers and

two principals drawn from four primary schools.

Teachers Principals Officials

3 2 2

Table 2: Pilot sample

One principal was from Umlazi and the other one was from a suburb of Durban. Two of
the teachers were from Clairwood and the other one was from another school in a
suburb of Durban. These schools were administered from two districts, Isipingo and
Shelley Beach. In addition, two members of the district support services in the
Psychological Guidance and Special Education Services (hereafter referred to as

PGSES) unit in the Isipingo and Shelley Beach district were included as respondents.
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The participants of the pilot study and their districts were not part of the main project

sample.

The pilot study focused on the following research questions:
1. What are teachers’ perceptions of the new policy of inclusion?
a. Are teachers aware of the new policy promoted by EWP67?
b. What levels of support are available to teachers (and schools)
from the districts?
2. What strategies are used to manage this change in policy (and expected
change in practice)?
a. What is the current stage of implementation in each school (and
district)?

b. How are teachers (and schools) assisted to shift from the old

system of education to the new one?

informal interviews were the only data collection method used during the pilot
programme. Notes were taken during all the interviews, but there were no recordings.
This was in line with Robson’s suggestion that taping informal interviews may not be
suitable because it may be intrusive (2002: 289). Interviews were selected for their
flexibility in terms of making clarifications and follow-ups (ibid). Teachers’ interviews
lasted for 20 minutes and the principals’ lasted for 40 minutes. The PGSES officials
were interviewed together and theirs lasted for an hour. Interview questions were used

as a framework for analysis. The results of the pilot yielded preliminary data that was
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very useful in the development of the research instruments, and the refinement of the
research focus and process, in the main study of this thesis. The resuits also informed

the data collection methods used in the main study.

5.2.1 Findings from the pilot study*

Findings from the pilot study indicated that not all schools had received a copy of the
policy document, EWP8, this, two years since the policy document was released. To
illustrate, the principal of St Andrews Primary (Anderson) had received a copy of the
policy document, whereas the Phumelela Primary principal (Fuze) had not. More
importantly, all three teachers (Bubbles, Goodies, and Woolworths) did not know if their
schools had received copies or not. In terms of teachers’ knowledge or awareness of
policy, all three teachers were aware of the new policy, but obviously not through
dissemination efforts by their schools or the districts, but through further studies that
they were undertaking at various higher education institutions. However, there was
awareness of the policy at the higher levels of the education system. For example, the
PGSES' personnel (both trainee psychologists) were aware of the policy and

demonstrated a good understanding of its contents and objectives.

By analysing the data collected from the pilot study, | was mindful of the weakness of
using interview data alone, in that the reliability and validity of the accounts provided
could not be verified (Robson, 2002). However, the pilot provided an opportunity to

obtain a general indication of the state of affairs in relation to the progress made in the

* Pseudonyms have been used to protect their identities and that of their schools/districts.
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dissemination and implementation of this policy. It was also useful in sharpening the

focus of the main study.

Four broad themes emerged from the study.

5.2.1.1 Understandings of the policy

As stated above, all three teachers in the pilot were not aware of the existence of the
policy in their own schools, but had heard of it from their own studies at the various
Higher Education Institutions (HEIs) at which they were enrolled for further study. Even
then, there was some evidence of a limited understanding of the policy and its
objectives. For example, Woolworths (from a private school in Durban) had no clear
understanding of the policy as she had not read the policy document, nor had she
attended any meeting or workshop where it was discussed. But she was quite adamant
that “it has set alarm bells in my mind”. The other teachers, Bubbles and Goodies (from
Clairwood School), knew what the policy was about, as they had attended a graduate
course where it was part of the curriculum. Fuze, the Phumelela School principal in
Umlazi, was adamant that she had received a copy of SASA (Department of Education,
1996), but not EWP6. Moreover, she had not heard of inclusion and had no idea what it
was about. On the other hand, Anderson, the principal of St Andrews School in Durban,
had received both documents and had been to a workshop where EWP6 was

discussed, but still did not have a clear understanding of what the policy is about.
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There were similarities between Anderson’s perceptions of inclusion and those of
Woolworth’s (from St Andrews and Durban Private School respectively). They both
agreed with the principle of inclusion, but doubted that it could be implemented in the
South African context. Their understanding of special needs reflected their subscription
to the medical discourse, which places too much emphasis on learner deficits, rather
than on their abilities and educational needs (Fulcher, 1989). This discourse is
sometimes referred to as the deficit model (Department of Education, 1997) because it
sees only the characteristics of learners (e.g. disability, poor, slow) as the source of
difficulties in learning, and totally ignores the impact of the context in which learning
takes place. This is contrary to the agenda of the new policy, which acknowledges and
celebrates learner differences, while responding to individual learning needs
(Department of Education, 2001). One explanation for this might lie in the fact that both
these teachers are white and that their study and teaching backgrounds are
characterised by abundant school resources, including specialists who were readily
available to take care of those learners who were struggling with the curriculum. When

they think of inclusion, it is possible that that experiential framework informs them.

In post-apartheid South Africa, the model of specialist support services for only a few
schools and learners goes against the grain of democracy and equity. It is a practice
that can no longer be encouraged or supported. In the apartheid era, the government
could afford to support such services, as they were reserved for a small section of the
population — the white minority. In KwaZulu-Natal non-white communities, special

schools were built and run by charity organisations until the late ‘80s when the
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Department of Education and Culture came on board. This framework cannot be
maintained, as it entrenches the belief that only a few learners need to be supported in
their learning, and that these are commonly the learners with visible physical, mental, or
emotional disabilities. This view obviously neglects the fact that a huge section of the
learner population is experiencing barriers to learning as a result of contextual, health,
and other factors, and that these learners are also struggling for access to and success
within the education system. In a democracy, everybody is guaranteed access to
quality education, and inclusive education forces us to find ways of ensuring that all
schools, urban or rural, provide quality education with support readily available to those

who need it.

5. 2.1.2 Perceived implementation challenges

All three teachers in the study anticipated that there would be some implementation
challenges. For example, Woolworths could not imagine how it would work in her

school or other schools:

I agree with the principle, but how can | cope with a child who has special needs

in my class of 25? | would not be able to give her the attention she deserves.
Generally, she thought class size, shortage of resources, and shortage of teachers
would make it difficult to implement inclusion. She did acknowledge that her school was
actually better off than most public schools that tend to have fewer resources,
inadequate staff quotas, and unqualified teachers. Schools such as these, she
reasoned, were already fighting an uphill battle trying to provide quality education for all

their learners. By acknowledging that poorly resourced schools would struggle more to
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make inclusion a reality, she realised that part of the success of inclusion lay in the
availability of basic resources. A private school such as hers can always choose to

raise its fees to get the required resources, but other schools cannot as they serve

poorer segments of society.

Bubbles and Goodies also felt that their school was not ready to implement inclusive
education. Their assessment was based on an in-depth understanding of the policy,
gained through their studies. They were able to think about the existing culture as well
as structures. For example, their concern was not centered on what resources they
needed to get before being able to implement inclusion. Instead, they felt that the
culture of their school did not promote collaboration, because they had not yet reached
a stage where readily available human resources were recognised and optimally
utilised. For example, they both felt that first-language learners and non-English-
speaking learners who were competent in the LoLT could be encouraged to support
those learners who had difficulties in accessing the curriculum (peer tutoring), and this
was not happening. These learners were not getting much support from teachers either,
as most of them did not speak the dominant vernacular. They also felt that teachers,
who through their post-graduate studies had gained new insights in the field, could
share what they had learnt with staff. But it turns out that they were not encouraged to
do so. In addition, they expressed concern about the polarisation of staff at this school.
This was a practice that they thought would hamper the achievement of unity of
purpose, which they knew to be crucial in the development of inclusive schools. To

highlight this issue, Bubbles commented:
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We cannot offer to share our new knowledge because there are strong cliques. A
good suggestion can be turned down simply because it came from the wrong

person.

Based on these limitations, they concluded that their school was not ready for inclusion
since the prevailing culture would work against the development of an inclusive system.
It is unfortunate that some learners are exposed to such an environment, as it is not
conducive to the development of a culture of learning (nor that of teaching for that
matter), and certainly runs counter to the principles and objectives of inclusive
education. Similarly, such teaching and learing contexts highlight the need to develop
more supportive, learner-centred practices, which is the goal of inclusive education. In
inclusive settings, teachers are encouraged to collaborate on tasks and to support each
other as they unlearn practices that do not take them forward, and learn new ones to

develop their practice (Clarke, 2000).

This collaboration and support did not take place at St Andrews School either because
Anderson, who had received a copy of the policy document and had even attended a
briefing workshop, did not share this new information with his staff. Maybe it was for
the better since he seemed to have totally misunderstood the policy’s intentions. He
expressed concern that South Africa was not rich like European countries and,
therefore, felt that such a policy would not be easy to implement, adding that “we
cannot afford to adopt everything they [1* world countries] do”. The country’s economy,
he felt, would be a limitation insofar as securing resources was concerned. As far as
he was concerned, the main stumbling block to implementing inclusion would be

access difficulties, both physical and curriculum:
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| agree with the principle of inclusion, but | have no ramps and the(e are no
specially trained teachers on my staff to take care of children with special needs.

It was evident that he had not had the opportunity to read the policy document, and that
the workshop he attended had not helped him understand what this policy is trying to
achieve. The fact that his understanding of inclusive education was limited to ramps
and specialist teachers, suggested that the workshop had not been successful in
clarifying what the policy statement is. In addition, the office that distributed this
document did not make follow-ups to check if schools understood what it was about. It
is possible that the participants were asked to read it in their schools, which Anderson
did not do, or that for some whole policy documents are too daunting to read on their
own. Maybe there should have been a follow-up briefing meeting where the document
was explained again, this might