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MUSTER is a collaborative ressarch project co-ordinated from the Centre for
International Education a the Univerdty of Sussex Inditute of Education. It has been
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Fnancid support has been provided for three years by the British Depatment for
International Development (DFID).

MUSTER is focused on generding new underdandings of teacher educaion before,
during and after the point of initid qudification as a teacher. Its concerns incdude
exploring how new teechers are identified and sdected for training programmes, how
they acquire the skills they need to teach effectivdy, and how they experience training
and induction into the teaching professon. The research indudes andyticd concerns with
the dructure and organisation of tescher education, the form and substance of teacher
education curriculum, the identity, roles and culturd experience of trainee teschers, and
the costs and probable benefits of different types of initid teecher training.

MUSTER is designed to provide opportunities to build research and evaudion capacity
in teecher education in developing countries through ative engagement with the research
process from desgn, through data collection, to andyds and joint publicatiion. Principd
reseerchers lead teams in each country and are supported by three Sussex faculty and
three graduate researchers.

This series of discusson papers has been created to provide an early opportunity to share
output from sub-dudies generated within MUSTER for comment and condructive
criticiam. Each paper takes a theme within or across countries and offers a view of work
in progress.

MUSTER South Africa

Revised versons of the South African papers in this series can be found in the book
Changing Patterns of Teacher Education in South Africa — Policy Practice and
Prospects, edited by K.M.Lewin, M.Samuel and Y. Sayed, (Heinemann Press 2003).
The book explores policy and practice in Teacher Educaion in South Africa and their
implications for the future representing one of few empiricaly grounded, policy
orientated dudies of teacher education in South Africa The research presented covers
critica topics of interest to those who prepare teachers and study teeching: the evolving
higories of teacher education policy, shifting teecher identities, teacher supply and
demand, contrasing modds of teacher educaion ddivery, college meges and
rationdisation, and the impact of HIV/AIDS on teachers and on teacher provisoning.



LIST OF CONTENTS

List of Acronyms

1

2

8

9

Introduction

A broad contextual framework
Originsof the landscape

An overview of curriculum changes
Curriculum mindscapes

The Normsand Standardsfor Educators
Colleges of Education

Towards a new teacher education system

Some tentativeconclusions

10 Questionsfor thefuture

References

Appendix

10

14

19

24

27

29

30

32



LIST OF ACRONYMS

ABET Adult Basc Education and Training

ANC African Nationd Congress

CCERSA Committee of College of Education Rectors of South Africa
CEM Coundil of Education Minigers

CHE Coundil on Higher Education

COSATU Coundll of South African Trades Unions
COTEP Committee for Teacher Education Policy

CREQ Criteriafor the Recognition and Evauation of Qudifications
DoE Department of Education

Dol Depatment of Labour

ECD Early Childhood Deve opment

ELRC Education Labour Rdaions Counil

ETD Education Traning and Devd opment
ETDP Education Training and Development Practitioner
ETQA Education and Training Qudity Assurance
FET Further Education and Training

GEAR Growth Employment and Redidribution
GET Generd Education and Training

HEDCOM  Heads of Education Committees

HET Higher Education and Training

HEQC Higher Education Qudity Committee

HDI Higtoricaly Disadvantaged Inditution
HSRC Humean Sciences Resource Coundil

INSET I n-servi ce Education and Training
MUSTER Multi-Site Teacher Education Research
NPDE Nationd Professond Diplomain Education
NCHE National Coundcil for Higher Education
NEPI Nationa Education Policy Invedtigation
NGO Non-Governmentd Organisation

NQF Nationd Qudification Framework

NSA Nationd Skills Authority

NSB Nationad Standards Body

NSE Norms and Standards for Educators
NSFAS Nationd Student Financid Aid Scheme
PEI Presdent’s Education Initiative

PRESET Pre-sarvice Education and Training

PSCBC Public Sector Co-ordinaing Bargaining Coundl
RDP Recongruction and Development Programme
SACE South African Coundil for Educators

SACOL South African College for Open Learning
SACTE South African College for Teacher Education

SAQA South African Qudifications Authority
SETA Sectord Education and Training Authority
GB Standards Generating Body

UNISA Universty of South Africa



1 I ntroduction

This paper provides a patid overview of teacher educaion policy and its implementation
in South Africa in the period from 1990 to 2000. South Africals podt-liberation
government has been confronted with many dilemmas and hard choices in its efforts to
trandform gpartheid education. The story of teacher education from 1990 to 2000, with its
integra links b both the schooling sysem and higher education, provides an example of
a policy process and the beginnings of its implementation which throws some light on the
dae's efforts to trandform apartheid education. It must be emphasised that this paper is
not in any way a forma DoE pespective. Although the DoE employed the author in
1999/2000 and the paper draws on this experience, thisis a persond perspective.

2001 will be a criticd year for teecher education in South Africa The last three years of
the previous decade saw a radicd re-shagping of the shape and Sze of the teaecher
education sector, a fundamentd revison of the curriculum objectives of teacher
education and a rapidy emerging human resource development and management Ssystem.
This pgper argues tha dl the policy pieces of the jigsaw are in place. There is a coherent
policy framework for teacher educaion. But, it now has to be implemented. The new
sysem exigts on paper and in the activities of a broad range of agents, but it has not yet
begun to operate There ae encouraging Sgns paticulaly on the curriculum front as
many universties and technikons have submitted new programmes and qudificaions in
line with the Norms and Standards for Educators It is now a chdlenge to ddiver these
progranmes and to engage in the research and devdopment that will give flesh to the
new curriculum.

This pgper provides an overview of the last decade as a way of informing what must be
done in 2001 and beyond. The questions raised a the end of the paper look ahead at the
next yer and ae in many ways the dating point of the debate Looking carefully
backwards and undersanding the origins of the complex sysem within which we have to
work may help us to discern the parameters and condraints, risks and opportunities that
face teacher education.

This paper argues tha the DoE has acted decisvely in regard to teacher education policy
in the period from 1995 to 2000 in those areas for which it has responghbility and thet
these efforts have been undermined by a broader sysemic dysfunctiondity linked to the
complexity of the governance arangements within the higher education sysem and the
gpigemology that informs these arangements. The chalenges raised by this complexity
are gpparent across dl government soheres and are a consequence of South Africa's pos-
goathed conditutiond dispensation. | argue that pat of the lacuna between policy and
implementetion lies in the proliferation of “regulatory” bodies and the multiplicty of role
players and dekeholders represented on these bodies. This has crested confuson over
roles and responghilities and undermined the kind of executive decison-meking thet is

necessary for effident management and implementation.

This paper is not intended as an gpologia for the DoE or the government. Rather, it is an
andytic device that condructs a perspective of the DoE as coherently and condstently as
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posshle to see what light this may throw on a process that is dill very much in progress
This paper is orly tentative as it is too soon to fully underdand or evauate teacher
education policy in post-gpatheid South Africa but it will provide hopefully some idess
about the terrain aheed.

2 A broad contextual framework

Looking back over the 1990s, it is possble to see three diginct phases and the emergence
of a fourth in the "trandformation” of the South African education sysem. These didinct
phases, discernible & a macro or holistic levd, framed events in teacher education. The
fird phase, from 1990 to 1994, was a period of dructurd dasis and culturd maase
Apathed legidation and dructures persged with ther myriad separate departments,
curricula and inditutions, dbat with a cregping deterioration. The legitimacy, authority,
effidecy and effectiveness of the goathed sysem were in taters from the struggles of
the 1980s but as yet no new bearers of the necessary roles and responsibilities required by
an education sysem had emerged. While the old date marked time, education policy
devdopment flourished as atempts were made to condruct an inpirationd and viable
vison of post-gpartheid South Africa s education and training system.

The second phase, from 1994 to 1996, saw the manifestation of policy in the emergence
of new gructures, role players and authoritative bodies dole to establish commissions and
task teams with a legidaive authority grounded in the interim conditution. In 1994, the
newly dected government begen the task of implementing the interim conditution by
cregting one nationa and nine provindd education depatments and a number of
datutory and nondautory councils: Education Labour Rdaions Council (ELRC), South
African Qudlifications Authority (SAQA), South African Coundil for Educators (SACE).

The fird mgor new education legidation, in 1995, established SAQA and the NQF. This
was followed, through 1996 and 1997, by a number of policy documents (White papers 1
and 2, NCHE Report, Report on the Governance and Funding of Schools), new laws
(Nationd Education Policy Act, South Africen Schools Act) and by a vaiety of
"trandormation” progranmes gquided by the Recondruction and Deveopment
Programme (RDP).

The Nationd Education Policy Act, with its principles and frameworks and the South
African Schools Act, with its reorganisation of the schooling sysem, set dlear drategic
objectives and determined roles and responshilities for the nationd and provincid
depatments, school governing bodies and other dakeholders.  There was a Seady
recongruction of date dructures as new bodies such as the Heads of Education
Committee (HEDCOM), the Councl of Education Miniges (CEM), and the nine
provincid departments emerged. In spite of dl this activity on the policy and dructurd
fronts during this second phase, there was, @ the levd of schools and cdassrooms, little
improvement in the qudity of education available to the mgority of the population.

The third phase, goproximatdy from 1997 to 1999, was pat of a more generd regpprasa
2



of policy within the context of the Growth Employment and Redisribution (GEAR)
drategy and its far tighter fisca framework. GEAR atempts to address a crucid tenson
that was undermining implementation of the RDP. On the one hand there was a need to
exercise tight control over date expenditure to create the fiscd climate necessary for
economic growth. On the other hand, there was a need to redress the inequdities of
goathed and ensure that basc public sarvices (water, sanitation, housing, education,
hedth, security) were ddivered to the poor. In this phase, the dtate sought a stronger
impact on the lives of the mgority by the ddivery of better basc sarvices and, in
education, greater access to educationd opportunities of better qudity and more carefuly
attuned to persond needs, employment opportunities and socid transformation.

GEAR and the subsequent Medium Term Economic Frameworks attempt to overcome
the condrants of an audere fiscd policy through an increese in the efficdency and
effectiveness of date goparauses. The Minisry of Finance, the Resarve Bank and
Depatment of State Expenditure (Treasury) have been adle to implement an audere
fiscd regme and control overdl date expenditure farly quickly because these ae
national competences and decison-making is concentrated within the tight locus of the
leadership of these three bodies.

Making dae apparatuses more efficient and effective is a far harder and dower task
invalving a multipliaty of role players induding various dae departments, provinces,
unions, and other gakeholder groups. For example, the nationa bodies can determine
how much money will be dlocated to KwaZulu-Natd but it cannot guarantee that the
money will be wdl spent. Ensuring accountsbility a the provincid leve requires
concerted action by a number of bodies Auditor-Generd, provindd parliamentary
committees, media, unions, Public Protector, nationd departments, et d. Increasing the
effidency of the public sarvice requires negotiations with powerful trede unions and a
messve upgrading and reskilling of public savants. By the end of 1999, limited
progress had been made in these aress.

The success of the one dde of GEAR (fiscd auderity) and the failure of the other sde
(effident and effective ddivery of public sarvices) exacerbated the plight of the poor.
The shift from an RDP emphass on equity, redress and basc needs to the stronger
economic maket orientation of GEAR impacted drongly on trandformation in the
education system. The viahbility of policdes devdoped and legidated in phase two under
the aegis of the RDP was undermined by the new auderity of GEAR. There was a ned
for ggnificant policy adjusment. GEAR's success depends patidly on a large-scde
human resources devdopment programme. The primary responshility for  this
programme a a policy levd lies with the Depatments of Public Sevice and
Adminigration, Education and Labour. But responshility for ddivery rets with other
bodies such as the Nationd Skills Authority (NSA), the Sectord Education and Training
Authorities (SETAS), and the South African Qudification Authority. In the case of
teecher education, where the DoE has a responghility as the mgor employer of teechers,
other bodies such as the ELRC, SAQA, the Education, Traning and Devedopment
Practioners SETA, the Higher Education Qudity Committee (HEQC), and the South
African Council for Educators (SACE) dso share respongibility and authority.

It was only in the course of 2000, that a number of these bodies became operationd
3



leeding to the emergence of a fourth phase in which the focus has shifted drongly to
implementation - to having an impact on peoples daly lives This phase is a cumination
of previous phases but it is too early to say what will be the substantive shgpe of this
phase One mgor chdlenge will lie in co-ordinding the activities of the multiplicity of
role players and bodies with responghility for and authority over the various aspects of
teacher education. The development d a high qudity teacher education sysem in South
Africa depends on the ability of these various bodies to act in concert.

3 Origins of the landscape

To undergand the evolution of the sructure of the sysem over the lagt ten years, we have
to go beck to the beginning of the lat century. It was an enduring characteridic of the
1910 condtitution thet it divided respongbility for teacher education between nationd and
provincid government. Colleges of education and the training of teachers for primary
education were a provincid regponghility, while seconday teacher traning was a
nationd competence carried out by universties and technikons The politica reasons for
this lie in a compromise that has remarkable smilarities with the negotiations over the
interim condiitution. In 1910, the colony of Nad was reluctant to enter the union. One
dicking point was control of teacher education. The English-spesking Natdians regarded
the schoaling sysem as a key dement in the preservation of their culture as distinct from
those of the other three colonies. Conceding governance of teacher education for primary
schoaling to the erswhile colonies was a carrot for Natd to join the union and dso marks
the early emergence of tenson between centripetal and centrifugal forces within teacher
education.

The location of the conditutiond competence for teecher education in the 1994 interim
conditution was adso subject to a contetation between those parties favouring devolution
and decentrdistion to the provinces and those paties favouring centrdistion & a
nationa levd. Agreement was only secured “a the las minute’ by an important
compromise colleges became a nationd competence in exchange for permitting private-
sector provison of higher education.

As Bantu Education was implemented in the 1950s, and the scaffolding of Apartheid put
in place, the centrifugd forces gppeared rampant. Responshility for “white’ teacher
education remaned with the four “white’ provinces. “Black” teacher education followed
the logic of racid dassfication: “Indian” and “Coloured” teachers were trained in Indian
and Coloured colleges of education and secondary school teachers a the Universties of
DurbantWestville and the Western Cape. “African” primary school teechers were trained
by the Depatment of Bantu Education and as the “homdands’ emerged, each homdand
government was given control over primary teacher educdion colleges within its “own
area”

Building colleges of educaion to tran its “own” teachers quickly became a source of
daus and patronage for the homdands In the 1980s this led to a mushrooming of
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colleges reaching a pesk of 120 by 1994. These colleges were pat of the schooling
system and daffed by College/School educators. For those Africans who remaned in the
“white aress” the colleges were owned and controlled by the Depatment of Bantu
Education and its successor the Department of Education and Training. By the end of the
goathed era, South Africa had ningteen different governance sysems controlling
colleges of education, together with 32 partidly autonomous univerdties and technikons
providing teecher education.

This has the gopearance of a highly devolved sysem in which responghbilities and
authority have been widdy dispersed & both nationd and provincid/racid group levels.
In redity, the centrd government mantaned drict control of governance, funding,
daffing, curricullum, etc. There were some divergences between the provinces and
homdands expedidly as the homelands went through the three stages to “independence’
with eech dage giving more control over colleges (dbet with many seconded white
officids in key postions). The ovedl hegemony of agpathed education, however, was
pervasve.

In spite of this hegemony and a srong core curriculum, there was a multiplicity of
curricula and qudifications, little netiondly co-ordinated planning of supply and demand
and meagre qudity assurance and accountability procedures. There were dso vast
differences in per cgpita costs and serious digtortions in supply. By 2000, there was a
large pool (gpproximatdy 50,000) of unemployed teschers (modly traned as primary
school teachers) and a shortage of agpproximatdy 10,000 subject specidist teachers
(especidly in mathemétics, science and languages) in the secondary grades.

In addition, the requirements of the rationdisation and redeployment exercise, begun in
1996 and dill not completed by the end of 2000, have impacted negatively on the &bility
of schools to match pods needed for the curricullum with “in excess’ teechers from
dsawhere.  Older paterns of oversupply in urban schools and under-supply in rurd
schools perdsted and newly trained teachers have difficulty in finding pods (even in rurd
schools). Mogt posts avalable to newly entering teechers are “governing body” posts pad
for from school funds. As a consequence of these initidives, the overdl teaching corps
has declined from gpproximately 420,000 in 1994 to about 375,000 in 2000.

In 1994, the nine new provincid governments became regponsble for more than 120
colleges of education. The 1910 conditutiond divison of responshbility between nationd
and provindd governmet remaned in effect.  The provinces inherited a diverse
collection of colleges of education. Each college came with its own particular heritage of
qudifications and curricula, which now became “provincdd” qudifications

The 1996 Conditution mekes tertiary education a naiond competence and the Higher
Education Act of 1997 @ection 21) makes dl teacher education and, therefore colleges of
educdion, pat of the (tetiary) higher education sysem. This meat a conditutiond
“function shift” for the colleges of education (and colleges of agriculture, nurdng,
military, police, forestry e d) from a provincid competence to a nationd competence,
Thee seemingly dmple oconditutiond and legidaive provisons drove a radicd
dructurd transformation of teacher education in the late 1990s.



In 1994, there were gpproximately 150 public inditutions providing teacher education to
approximatdy 200,000 students. Of these students, 80,000 were in colleges of education.
Prior to 1994, the supply of teacher was driven, in the main, by the amount of money the
vaious gpathed depatments of education were willing to spend on subgdies to
universties and technikons and budgets for colleges. One weskness of the multiplicity of
goatheid education departments was a poor information sysem. It is only recently thet
more accurate daistics have been generated and supply and demand moddling begun in
earnest.

At the beginning of 2000, there were agpproximady 82 public inditutions providing
teacher education to 110,000 students. Of these inditutions 50 were colleges of education
with gpproximately 15000 students The number of colleges diminished rapidly during
2000 as the provinces “rationdised” down to 25 “contact” colleges with 10,000 students
that were earmarked for incorporaion into higher education. The other 5000 college
stwdents were enrolled in two disance colleges the South African College for Teecher
Education (SACTE) and the South African College for Open Learning (SACOL).

In the higher educaion sector, there were gpproximatey 95,000 teacher education
Sudents enralled in the universties of whom 60,000 were enrdlled in distance education
inditutions. Of these 60,000 students, gpproximately 40,000 were enrolled in public-
private partnerships. Approximatedy 5000 dudents were enrolled in technikons.  One
unintended consegquence of the interim condtitution was the emergence and regpid increase
of private provides in the mid-1990s within an unregulaed dimate that became
increesngly anarchic during the second hdf of the decade. It was only with the Higher
Education Act of 1997 and the establishment of a Regidrar for Privaie Higher Education
that the DoE has been able to exercise direct influence on the private sector. The legd
complexity of the fidd, the usud bodies and the logidicd demands of creding a
management information sysem has made regulaion a dow process tha only began to
be effectivein 19909.

In this paper, | diginguish between four categories of teacher education provider: public;
not-for-profit privae; for-profit private and public-private partnerships | use the term
“public’ to mean “dae-funded.” Although some mention is made of privaie providers,
the primary focus of this paper is on public provides specficdly the universties
technikons and the erstwhile colleges of education.

A numbe of univaedties edablished finenddly rewading dbet opportunigic
partnerships with private providers to ddiver teecher education qudificaions. The mgor
weskness of these partnerships in the 1990s was the way in which public funds received
by the univergties were not soent on providing students with an adequate service but on
maximisng profit. A common pettern that emerged in the laiter pat of the decade was
erolment of a lage number of teachers for initid and further qudifications who were
“sarviced” by the private partners in “off-campus’ locations with accreditation from the
univerdty. Many of these initigtives were “digance’ programmes and gudents had no
access to library or other support facilities Undoubtedly, public-private partnerships will
play an important role in the future of teecher education, but the naure of the
relationships and how they are regulated and funded are matters not yet findised.



One consequence of the rise of the privates was a dramatic dedine in teacher education
enrolments a UNISA and VISTA (the mgor public disance providers of teacher
education) and the Hidoricaly Disadvantaged Inditutions (HDIs). Within the space of
four years, tweve traditiondly contact inditutions introduced some form of distance
education. In 2000, the Miniger of Education placed a moratorium on new public-private
partnerships and new distance education ventures while new policy on the shape and sze
of the higher education sysem was being deve oped.

During the 1990s the didinction between PRESET and INSET has become increesingly
blurred. For example, under-qudified and unqudified teachers are pre-service sudents in
2 fa a they ae not yet qudified but ae insavice sudents by virtue of ther
employment as teachers. It is dill worth noting, however, tha of the 110,000 students
enrolled in teacher education in 2000, 15,000 were enrdlled in PRESET programmes and
95,000 in INSET programmes. Of these PRESET dudents, 10,000 were in the colleges
and 5,000 in universties and technikons,

Once the provincid rationdisation process was completed, the 25 earmarked contact
(face-to-face, full-time reddentid) colleges of education had gpproximatey 10,000
dudents and 1,000 staff members and the distance colleges had 5,000 students and 500
daff members giving an overdl daf to dudent raio of one to ten. The budget for
colleges of educatiion in 2000 was gpproximatdy R800 million giving an average per
capita cost to the sate of R40,000 per sudent. By comparison the per cgpita subsdy cost
of teecher training & a universty was gpproximatdy R10,000 per annum.

In 1999, HEDCOM requested the DoE to edtablish a task team to investigate the two
digance teecher education colleges SACTE and SACOL. Together these colleges had a
headcount enrolment of 20,000 dudents However, thar highly flexible regidration
criterion, with many sudents registered only for one or two courses per year, trandaes
this headoount figure into approximady 5,000 Full-ime Equivdents. These colleges
were funded by the provinces in the same manner as the contact colleges and operated a
a per cgoita cost a leest double that of the Universty of South Africa (UNISA). In
addition to the 5,000 students enrolled in SACTE and SACOL, there were gpproximately
15,000 students enrolled a UNISA and VISTA giving a tota of 20,000 students enrolled
in public distance teacher education inditutions in 2000.

There were goproximately 40,000 sudents enrolled in public-private distance teacher
education patnerships (for example Universty of Pretoria and Success College
Universty of Port Elizabeh and Azdish Cdlege Rand Afrikeens Universty and
Lyceum College). In 1990, thee were a lage number of not-for-profit Non
Govenmentd Organisations (NGOs), many with an anti-gpathaed higory and only a few
“for-profit” private providers. The private sector “for-profit” providers grew rgpidly in
the 1990s with no date regulaion in effect while the “not-for-profit” NGOs experienced
had times as foregn funding shifted from support for civil sodety bodies to direct
assgance to the dtate. In 1994, NGOs were reaching gpproximately 115,000 teachers
with non-forma INSET programmes. The private for-profit providers had gpproximately
23,000 student s (Hofmeyr and Hall, 1996).

Between July 1999 and July 2000, the Miniser dedared his intention to incorporate the
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25 contact colleges as sub-divisons of various universties and technikons and to make
the distance teacher education colleges subdivisons of UNISA. It is dear from this brief
description that the shgpe and Sze of the teacher education sysem changed dramaticaly
during the 1990s. These changes arose patly from design and patly by default. The
maor default consequences flowed from the provisons of the interim conditution and
subssquent legidation dlowing for privaie higher educaion providers and prescribing the
incorporation of colleges of education into higher education. The interplay of desgn and
default, of intended and uninterded consequences, is a key characteridic of teacher
education transformation in the 1990s.

4 An overview of curriculum changes

During the 1990s teecher education curricula in South Africa underwent equdly
dramatic trandformation. Apartheid education had crested a proliferation of curricula in
the colleges and in the universties and technikons. After the 1994 dections college
curricula fell under the jurisdiction of the nine provinces In order to exercise influence
over universty, technikon and provindad qudifications the DoE exercised its rights as an
employer flowing from The Educator's Employment Act of 1994, The Nationd
Education Policy Act of 1995 and the Labour Reations Act of 1995. These laws lad the
bass for conaultation and negoatiation between the employer (DoE) and the employees
(represented by unions) over conditions of sarvice (incduding career-pathing, workloads,
job responghbilities, remuneraion and other agppects of the employer-employee
relaionship).

The 1995 Nationd Education Policy Act (Act No 27 of 1996), sub-sections (4) (f), (1),
dates that-

The Miniger shdl determine nationd palicy for:
(1) The professiond education and accreditation of educators;

(2) Curriculum framework, core syllabuses and education programmes leamning
dandards, examinaions and the catification of qudifications, subject to the
provisons of awy lav edablishing a nationd qudifications framework or a
cartifying or accrediting body.

Thee powers together with the authority of the Minister to determine “requirements for
employment” make teacher education a direct responshility of the Miniger in a rare area
where he actudly has the authority to act decisvey, dthough this authority is weekened
by the conditiond clause in (2) above. This is a good example of overlgoping roles and
reponghbiliies With whom does responghility for nationad policy on tescher education
programmes and qudifications ret? With the Miniger or with SAQA? Which legidation
has priority: the Nationa Education Policy Act or the SAQA Act?

In the period from 1995 to 2000, teacher education qudifications were subject to the
8



Norms and Standards for Teacher Education which were declared nationd policy by the
Miniger of Educaion, Prof S M E Bengu, on 8 September 1995. The Committee for
Teacher Educetion Policy (COTEP), a sub-committee of HEDCOM, had to deveop
norms and standards for teecher educetion, to accredit teacher education programmes and
qudifications, and to advise HEDCOM and the Miniger on meatters pertaining to teacher
education. Membership of COTEP incuded, inter dia representatives of al nine
provincid education departments, nationd teacher unions, student unions, directorates of
the nationd Department of Education, South African Councl for Educators, Colleges of
Education, Univerdties and Technikons.

All public teacher education inditutions were requested to revise ther exiding teecher
education programmes and to submit them to COTEP and HEDCOM for gpprova. New
programmes had dso to be submitted in accordance with the 1995 Norms and Standards
for Teacher Educetion. It is important to note that these regulaions applied only to public
providers. The 1995 Norms and Standards for Teacher Education s&t in place a nationd
core curriculum and a process for accrediting qudifications based on criteria for the
recognition and evduation of qudifications that supplemented the norms and Standards
(the “green book™).

In February 2000, the Minister gazetted new Norms and Standards for Educators (NSE)
and thee were supplemented in September 2000 by Criteria for the Recognition and
Evduation of Qudifications for Employment in Education (CREQ). These two gazettes
indicate to al providers (public and private) the kinds of qudifications @nd the learning
programmes leading to them) that the DoE will consder for employment, and to the
public providers, the kinds of programmes and qudifications the DoE will consder for
subgdy funding.

The norms, dandards and criteria provide a “generic’ picture of a teacher and their
required competences together with guiddines for the devdopment of learning
programmes digned with the new outcomes-based Nationd Qudification Framework.

De Clercqg (1997: 128) uses three concepts to provide a useful andyds of South African
education policy: symbolic, regulative and procedurd discourses The Norms and
Sandards for Educators have a largdy symbalic function presenting a holidic picture of
an ided tescher toward which curricula should am. The reguldive functions of teacher
education policy are carried by the CREQ and labour law and regulaions. The procedurd
functions showing who is respongble for what and how these responghilities should be
caried out ae indicaed explictly in key Acts The South African Qudifications
Authority (SAQA) Act of 1995, the Nationd Education Policy Act of 1996, the Higher
Education Act of 1997, The Skills Development Act of 1998.

The broad argument in this paper is thet the date has caried out the fird two palicy
functions competently in regard to teacher education, but that there has been a breskdown
in the procedurd function. There is an undelying assumption common to al these Acts
about the nature of democrdic governance. In the &fterglow of the constitutiond
negotiations, there was a srong bdief in the efficacy of sakeholder democracy and the
ability of dakeholders with different interests to reach consensus and make decisons in

“the bedt interests of dl.”



The overarching legidaion referred to above olits responghilities for the “governance’
of pats of the higher education sysem. A public teecher educetion provider has to be
“accredited”  with the Higher Education Quadity Committee (HEQC) of the Coundl on
Higher Education (CHE). This may dso involve accreditation with other Educaion and
Traning Qudity Assurance bodies (ETQAS). The providers qudifications must be
regisered with SAQA through the SGBs and NSBs. The learning programmes leading to
these qudifications have to be accredited by the HEQC (or other ETQAS) and
“approved’ by the DoE for funding purposes and for employment purposes.

These bodies are key decisonmeking points in the procedurd sysems of academic
policy, qudification regidration, qudity assurance and funding. They directly impact on
educaion and traning providers and their programmes  Unfortunatdy, in ther ealy
exigence, the contedtation between these bodies and between different stakeholder
interests within these bodies has weskened therr ability to make decisons and cary
through their consequences.

5 Curriculum mindscapes

The South African Qudifications Authority (SAQA) Act of 1995 lad the foundations for
a Nationa Quadification Framework (NQF) and a programme based agpproach to the
regulation of education and traning. The NQF has three broad bands Generd Education
and Traning (GET), Further Education and Traning (FET), Higher Education and
Traning (HET). The GET Caetificate is placed & Leved One of the NQF and is an exit
point & Grade 9 of the sthooling system. This exit level can dso be reached through an
Adult Basc Education and Training route. The FET band covers leveds 1 to 4 of the
NQF. The Further Education and Training Cetificate is placed a level 4 and is an exit
point a Grade 12 of the schooling sysem. The FET band includes Grades 10, 11 and 12
of the schooling sysem and a variety of dternate routes offered by technica schools and
colleges, community learning centres and a variety of other public and private providers.

The HET band covers levels 5 to 8 of the NQF, and teecher education programmes are
ads0 locaed on these leveds This programme location reflects the conditutiond olit in
competence between nationd and provincid governments.  Provinces are resporsible for
public provison in the GET and FET bands Providon in the HET band is through a
vaidy of “semi-autonomous’ public and private providers including the 36 public
univergties and technikons

Key role players in education & a ndiond levd indude the Depatments of Education
and Labour, the South African Qudifications Authority (SAQA), the Council on Higher
Education (CHE), the Nationd Skills Authority (NSA) and the Sectord Educetion and
Training Authorities (SETAS). Other dae depatments dso play important roles. The
Department of Environmental Affairs and Tourism has played an active and productive
role in deveoping and promoting environmenta education. The Depatment of Hedth
has played the mgor role in the Primary School Nutrition Programme and in other
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important aspects of hedth education and increeangly in HIV/Aids education and
management. Given the funds generaied by the Skills Levy Adt, the NSA and SETAS will
play acrucid rolein the FET band and to alesser extent the HET band.

The Depatment of Labour had a strong influence on the development of the SAQA Act
and the Skills Devdopment Act. Although the Miniger of Education was given primary
respongbility for SAQA, the content of the Act indicates the drong influence within
education policy of the ladbour movement and the DoL which has had two mgor
conssguences. an increesing emphasis on labour reaion procedures and mechaniams as a
means of implementation; and a drong emphads on the integraion of education and
traning within an explidt outcomes-based epigemology more usudly associaied with
traning. Much of the thinking behind the NQF can be traced in earlier documents such as
COSATU's «ills deveopment plans, the NEPl Human Resources Development report,
and in work done by the Nationd Training Board and the HSRC between 1990 and 1995.

The SAQA Act of 1995 was followed by regulaions setting out a complex stakeholder
governance approach to the development of learning programmes and qudifications. The
lls Development Act puts in place a smilar aray of dakeholder bodies to promote
skills devdopment throughout the public and private sectors. The SAQA  dructures
indude two layers of dakeholder bodies for the deveopment and regidration of
qudifications. the Nationd Standards Bodies (NSBs) and the Standards Generaing
Bodies (SGBs). There are tweve NSBs corresponding to the 12 organisationd fidds of
the NQF and a multiplicity of SGBs within eech NSB fidd. There are goproximatey 30
SETAs All these dakeholder bodies must have a minimum number of representatives
from sx key sectors: state, business, labour, critica interest groups, providers, and NGOs

SAQA ds has primary respongbility for qudity assurance of the learning programmes
leading © the regidered qudifications SAQA is putting in place a dructure of Education
and Traning Qudity Assurance (ETQA) bodies Higher Education and Traning hes
aoproximately 40 bodies involved in quality assurance. The Higher Education Act crestes
a statuary body, the Higher Education Qudity Committee as a sub-committee of the
Council on Higher Educaion, to teke regponghility for the accreditation of higher
education providers and their programmes. The HEQC has to work with the DoE, DoL,
SAQA, the SETAs and professond bodies (for example the Hedth Professonds
Coundl) in fulfilling its qudity assurance responghiliies In addition to thar ills
development respongbilities, SETAs are dso ETQAs This large number of role players
with differet responsbilities and objectives leads to conflicts of interes which are hard
to resolve and undermine the consensus modd of sakeholder governance that underlies
the new regulatory policy and structures.

Teacher education programmes and their providers ae regulated within this broad
framework. In regard to teacher education, there are key linkages between these various
bodies. the DOE has to operate in partnership with the CHE, SAQA (and NSBs and
SGBs), the NSA (and SETAS), SACE, professond bodies citica interest groups,
labour, public and private providers and their assodations. In crucid aress, in the public
and private sectors, there are key responghilities that the DoE can discharge if and only if
other authorities and bodies have dready performed their respongibilities.
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The DoE, as the employer of a large number of public educators and primary funder of
public provison, has spedific functions for which it is repongble indude, inter dia

dlocation of public funding,

development of nationd norms and standards

recognition and evdudion citeia for purposes of employment under the
Employment of Educators Act

development and implementation of arolling nationd plan

regulation of the private and public sectors

In order for the DoE to fulfil these responghilities in an accountable and trangparent
manner, certain pre-conditions must be met. Theseinclude:

an dffective sysem for the regidration of qudifications and dandards through SAQA,
the NSBs and SGBs, and,

an dfective system for the accrediting of providers and their programmes through the
CHE, in co-opeation with SAQA, professond bodies and SETAs for accrediting
providers and their programmes within the higher education band of the NQF.

From the perspective of the DoE, a public inditution and its programmes will only be
conddered for funding once the indtitution and its programmes have been accredited by
the CHE and its partners and its qudifications regisered by SAQA. The DoE can only
peform its “funding” role in a responsble manner if SAQA, the CHE and NSA
regigration and accreditation bodies and procedures are functiond. This is dso true of
the SETAs which can only fund an employer for a training programme that is regisered
on the NQF and ddlivered by a provider accredited by ardevant ETQA.

In regard to private providers, the DoE has responghility for developing policy and
legidation, and for the regidration of private providers. Once the Higher Education Act
was in place, the DoE had a mechanism for regulaing private providers through ther
regidraion with the Regisrar of Private Higher Education (the Director Generd of the
DoE). This regidration process is linked to the qudification regidration procedures of
SAQA and the qudlity assurance and accreditation procedures of the CHE. At the end of
1999, the firg provisond regidrations for private providers were issued. However, the
process remans flaved because the Regidrar is dependent on SAQA regidraion and
quaity assurance structures which, at the end of 2000, are till not operating effectively.

The complex maze of organisationd gructures, processes and procedures which together
make up the various facets of the higher education band of the NQF have to be carefully
put together and digned to ensure coherence, efficiency and effectiveness. It is only once
these regulatory dructures and bodies are operaing in dignment that implementation can
move firmly onto the agenda  Unfortunady, the disperson of responghiliies and
divison of authority has produced a decison-making gridlock execerbated by a generd
lack of human resource capacity in the system; a classic case of too many cooks spoiling
the broth. By the end of the decade it was clear that a wesk system riddled with
ambiguities and overlgos in roes and regponghiliies of different authorities was
impeding the implementation of an *outcomes based NQF.”
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One mgor source of dissgreement lies in different interpretations of what is meant by
“curriculum or learning programme” and “teaching and learning”, and other key concepts
embedded in regulations such as “goplied competence” “integrated and goplied
assessment,” “Recognition of Prior Learning,” e d. These concepts are given radicaly
different interpretations by the different role-players.

The badc principle of the NQF espoused on many occasions by Samud Isaacs the
Executive Director of SAQA, is tha the qudification road will be built as we go dong. In
other words, the desgn and devdopment of naiond qudifications will be a collective
process involving dakeholder representatives & dl levds. Centrd to this vison of
“condruction” is a drong condructivis epigemology that sees learning as an exercise in
“knowledge condruction.” This episemologicd base has been subject to rigorous
citidan dsawhere most recently and illumingtingly by Johen Muller in “Redaming
Knowledge' (Muller 2000), and in a number of the atides contained in “Changing
Curriculum” (Jansen and Chrigtie 1999).

On the condructivig view, knowledge can be leant in discrete little bits by a learner
condructing their own knowledge. An dterndive, nonrcondructivis, view holds thet
knowledge is acquired through a sudtained process of inculcation and initigtion into an
academic discipline that requires the learmner to engage with an educator and subject
content. One example of this difference is that condructivists favour discrete “Unit
Sandards’ that have very specific outcomes with week rules of combination that can be
asessed by a checklig based on obsarvation and messurement. By contrast, non-
condructivigs favour much longer “whole qudifications’ that have drong rules of
combination and complex outcomes that are assessed in far more subjective and
inferentid ways

Such a ample bifurcation tends to caricature, but the differences are aufficient to lead to
contestation over the natures and roles of knowledge, assessment, teaching and learning.
This contedtation is exacerbated by a lack of cgpacity, with too many roles and
reponsbilities and not enough skilled people to undertake them competently, as well as
there bang not enough money or time to commit to a time-consuming and expensve
processes of conaultation and negotiation, and confuson over a highly complex policy
framework.

For our purposes here, we need only note thet the vison of lifdong learning of vaue to
dl, with maximum access, mobility, portability and the devdopment of “competent
learners’ has as yet made very little impact on the higher education system. One example
of the immense difficulties of putting in place such a complex sysem of bodies and
procedures is provided by higher education qudifications. The god of the NQF is a st of
naiona HET qudifications that are then provided by public ad private providers if
accredited to do 0 by an ETQA. Unfortunatdy, &fter five years, there is 4ill no new
outcomes-based qudification framework for HET. By 2000, key quedions had Hill not
been resolved. Is a Master’s degree on leve 7 or levd 8? Is the technikon Bachdlor of
Technology onLeve 7 or Leve 6?

One reason for this immobilisation is the pattern of “dakeholder democracy” that infuses
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the sysem reaulting in a disperson or receding of the locus of control within the sysem.
Undelying dakeholder democracy and condructivid  epigemologies is a common
assumption about truth, reason and consensus. At a risk of caricature, | want to present
this in ample form: Truth is a socid condruction, S0 if we dl agree on something then it
is true. Stakeholder forums is a method that endbles us to reach the truth/agreement by
“rationd/logical” debate/discusson.  Hence, truth, reason and consensus are interwoven:
we reach consensus’agreement on a decison/truth through reasoned agreement within the
gakeholder forum and make decisons on thisbess

In a gakeholder structure like SAQA, a falure to reach “agreement or to build the truth”
produces no decison. A battleground between contesing dekeholders with competing
interests is unlikdy to produce the kind of decisonrmeaking, executive action and
management required to create a vidble NQF. This digperson of control within both the
landscgpe and curricula of teacher education hes sarioudy undermined dtempts to
implement a highly complex sat of polides By multiplying decison-meking bodies and
regulaiory processes within a context of scarce human and maerid resources, dbeit
under the legitimate banners of democracy, equity and redress, South Africa has made
recondruction and transformation of the inditutions and curricula of tescher education a
very difficult process.

6 The Norms and Standards for Educators

The devdopment of new curricula for teacher education in the laiter part of the decade
took place within the overarching cortext described above. In September 1997, the
Depatment of Education appointed a Technicd Committee that was commissioned to
examine and reviee the 1995 Norms and Standards for Teacher Education within the
parameters set by SAQA, the NQF, Curriculum 2005 and the regulations regarding the
employment of educaiors. This process was overseen and managed by a sub-committee
of COTEP, and entailed the following main Seps

Review of relevant literature;

Deveopment of a generative modd for norms and sandards for teacher education;
Development of an implementation framework; and

Consultations with stakeholders throughout the process.

The Technicd Committee engaged in a vaiety of activities over a period of nine months
culminating in the publication of a Discussion Document: Technical Committee on the
Revison of the Norms and Standards for Educators for Teacher Education, November
1997. Beddes literature and policy review, the committee consulted intensvey with a
range of dakeholders and drew heavily on the work of other people, induding the find
dreft report of the Education, Traning and Deveopment Practices Project, Adult Basc
Education and Traning Standards Senerdting Task team, and the Ealy Childhood
Devdopment Interim Accreditation Committee. The report was circulated broadly as a
discusson document and dl interested persons and bodies were invited to comment on it.
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The Depatment of Education aso conducted provincid consultative workshops in 1998
in each of the provinces with the am of engaging with teecher educators and other
interest groups, including the teachers unions.

The Norms and Standards for Educators (NSE) uses an outcomes-based approach to
teacher education and provides detaled descriptions of what a competent educator can
demondrate. The emphass of the policy is on performance in the schools, dassrooms,
management and support services of the schooling sysem. The new palicy is intended to
contribute Sgnificantly to the implementation of Curricullum 2005 by training educators
who have the knowledge, skills and vaues to make learning in schools more rdevant to
the economic and socid needs of South Africa

The policy defines seven roles that an educator must be able to perform, and describes in
detal the knowledge, <kils and vdues that ae necessty to peaform the roles
successfully. The seven roles are Learning mediator; Interpreter and designer of learning
progranmes, Leeder, adminigraior and manager; Scholar, ressarcher and lifelong
learner; Assessor; a community, ditizenship and pedtord role and, a leaning
area/subject/discipling/phase pecidig role.

Together these roles are seen as condtituting a picture of the knowledge, skills and vaues
that are the hdlmark of a competent and professond educator. The roles are linked
drongly to devedopmentd agpprasd, to career pathing and grading and to performance
management. There ae dso drong commitments to ethics and vaues educaion, to
environmental education, indusve education and HIV/Aids education.

The Norms and Standards for Educators are seen by the DoE as a flexible instrument that
provides a bads for the geneation of qudifications and learning programmes. The
February 2000 gazette has dready been supplemented by Criteria for the Recognition and
Evduaion of Qudifications for Employment in Educaion (CREQ) published in
September 2000. These policies will be revisad in the light of new academic policy for
Higher Education, once this has been developed by the DoE, CHE and SAQA through a
joint implementation plan on which work began in the latter haf of 2000.

The NSE are an atempt to navigate a middle path between the condructivig ideology of
SAQA and the more nuanced noncondructivis gpproach on universties. The NSE do
not provide specific criteria but rather a generd picture on the bads of which universties
and other higher educdtion provide's can desgn ther own programmes and
qudifications. Hence, the NSE and Criteria do not provide actud qudifications. These
are being developed both by the SGB for Educators and by public and private providers
who then submit ther own dedgns to the regidraion, accreditaion and goprovd
processes described above.

Examples of this flexible generaive approach can be seen in the work of the SGB for
educators in schooling which produced draft nationd qudifications for a four year initid
Bachdlor of Education in 2000, and in the development and goprova of a new Nationd
Professond Diploma in Education (NPDE) to be used to up-grade and re-tran the
80,000 teachers who do not meat the grade of being professondly qudified (a minimum
of three yearsfull-time equivdent traning).
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One crucid fegture of the NSE is thelr srong emphads on the importance of the subject
or content knowledge of the teacher. Research has shown this to be a mgor weskness of
South African teechers. Nick Taylor and Penny Vinjevold (1999) show this dealy in
“Getting Learning Right”, the synthess research report that brings together research
caried out under the Presdent's Educaion Initiative (PEI). This ressarch shows that
many teechers lack the basc distiplinay subject content knowledge that forms the
foundation of the sthool curricullum. For example many teachars ae farly killed in
conducting group work, managing a class and in basic assessment and record keegping and
yet lack the basc content knowledge required by the learners. The NSE directly
addreses these wesknesses by linking srongly the development of subject knowledge
competencdies to inculcation into higher education disciplines.

The NSE lays great emphass on the importance of the over-arching purpose of a whole
qudificaion - a purpose which could not be met by a combingtion of unit dandards
Hence, while adopting the language and concepts of SAQA, the NSE uses the SAQA
didinction between reflexive, practicd and foundationd competencies to place a srong
emphads on the importance of foundationd knowledge and the whole purpose of the
qudification.

The PEl research is taken further in the Curricullum 2005 Review Report commissoned
by the Miniger to examine the implementation of Curriculum 2005 and to recommend
improvements. The report was presented in mid-2000 and indicates serious shortcomings
in the preparation of teachers for the implementation of the new curriculum.

When introducing Curriculum 2005, the DoE and the provincid departments undertook

various orientation programmes and InService Education and Training (INSET) workshops,
often with foreign funding and usng NGOs to provide assstance. It may seem nave to

undertake a massive curricullum change a such speed and with so little attention to
preparation of the teachers who would be responsible for its manifestation in the classroom.
One reason for this was the lack of focus on the teacher that pervaded South African
education policy in the early and middle 1990s.

South Africas outcomes-based NQF has been projected as srongly learner-centred.
Learners condruct their own knowledge, skills and values and the role of the teacher is
diminished to being a fadlitator to the learners sdf-driven search.  Not only is there a
gdrong emphass on peformance (on what the learner can demondrate), but the origin of
these paformances lies in the learner and in their soddly condructed knowledge of the
world. The teecher is medy a fadlitator who helps cresie an environment for the
learners to build their knowledge. This aspect of education policy has been wel covered
in Muller (2000) and Chrigie and Jansen (1999). This ambivaence toward teachers was
expresed through changes in terminology. Teachers were no longer teachers but
educators and pupils or sudents were now learners. There was drong pressure to see
Adult Educators, Ealy Childhood Educaiors, Workplace Trainers, Community
Deveopers, & d, beng induded adong with teachers as a farly homogenous group of
“ETD Prectitioners”

Thee changes ggnify a key <hift in the concept of an educator. In 1994, teecher
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education was directed & the schooling sysem, with little funding going to ABET or
ECD. There was even less funding for devdopment of trainers in occupationdly oriented
sills The ovedl thrus of pdlicy in the mid-1990s was toward an dl-indusve concept
of an educator/trainer/developer. To tak of teachers was regarded as exclusonist and was
sen as an atempt to privilege the schooling sector, univerdsties and  technikons
(education) over training. Despite this policy orientation, teachers have remaned a the
centre of DoE policy, dbat primaily in the reddm of labour legidaion where there are
only two categories of sakeholder: employer and employee.

By 1999, the curricullum of teacher educaion was no longer the responghility of a smadl
group of college and universty teecher educators but a field of contetation between very
didinct interest groups unions, NGOs, governmentd bodies such as the Departments of
Labour and Education, SAQA and the CHE. For the DoE, there was a didtinct tenson
between its responghilities as an employer (the devdopment of an employe-employee
regulatory framework) and its podtion as a role-player in the devdopmet of an
outcomes-based NQF. Increasingly, as the decade draw to a close, the DoE used the
ampler and more efficient labour reations mechaniams to implement crudd changes in
what it meansto be educator.

The NSE and CREQ ae promulgaied as “employer and funding requirements’. They
represent the podtion of the employer in regard to requirements for the educetion,
traning and devdopment of educators. Although focused on teechers in the schoaling
system in the GET and FET bands and pemested by a drong labour reations
perspective, the NSE were deveoped in consultation with other SGBs and can essly be
amended to incdude requirements for ECD, ABET and HET practitioners. The NSE are
dso digned with the work of the Occupaiondly Directed SGB and the unit Sandards
developed for work-based practitioners. The common dement is the use of “roles and
applied competence’. This will enable portability and mobility between various kinds of
educators and provide a holigic coherence to the basc or core curriculum for al the
various agpects of human resource development for educators.

The drong connections of the NSE to other aspects of human resource development such
as carer pathing and grading illudrates the way in which the NSE are grounded in labour
law regulaions The DoE, through the nine provincid governments is the employer of
nearly 400,000 teechers. The DoE, in co-opeadion with the unions in the naiond
bargaining chambers such as the Education Labour Rdaions Councl and the Public
Sector Co-ordinating Barganing Council, has crested a sysemic goproach to human
resource development that defines roles and responghilities, workloads, grading and
career pathing, conduct and misconduct, capacity and incgpacity. In the role of employer,
the DoE has been dile to exert a srong influence on what it means to be an educator
within the public education sysem and put in place the symbolic and regulatory dements
of apolicy amed at cregting an “ided educaor.”

The falure of the overdl governance sysem to produce meaningful change over the lagt

five years has lead the DoE to work in the “bi-polar forums’ (employer-employee) of the
ELRC and PSCBC to atan the kinds of regulations and procedures that will give
definition to “being an educaior” and cregte the kinds of professond development and
disciplinary procedures needed to Seer transformation.
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There are many different forms and kinds of teacher education, development and support
programmes being provided in South Africa The legidation enacted in 2000 will bring,
for the firg time in South Africa, a coherence to a wide variety of efforts to improve
teaching. The NSE provides benchmarks againg which the qudity of tescher education
progranmes can be measured. In future, only those programmes that meet these
benchmarks will be recognised by the Depatment of Educaion for purposes of
employment and for funding. The NSE provides guideines for providers to develop
teacher education programmes leading towards SAQA regidered and accredited
qudifications. The CREQ provides the detailed substance of what the DoE, as employer,
will recognise for employment in education and by which qudifications are evaluated for

grading purposes.

The NSE and CREQ form only a pat of the legidative and regulative framework thet is
shaping the curriculum of teecher education. Other regulations cover job descriptions,
workloads, misconduct and incapecity, & d., for the fird time giving the employer the
legd means to demand accountability, competence and performance from its employees.
Prior to 1998, the DoE as employer could only take action with great difficulty agang a
teecher who, for example, arived late and left ealy, given that there was no job
description or workload againgt which they could be held accountable.

The DoE and the unions, in partnership, have taken a dud agpproach to the regulation and
devdopment of school teachers The fird has been through conditions of service
regulaions around “dismissd” for misconduct or incgpacity. The second has been
through the promotion of professond deveopment induding a deveopmenta apprasd
sygdem and an emphass on professondisation. A key example of this was the
edablishment of the South African Councdil of Educators in 1996 and the promulgation of
the SACE Act of 2000. SACE has three key functions regidration, discipline and
development. All teechers must be regisered with SACE in ader to be employable in a
public school. The disciplinary function depends on a code of conduct and the pendties
tha can be imposed by SACE for misconduct. If SACE deregiders a teacher for
violating the code, that teecher may no longer be employed in public educaion. A third
dimenson of SACE adivities is professond devdopment and pecificdly the ethicad
dimensons of professond deve opment.

The dangas of such an open and complex sysem for the devdopment and
implementation of a “naiond” teacher educaion curriculum with its panoply of
governance bodies and sakeholders ensures that regulaion will be dow, ambiguous and
adminigered by a confusng variety of “regulaors’. Within this context the employer
powers of the DoE and its control & public funding become criticd to its ability to Seer
and regulate the public and private providers of teacher education

| have only described the key pieces of educationd legidaion that impact on teacher
education, but there is other legidation that impacts on teachers for example the Bill of
Rights, the Child Care Act of 1983, the Occupational Hedlth and Sefety Act of 1993. This
panoply of legidaion impacts in one way or another on the inditutiona landscgpe and
developing curriculum of teecher educetion. Given the legidation described above, the
broad curricullum of teacher education is clearly mapped out - but not in a presriptive
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manner. There is a drong emphess on ressach and curriculum  development and
providers are expected to engage actively with the working contexts of their learners.

On the beds of ther research, providers desgn and deveop ther own leaning
programmes/curricula in consultation with the DoE and other role-players and are then
channdled through the procedures of regidration of qudifications accreditation of
providers and programmes, goprova for public funding, and recognition for employmen.

7 Colleges of Education

| have dready described the proliferation of colleges of education under gpartheid. In the
firgd haf of the 1990s, teecher education was not a centrd policy concern of the dae.
Attention and energy were focused on the massve changes presaged in the integration of
education and training through an outcomes based NQF and on the urgent demands of an
expensve but dysfunctiond schooling system.

The NEPI teacher education report made recommendations in regard to the indtitutiond
landscgpe, arguing that colleges of education should reman, and proposing three modeds
for thelr continued exigence a collegiate (a regiond cluder of colleges), an Inditute of
Education (asingle regiond inditution) and an education development centre.

The NEP process led to the ANC Policy Framework for Education and Training and the
Implementation Pan for Education and Training both of which had active tescher
education groups. Although there is some discusson of curriculum issues in these
documents, the possihilities floated are largdy bypassed by the labour movement process
leading to an outcomes-based NQF that | have described dready. The discussons of the
Sructural location of teacher education did not decide on a particular option.

The white paper on education and training (1995) recommended an investigative process
that came to be known as the Teacher Audit. In the synthesis report of the audit (Hofmeyr
and Hdl 1996), the focus is primarily on supply and demand condderations and not on
curriculum or dructurd issues. But it was assumed that colleges of education would
become part of the HET sector and therefore become a nationa competence.

In April 1996, the DoE rdeased the report of the Naiond Commisson on Higher
Education in which it proposed that colleges of educaion be incorporated into exiging
univergties and technikons — creating a public higher education sysem of 30 to 40 multi-
campusingitutions.

This was followed in July 1997 by Education White Paper 3: A Programme for the
Trandformation of Higher Education. The White Peper recommended a comprehensve
review of the college sector within the broader gods of a dngle sysem of higher
education regulated through programme-based funding and rigorous qudity assurance of
providers and programmes.
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The Higher Education Act of 1997 endbles the Miniser of Educdtion to dedae the
incorporation of a college of education into the naiond public higher education sysem
dther as an autonomous inditution or as a subdivison of an exiging universty or
technikon. The Act lays down a crucid requirement that the Miniger mugt fulfil before
maeking a declaration: Clause 5 of section 21 of the Higher Education Act dates that “an
education inditution may only be decdlared a public higher education inditution &fter the
employer has complied with its obligations in terms of the gpplicable labour law.” Once
again, the centrdity of labour law to teacher education becomes gpparent.

In order to effect this process and locate al teacher education within the higher education
system as a nationd competence, a task team was gppointed in August 1997. The find
report of the task team was presented to HEDCOM and CEM in mid-1998 as A
Framework for the Incorporation of Colleges of Education into the Higher Education
Sector.

The framework document envisages the possibility that some colleges of education may
become autonomous higher education inditutions if they can achieve a minimum
evromet of 2000 Full-time Equivdent dudents while others would become pat of
exiging univerdties and technikons On the bads of this report, provinces began
resructuring their colleges and identifying those colleges of education suitable for
incorporation into higher educetion. It was gengdly assumed tha a proces of
consolidetion of sudents and daff into goproximatdy 30 multi-campus colleges would
cregte inditutions that could meat the criteria to become pat of the public higher
education sysem.

Within the college sector, there was a strong belief, presented in a comprehensive manner
through the Committee of College of Education Rectors of South Africa (CCERSA), that
colleges should become autonomous higher education inditutions. Some people believed
in a ample fdlacy based on a fdse eguaion of colleges of education and teacher
education: colleges of education ae the primary providers of tescher education and
teacher education is part of tertiary educetion, therefore colleges of education are part of
tertiary education. Hence, many college educators fet strongly that colleges were dready
the respongbility of the DoE and not the provinces.

The fdlacy is exposed by labour lav and when we look a the numbers. only twenty per
cent of teacher education sudents were enrolled with colleges. The expense of colleges,
their low enrolments, under-quidified gaff (from the perspective of higher education) and
lack of management cgpadity dl mitigaed agang the survivd of colleges of education.
In addition, the colleges had developed a particular culture and ethos that was strongly
embedded in thar curricula Colleges were run like high schools with crammed
timetables and a strong emphasis on “practice” College personnel were not expected to
produce research. By contrad, univerdty education faculties had become extremdy
“theory-oriented.” It was as though the conditutiond divide was reflected by a drong
theory-practice inditutiond divide As the Miniger of Education, Professor Kader
Asmd, pointed out in a peech to CCERSA on June 1, 2000:

Colleges of education have had a drange inditutiond exigence — stuck
somewhere between the schooling sysem, the provincid depatment and ther
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colleagues in univerdties and technikons. This has not dways been hedthy. | was
reminded recently of the Chinese mythology of the Middle Kingdom. China was
located between Earth and Heaven. Thus, the Chinese could look down on the
barbaric people of eath. | fear sometimes that the college sector beieves that
colleges are superior to schools but not quite yet in the heaven of Higher
Education!

The Miniger, then reminded his audience that higher education was catanly no heaven
a this point in time. While sympathetic to the college educators, there was, in practice,
little that the DoE could do with or for the college personnd while they remaned under
the control of the provinces. The DoE had to play a “fadlitating” role between a wide
range of sakeholders The digperson of the locus of control for governance in higher
education had effectivdy tied the hands of the DoE. Whereas in the redm of the
curriculum of teecher education, the DoE had made condderable progress through its
labour reations and professond development goproach, in the rem of inditutiond
landscape there was no such point of leverage.

By 2000, it was dear tha declining enrolments in universty faculties of educaion, an
even more ragpid decline in college enrolments due to dringent quotss imposed by
provinces from 1997 and the rgpid growth of the private sector had changed the face of
teecher education dramaticaly - mosily in ways that had not been intended nor predicted
This led to uncertainty and demordisation in the public sector and a date of near-anarchy
in the private sector. The impact on the morde of college educators was traumetic. For
many coollege educaiors exposed to extreme uncetanty and tightening quotas on
enrolments, the future looked blegk.

From 1998 to 2000, the public higher education sector as a whole experienced declining
enrolments patly as a reslt of dedining mariculaion exemption numbers. This
together with wesk management and ingffident adminidration, had placed a number of
universties and technikons in a postion where ther viability was threatened. In order to
address this dtudion, the Depatment of Educetion in patnership with the Council on
Higher Education engaged in a mgor planning exercise in regard to the restructuring of
higher education. The large number of dudents ewoled in tescher educdion
(approximatdy twenty percent of public higher education enrolments) ensured that the
redructuring of teecher education was one key component of this broader process of
restructuring.

The overdl dramdic dedine in universty sudents was patly masked by the rapid
growth in teacher educdion gudents enrdlled in public—private partnerships for “up-
grading” qudifications These students were induded in the headcount of universty and
technikon dudents and generated government subsdy funding. They were taught “a a
digance’ by a privae provider in patnership with a public provider who provided the
“recognised and regidered qudification” and receved government subsdy. In effect the
government was both subsdisng the private sector and rewarding public universties and
technikons for offering courses which in many case had low through-put rates and were
of dubious qudity. Although aware of the posshility of “abuse’ of the subsdy sysem,
there was insufficent capacity in the DoE to gather the necessry evidence and teke
“remedid” action. During 1999, this capacity began to devdop rgpidly. By 2000, the
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DoE was dble to atach a rider to subsdy dlocations to HEIs informing inditutions thet
subsdy dlocations are subject to investigation into prior subsdy dams.

From 1997, the provinces placed increesngly gringent quotas on new enrolments leading
to a very rapid decline in college enrolments from a high of 80,000 in 1994 to 15,000 in
2000. Apat from the declining enrolments in colleges, universties and technikons, there
were srious concearns about the qudity and rdevance of many programmes. Againd this
background, it became cdear that it was not feesble for any college of education to be
incorporated into higher educdtion as an autonomous inditution and that the only viable
route was incorporaion as a sub-divison of an exiging universty or technikon. It may
have been the case that some colleges (possibly 3 or 4) could have become autonomous
higher education inditutions if given sufficdent funding and asigance to devedop over a
five-year period. But the overdl Stuation had deteriorated so far by 2000, thet the kind of
funding and assdance required to increese enrolments dramaticdly and to “deveop
cgpacity” of personnd was not sufficient.

In April 2000, the CHE rdleased its firgt draft of a report on the Shape and Size of the
Higher Education system; the find report was presented to the DoE in August 2000. The
CHE report confirmed the serious plignt of many inditutions, paticulaly Hidoricaly
Disadvantaged Inditutions (HDIs), and recommended a sngle higher educaion sysem
with inditutions differentiated by the levd of programme they offered and by the broad
dreams of thar progranmes  (genera-formative/professond-carearftechnologicd-
sdientific). Only afew inditutions would offer dl levels of programmes

The two key chdlenges facing the DoE in the process of incorporating colleges lay in the
labour rdaions providons and in the difficulties of trandferring funding from provincid
to nationd budgets.

Initidly, it was thought that the process could use Section 197 of the Labour Rdations
Act to enact a trander of employer by trandferring the “college’ as a “complete entity” or
going concan: the daff and dudents the programmes and the plant. Unfortunady, it
soon became dear tha this was not possble College educators enjoyed far more
favourable conditions of service under the provinces than they would with a university or
technikon. The expenses of colleges were beyond the norma subsdy and fee income
leveswithin higher education.

The public higher education sysem hes experienced ten years of financid condraints and
many other chalenges. One reault of this has been a dedine in the conditions of service
of higher education personnd and a drict fiscd audtenity in those inditutions that remain
finenddly dade. By 2000, only a minority of inditutions were finenddly hedthy and
there were very few inditutions on an enrolment/economic growth path. In addition,
overd| research capacity was wesk.

The vagt bulk of activity during the process of incorporation was focussed on |abour

issues Apat from rhetoricad reference to the importance of teecher education’s future,
most time was spent on what hgppens to the conditions of service of college educators. In
a dakeholder sysem, those most cagpable of making their voices heard are the ones who

drive the agenda The vast mgority of college educators were tolerant of the messy
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process. Obvioudy unheppy with the uncertainty and anxiety of ther present Stuation,
they undersood that something had to be done. Their main concern was that it should be
done more efidently and quickly. A smdl group of rectors from erswhile “privileged”
colleges did resg and, in one indance, threstened litigetion. This had the unfortunate
consequence of diveting dtention away from issues such as equity, redress and
Africanistion.

Increasingly the question arose as to what is teacher education — is it the buildings, the
daff, the sudents, the curriculum? This was not an idle question because the process
involved red humen beings and large sums of public money, and described a key
eement in our collective sodd invesment in the future the training of the teachers of
our children.

For the conditution it is the function of teacher education, as pat of tetiay education,
that is marked out as a nationa competence. During the period from August 1999 to
March 2000, a team from the Depatment of Education visted esch province and met
with the rdevant provincid directors, colleges, universties and technikons. In February
2000, a ndiond workshop was hdd with dl the provincd <esring committees and
unions. The crudid chdlenges facing the process were quickly identified:

- Peasonnd — wha hgppens to exiding college personnd presently employed by the
province?

- Sudents — how to ensure that exiding sudents are not be finanddly or educationdly
disadvantaged by the process?

- Curiculum - how to cope with the diversty of curriculums being dudied by exiding
Sudents when they trander to the new indtitution?

- Funding — How to increase the Higher Education Budget to cover the codts of the
“extra gudents,” the new gaff to teach them and infrastructure cogts?

- Legd — the process requires a conditutiond ghift of function from provindd to
nationa competence and there are various legd steps to be completed.

In April of 2000, HEDCOM and CEM agreed to a shift from a Section 197 gpproach
where colleges are tranderred as a going concern to a more flexible goproach in which
the gaff could remain in the employ of the provinces while being offered an opportunity
to join the daff of a univerdty or technikon. The students, programmes, plant and as
many personne as could reasonably be employed would become part of the universty or
technikon. Once agreed by these bodies, this then had to be negotiated and agreed upon at
the Public Sector Co-ordinating Bargaining Counall.

It was agreed by HEDCOM and the CEM tha the Depatment of Education would

devdop a nationd framework within which provinces would manage the agreements for
incorporation of earmarked colleges in negotiaions with the unions and the receiving
univergty or technikon. An extarnd fadlitation agency (the Joint Education Trust) wes
gppointed to assig the provinces and ingtitutions and produce reports for the DoE on each
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incorporation. These reports covered the rdevant academic, adminidrative, legd and
finendd matters incduding the trander of land and conditions of savice To fadlitae
this process, the provincid departments established steering committees congding of the
Directors of Teacher Education, Labour Relations and Finance to work closdy with the
Department of Education.

In each of these processes, large numbers of intricate steps had to be followed carefully.
The agreement over personnd, for example, had to be agreed upon in the PSCBC of the
public srvice: This involved a long process of negoatiations between the dae and unions
that findly produced an agreement on December 13th, only two days before the
incorporations were formdly gazetted by the Miniger. This agreement left college-based
personnd in the employment of the provinces Any personnd required by the recalving
inditution could be seconded for up to two years from the province to the universty or
technikon. Those not seconded were redeployed to other podts in the schooling system.
Funding arangements required a process of consultation and the deveopment of
indicative budgets with each inditution. These then had to be submitted to Treasury
folowed by negotigtions with both nationd and the nine provincid tressuries Budgets
were only findised in December and were congderably less than origindly anticipated.

8 Towards a new teacher education system

In a number of documents, the DoE has made dear that the highest priority in teecher
education in the period 2001 to 2003 is not the pre-service training of teachers, but the in-
svice up-grading andlor re-skilling of teaches There ae gpproximady 80,000
teechers not yet professondly qudified. There is dso a large pool of unemployed
educators (possbly as many as 50,000) who need re-training and/or up-grading if they
ae to be employable There is dso an urgent need for comprehensve re-traning of
teechers to implement Outcomes based Education as was made dear in the Curriculum
2005 Review Report. To achieve these objectives requires a “ddivery” sysgem that can
provide educaion, traning and devdopment, much of it on-dte, to more than 300, 000
educators.

Throughout the 1990s there has been a drong INSET movement operaing a provincid
levd. The Teacher Audit indicates that provincid departments and NGOs provided non-
foomd non-qudificationbearing INSET to gpproximately 238,000 teechers. With dl the
re-orientation and training around the introduction of Curriculum 2005, it is unlikdy thet
this figure will have dedined. Mog of this development work is non-forma and does not
leed to any qudification.

It is hard to assess the value of this non-formd work. In 1996/97 the DoE commissiored
the Teacher Supply Utilisation and Development project. Later, as pat of the Presdent’'s
Education Initiative, in 1998 the DoE commissoned research into Educator Development
and Support. The broad picture that emerged was of a sector with pockets of nnovaion
and excdlence within a generd picture of mediocrity and poor qudity. However, given
the lack of regulaion and qudity assurance throughout the 1990s any evaudion of the
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overd| qudity of the sector istentative a bed.

South Africa has benefited from condderable foreign funding for education. In 2000, this
amounted to approximatdy 300 million Rand. Although donor funding is a smdl
percentage of an overdl budget dose to 50 hillion Rand, it does have a high dSrategic
vaue, fdling as it does outdde the committed budget which is largdy consumed by
personned cods It can support DoE efforts to find the mogt efficient and effective
implementation  draegies that  will have maximum impact. Unfortunady, the
posshilities of replication on a lage sde ae limited by the scaraty of humen and
financia resources

The ability of the South Africen dae to co-ordinae these efforts has increased through
the 1990s and there is a keen awareness of the risks and opportunities that come with
donor funding and intergovernmentd agreements The cgpacity of the DoE to manage
this assdgance is directly affected by the conditutiond diviSon of respongbilities
between the DoE and the nine provincid depatments. This has crested serious chalenges
of management, coordination and communication. There has been a tendency, in the pad,
for technicd and financid assdance to be decided on a nationd leved through a bilaterd
agreement which is then implemented & provincid leve. There is often little feedback to
the DOE once the project is being implemented at provincid leve.

A cascade of subcontracts dretches the chain of accountability. A common paitern is for
the firg tier to be the foreign donor. The second tier could be a “foreign” agency as
project manager. On the third tier may be a South African NGO, consultancy or
consortium, which takes responshbility for ddivering the sarvice on a nationd bass A
fourth tier may then be contracted to take responghbility for ddivering the service (usudly
an NGO) on a provincid bads which in turn subcontracts on a fifth tier, to the
individuds who actudly ddiver the sarvice a didrict, school or locd levd. This is an
extreme example, but it demondrates clearly the pattern of assdance. Such a paitern
mekes it difficult to manage donor-funded assigance in a cohesive and consgtent manner
to maximise the vaue of the assstance.

The devolution of dgnificant dedsonrmeking powers hes meant that much of this
assisance has to be managed a the didrict and school leve. The lack of adminidretive
and managerid cgpadity inherited from gpathad and the difficulties of condructing new
organistional  sysems, let done new curricula and pedagogies, while mantaining the
old, has put severe drains on the coheson of the sysem and the ability of didricts and
schools to manage thar own trandformation within the principles and frameworks of
nationa and provincid palicy, funding and governance. One possible consequence of this
is a sygemic faigue, which impacts on the dassoom. Teachers end up atending weekly
"training" workshops, which are not co-ordinated, or of particular rdevance and serve
moreto disrupt teaching than developit.

Mog of the efforts a reform of the schooling sysem have been concentrated in the GET
band. But this changed towards the end of the decade when the DoE rdeased its FET
Implementation Strategy. In 1999, the Busness Trust and the Nationd Busness Initictive
dlocated R100 million to develop occupationdly-oriented training. The 160 or 0

exiding technicd schools and colleges will be consolidated into goproximatey 50
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inditutions and there will be active dimulaion of a private sector sarvidng workplace-
oriented <kills devdopment. Broadly, the plan implies a shift away from the present
srong emphass on academic secondary schooling for Grades 10, 11 and 12 to a far more
KLillss and employment-oriented  curriculum with multiple pethways towards a  Further
Education and Traning Cetificate as the Grade 12 exit levd. This has sgnificant
implications for the kinds of teechers that will be nesded to provide this workplace-
oriented curriculum. Mogt primary and secondary schools are dill absorbing the impact
of Curriculum 2005 and are bracing themsalves for the changes that will come from the
Review Report and the new Nationd Curriculum Statement to be completed in 2001. The
dructurd and curriculum changes of the FET plan will creste further chdlenges for
secondary schoals.

In early 2001, a joint working committee of the DoE and Dol developed a draft nationd
human resource development drategy placing a srong empheds on the role to be played
by SETAs In September 2000, the ETDP SETA released a draft Human Resources
Devedopment Plan for the whole of the Education, Training and Development sector. The
SETA is focused on the personnd providing education, traning and development to
others. It has a public chamber, with nationd and provincdd government and nationd
union representetion, and a private chamber which incdudes universties, technikons,
private colleges and schools. By the latter hdf of 2000, the ETDP SETA was dreedy
recaving sgnificant revenue from the kills levy fund. The DoE has a srong working
rldionship with the ETDP SETA and gsrongly supports an integrated and indudve
gpproach to qudity assurance of educator providers, programmes and qudifications for
the private and public sectors.

Hanging over dl the ddiberations around teecher education in the second hdf of the
decade was a growing awaeness of the implications of the HIV/Aids epidemic for
teechers and learners. By 2000, dthough the impact of HIV/Aids on the attrition rate for
teechers was dready apparent, and it was dear that many teachers would die of HIV/Aids
over the next ten years, there was a paucity of fine-detailed information on which to make
shape, 9ze and funding decisons. The generd trgectory is dlear: high dtrition rates But
it is not dear if, for example, primary teechers will be more vulnerable than secondary
teechers, rurd teachers than urban teachers, mahematics teachers rather than higtory
teechers. In addition, the effect of HIV/Aids on the cohorts of students is dso not eesly
predicted, making the demand Sde eguations difficult to refine accurately.

The DoE has initiated a number of projects to produce better information on HIV/Aids
and more gengdly to improve its management information sysems What is dreedy
dear though, & a draegic planning levd, is the need for a highly flexible teacher
education system tha can expand and contract to meet specific needs quickly and that
can ddiver its programmes in a vaigy of modes many of which will have to reach
teechers in ther schools and dassooms.  Given the lower vulnerability to HIV/Aids of
the 40-plus age groups, there could be an emphasis on retraining and up-grading of older
teachers, many of whom will teach beyond the “normd” retirement ages.

Pre-sarvice training must be geared towards actud needs and dlow for the posshility of
dgnificant parts of the course teking place in schools where the dudents are placed in
“learnerships’ endbling them to act as assdant teachers while continuing their sudies
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pat-time. For example, there ae dready shortages of secondary school teachers for
ubjects such as mahematics sdence,  technology, languages, economics and
management. Given a current oversupply of “generd” primary school teachers, there are
agan opportunitiesto “re-train” these teechersin these subjects.

Teacher education in South Africa hes suffered from a variety of madases in the 1990s
The colleges of educaion have been subject to a brutd withering as a result of the
conditutiond provisons leading to the consolidation of public teacher education in
universties and technikons Thee higher education inditutions themsdves have
experienced severe dedines in edments and organisationa  viability. At a dructurd
level, there has been a radicad down-dzing and resheping of teecher educaion. From
2001, there will be gpoproximady 25 public inditutions providing teecher education and
goproximately 100 private providers, dthough it is hard to predict the number of NGOs
and for-profit providers as this sector is undergoing a dgnificant trandformation as it
becomes aigned to the new regulatory system.

At the time of writing, in January 2001, it is hard to take this narretive any further. It is
likedy that there will be congderable planning activity in regard to teacher educetion in
the firg haf of 2001. The DoE will hogt a national conference in 2001 to consolidate the
process of developing a naiond agenda for teacher education, development and training.
This nationd planning process will indude a careful andyss of supply and demand, of
HIV/Aids of equity and redress issues funding, inditutiond and curriculum
development sirategies, public-private partnerships, etc.

New academic policy for the whole of higher education will be in place and many of the
key role players will be engaged in implementation as they dat to fulfil thar legidative
and policy responghbilities The curriculum of teecher education as outlined in the NSE
and the CREQ and other regulations (SACE, ELRC) will begin to emege in new
programmes as providers dign with the new regulatory system.

The DoE has made dear its intentions to have a new teacher education sysem tha can
respond rgpidly to the needs of the country, addressing issues of supply and demand,
finandd ad, and subddy funding for public inditutions through a nationd ddivery
sysem condging of a network of public higher educetion inditutions, private providers,
unions, the South Africen Councll for Educators busness NGOs and community
organisations. It is not possble to predict what the impact will be of this policy and the
new bodies and processes If the lagt ten years have taught us anything, it is that the
unintended consequences of policy ae likdy to be more influentid then the origind
design.

9 Some tentative conclusions

It is too early to be taking about condusions and | can do no more than indicate some
posshiliies for further reserch and andyss This has been a lagdy destriptive

nardive of a paticular view of the policy process in South African teecher education in
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the 1990s. The rdationship between this policy process and what was happening with
providers, ther programmes and their dudents have not been explored. Many of the
MUSTER case dudies will cag more light on this rdationship. Nor has this paper
andysed this policy in, for example discursve terms. Fortunatdy, the ideologicd,
politicd and other uses to which tescher education policy has been put have been
explored with ingght dsewhere.

The 1990s changed South African teecher education irrevocably. But the inditutiona
landscgpe and curriculum policy that has emerged has no sngle obvious source. The
poweful influence of the labour movemet has had a dominding symbolic and
regulative influence within teecher education influencing the way in which the DoE hes
goproached teecher education, traning and development. Within the broad human
resources deveopment fidd, SETAS, with thair assured funding from the Skills Levy Act
and the combined powe of unions and employes will impact srogly on <ills
development for those in employment - induding teechers The influence of policy hes
been undermined in the case of scthooling and teacher education by overwheming
fineandd condrants and a lack of wdl educaed and traned personnd. The large
expenditure on educator personne (more than 40 Billion Rand in 2000) has put immense
pressure on the state to cut down on personnd expenditure and to improve access to basc
resources such as a decent building, weter, toilets, dectricity, telephores, textbooks, etc.
Under these drcumdances the vison of the Recondruction and Deveopment
Programme, with its expangve lifdong leaning sysem and an integrated sysem of
educaion and training, has been displaced by a pragmatic goproach that manifedts itsdlf
primarily in labour rdations regulations and fiscd auderity.

In those areas where the DoE, as employer, and the unions, as employees, have both
respongbility and the will to work together, they have been aile to make good progress
on issues like work-loads, career pathing, the norms, standards and criteria, conduct and
cgpacity. The DoE and the unions ae adle to cooperate on these “professond
devdopment” issues while engaging in fierce contedation over remunerdtion and
rationdisation.

Looking back over the lagt hdf of the decade, one can see two diginct forms of co-
operdive governance operaing in teecher education: a “hilaerd” form in employer-
employee rdations, and a “multilaterd” form in regard to sysem governance. In the areas
of academic policy, qudification regidration, provider and programme accreditation,
different bodies with overlgpping responghilities have to creste a congdent coherent
sysem. Mogt of these bodies are comprise representatives from at leest Sx didinct
interest groups. It is those domains where there is “multilateral governance’ that are most
vulnerable to “immobilisation” as conflict between different interests hinders agreement
and decison-making.

The expenditure of public funds is a government responghbility in which decisons around
teecher education funding are taken & a number of leves induding the Depatments of
Finance and the Nationd Treasury. To further complicate matters, the DoE is faced with
gtuaions where it can only meke raiond decisons in regard to funding once other role
players have fulfilled their responghilities
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For example, in higher educdtion, funding mus be programme-based. The DoE,
however, can only desgn and manege a programme-based funding formula if SAQA is
regigering qudifications and the HEQC, in co-operation with other rdevant ETQAS
(induding SETAs and professond bodies such as SACE), is accrediting providers and
thelr programmes.

In addition, public expenditure on the education budget has to be draegicdly digned
with other sources of public funding, espedidly the funding flowing through the SETAS
Public funding as a whole should, optimdly, be digned with private sector provison. It is
only if these three broad sectors are digned that one can tak about a sngle coherent
higher education sysem. There is some irony in noting thet, procedurdly, the DOE is
respongble for funding “programmes’ and yet control over progranmes has been vested
in other bodies It is a cdassic case of respongbility without authority, which impedes
effective managemet. It is only within the aea of teacher education funding,
programmes and qudifications that legidaion endbles the Miniger and DoE to directly
influence desgn and implementation. But these are symbolic and regulaory insruments.
The procedurd implementation and development of teacher education will lie primarily
in the hands of the providers responsble for ddivering teecher education. It is absolutey
crucid, therefore, that a srong partnership develop between the DoE, public and private
providers, unions and other role players.

10 Quedtionsfor thefuture

Assuming high dtrition rates for teechers over the next fifteen years rases serious
chdlenges for supply. How best can we prepare for this rapid increase in enrolments?
What are the mogt gppropriate forms of ddivery in this Stuation? Should we expect a
rgpid increese in the number of unqudified teachers & schools seeking in-service
initid training qudifications?

A mgor responghility of the DoE is to provide adequate funding to the public higher
educaion inditutions providing teacher educaion. This should include adequae
aubddy funding and a finendd ad sysem. Although the DOE has a grong
commitment to this it requires support in securing the funds. What is the best funding
mechanian for financid ad to teacher educdtion Sudents? Should this reman a
respongbility of the NSFAS?

Higher education subsdy funding is linked to research. There is a deperate paucity
of fine-graned ressarch on dl aspects of teacher education, of the impact of
HIV/Aids, on supply and demand, on modes of ddivery, integrated and continuous
assessment, Recognition of Prior Learning, curriculum content, etc.  Universties and
technikons with ther expertise in this area can make a mgor contribution to this
resarch (and, thereby, improve ther own programmes). There ae exciting
opportunities for a netiond research programme  involving the DoE, providers,
agencies such as the HSRC, NGOs and the unions. How can a nationdly co-ordinated
research programme be creeted that addressesthe “ public” interest?
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A key chdlenge facing the desgn and devdopment of new teacher education
programmes lies in the notions of integrated assessment, gpplied competence and
recognition of prior learning. The NQF requires that a learner demondrate the ability

to integrate the reflexive, practicdl and foundetiond competencies in an goplied
context. How can one evduae and assss such a demondration with limited
resources?

The NQF places a great ded of emphass on vaues but there is no clear indication of
how vaues are to be evduated and not a grest ded of information on how they
should be taught. What agoproaches to ethics and vaues in educaion shoud we
promote? Could one fal a Sudent teecher and prevent them from becoming
professondly qudified on the grounds that they have the wrong dtitude? What
counts as evidence of bad character?

Private providers have an important role to play in tescher education. How can
productive rdaionships and patnerships be nurtured between public and private
providers?

Given the crudd role that will be played by the ETDP SETA in regard to funding and
qudity assurance how best can the public providers nurture a strong working
relaionship with the ETDP SETA?

REFERENCES

Jansen, J. and Chrigtie, P. (Eds)  (1999) Changing Curriculum: Sudies on Outcomes
Based Education in South Africa. Cape Town: Juta& Co.

“Criteria for the recognition and evauation of qudifications for employment in education
based on the Norms and Standards for Educators’, (2000): Government Gazette,
22 September 2000, Val. 423, No. 21565

De Clacg, F. (1997) “Policy interventions and power shifts an evduaion of South
Africas educaion redtructuring polices” Journal of Education Policy 12 (3):
127-146

Department of Education (1998) Annual Report Qurvey: Colleges of Education. Pretoria

Depatment of Education (1998) The Incorporation of Colleges of Education into the
Higher Education Sector: A Framework for Implementation. Pretoria

Education White Paper 3 (1997) A Programme for the Transformation of Higher
Education.

Harley, K., Bertram C. and Mattson, E. (1999) Classroom Sudies. Researching teacher
30



rolesin policy and practice. Fietermaritzburg: Universty of Nata Press

Hofmeyr J. and Hal G. (1996) The National Teacher Education Audit — Synthesis
Report. Department of Education/Danida

Muller, J. (2000) Reclaiming Knowledge, London: Taylor & Francis

Nationd Educaion Policy Invedigation (1993) The Framework Report. Cape Town:
Oxford Univergty PressNECC

Nationd Education Policy Investigetion (1993) Teacher Education. Cgpe Town: Oxford
Univergty PressNECC

NCHE Discusson Document (1996) A Framework for Transformation.

“Norms and Standards for Educators’: Government Gazette, 4 February 2000, Vol 415,
No 20844

Taylor N. and Vinjevold P. (1999) Getting Learning Right, Johannesburg: Joint
Education Trugt

31



APPENDIX
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South African Qudification Authority Act of 1995
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