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ABSTRACT

Research on policy implementation suggests that many education reforms designed 

to  improve  the  quality  of  education  in  general  have  been  more  rhetorical  than 

substantive in their impact on the organisation of schools and classrooms.  Schools 

and classrooms do change, but the extent and directions of change are not always 

consistent with the intention of policy initiatives.  This same argument applies to the 

South African education policy process, where a substantial body of literature has 

documented the gaps between the intention of policy makers (intended policy) and 

their implementation (implemented policy) in schools.  The gap has been especially 

relevant  for  those  policies  focusing  on  the  change  of  the  knowledge,  skills  and 

competency levels of teachers through accountability and professional development 

policies.

The purpose of this investigative and descriptive study originated in a hypothesis 

that  the  lack  of  orientation,  knowledge  sharing,  understanding  and  the  capacity 

building of teachers on policy intentions make it difficult for teachers to implement 

policies.  I assumed therefore that through information and workshop sessions the 

gap between the policy intentions and the practice of teachers can be solved.  In 

particular, my involvement in the drafting of the Developmental Appraisal System 

(DAS) policy gave me the sense that there was nothing fundamentally wrong with 

the  policy,  but  that  the  lack  of  capacity  building  among  teachers  is  what  is 

undermining  the  implementation  of  the  policy  in  schools.   The  study  therefore 

intended  to  investigate  the  impact  of  a  five-day  information  session  on  the 

implementation process of the DAS policy at Cape Flats Secondary School (CFSS) 

– this is a pseudo name.  These sessions were facilitated by me during the last 

semester of 2001.  Thereafter, the school was given a year to implement the policy 

during 2002.  Regular contact with the chairperson of the Staff Development Team 

(SDT) to ascertain the progress of implementation brought me to the realisation after 

eighteen  months  and still  no  implementation  that  the  focus  of  my  study  had to 

change to understand the challenges of implementation at the school.

As a member of the Policy Formulation team, I could not understand why a policy 
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with  such  immense  potential  in  enhancing  professional  development  among 

teachers could not be implemented in a school where staff members publicly stated 

their commitment to implement the policy.  This school (CFSS) in particular, had a 

high number of  union leaders involved at  numerous levels  within the union who 

researched and developed the initial ideas and proposals of the DAS policy.

The study is therefore guided by the following questions:

1. What  made  it  difficult  for  the  staff  of  Cape  Flats  Secondary  School  to 

implement  the  DAS policy,  despite  a  high  level  of  stated  commitment  to 

implement  the  policy  and  a  thorough  five-day  information  session  (both 

theoretical and practical) on how to implement the policy?

a) What  was  the  expected  level,  scope  or  depth  of  the  policy  change, 

envisaged by policy formulators, necessary by the school to implement the 

policy?

b) Which elements of the policy and the conditions at the school needed to 

be supported by implementation support agents (national, provincial and 

district officials) to facilitate the implementation at school level? and

c) What was the level of functionality of the school to facilitate the successful 

implementation of this policy?

This research explains how the different levels of functionality of schools affect the 

potential of implementation of a ‘one-size-fits-all’ policy.  In particular, I reflect on the 

deliberations  which  inform  the  features  of  the  DAS  policy,  during  the  policy 

formulation stage.  I furthermore pay special attention to what interviewees called 

the ‘what was going on’ at the school, as if ‘outsiders’ don’t know what was going on 

in the school.   The research therefore focuses on the functionality of the school 

through  the  lenses  of  ten  school  functionality  components.   Teachers  at  CFSS 

believe that policy makers do not understand and know what is going on at their 

school and therefore the effect, relevance and implementability of their policies are 

disconnected from the operational implementation contexts of schools.

The data was collected over a period of six months. In this regard, I used multiple 

methods of data collection which include critical engagement with the entire staff 

through  information  workshop  sessions,  semi-structured  interviews,  critical 

vUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



engagements with the strategic liaison team, structured questionnaires, document 

analysis  and photographic  records.   The  main  insights  of  the  study  include the 

following:

• Policy makers have to re-assess and re-conceptualise the current policy making 
paradigm in operation in developing ‘professional’ policy;

• The influence and power relations of  employers and employee parties in  the 
policy-making process must be re-assessed and re-conceptualised in order to 
clarify the policy-making process in South Africa;

• The lack of systems (both technical and human), at different levels of education, 
makes  it  impossible  to  monitor  and  evaluate  the  effective  and  efficient 
implementation of the DAS policy;

• Understanding schools as individual organisations with unique characteristics, is 
a  key  pre-requisite  for  developing  policies  that  are  aimed  at  addressing  real 
problems at specific schools;

• Leadership  and  management  skills  are  seriously  lacking  at  South  African 
schools;

• Educators should implement reform policies around clear performance standards 
and accountability expectations;

• Intervention support agents should help schools make informed choices among a 
variety of implementation strategies;

• Policy makers should allocate target funding to encourage adoption of proven 
change practice;

• Policy  makers  should  focus  on  schools  that  are  ready  for  change  with  an 
expectation that many schools not ready for change this year may in the normal 
course of events become ready within a few years.

The key insights of this research make this study unique and offer critical advice to 

policy makers.  In particular, the re-organisation of the literature on policy-practice 

gaps (PPG) is insightful.   The utilisation of  both qualitative and quantitative data 

adds validity and reliability to the study.  More importantly, the study shows that 

quantitative data can contribute towards understanding the policy implementation 

challenges in schools.  Finally, my ‘insider’ experience of the policy-making process 

shares rare deliberations of what are the ‘trade-offs’ during the policy formulation 

stage.

viUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



KEY WORDS

Developmental appraisal system

Implementation readiness conditions

Intervention support stage

Low-functioning school

Operational implementation stage

Policy complexity and depth

Policy formulation stage

Policy makers

Policy-making process

Policy-practice gap

Professional development

School functionality

viiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF ACRONYMS

DAS Developmental Appraisal Scheme

ELRC Education Labour Relations Council

EPU Education Policy Unit

IRC Implementation Readiness Conditions

CFSS Cape Flats Secondary School

NDoE National Department of Education

PATT Provincial Appraisal Task Team

PDC Provincial Development Committee

SADTU South African Democratic Teachers’ Union

SDT Staff Development Team

SER School Effectiveness Research

SGB School Governing Body

SIPP Strategic Integrated Policy Process

SIR School Improvement Research

WCED Western Cape Education Department

viiiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



TABLE OF CONTENTS
Acknowledgements ………………………………………………………………... i

Declaration of originality ………………………………………………………….. iii

Abstract ………………………………………………………………………………. iv

Key words ……………………………………………………………………………. viii

List of acronyms ……………………………………………………………………. viii

Table of contents …………………………………………………………………… ix

List of appendices ………………………………………………………………….. xv

List of tables ………………………………………………………………………… xvi

List of figures ……………………………………………………………………….. xvii

List of photos ……………………………………………………………………….. xviii

List of maps …………………………………………………………………………. xviii

List of graphs ……………………………………………………………………….. xix

1.    An introduction to the study ……………………………………………..…. 1

      1.1    INTRODUCTION …………………………………………………………. 1

      1.2    THE FOCUS ON THE STUDY ………………………………………….. 1

      1.3    THE RATIONALE AND POLICY CONTENT OF THE STUDY ……… 2

      1.4    MY ROLE WITHIN THE POLICY FORMULATION STAGE …………. 4

      1.5    THE DESIGN FEATURES OF THE DAS POLICY …………………… 5

      1.6    THE CONCEPTUAL FRAMEWORK …………………………………… 8

      1.7    THE LITERATURE ON POLICY IMPLEMENTATION AND THE 

RELATED RESEARCH QUESTIONS ………………………………… 13

      1.8    THE METHODOLOGY OF THIS STUDY ……………………………… 19

      1.9    SIGNIFICANCE OF THE STUDY ………………………………………. 21

      1.10  A SUMMARY OF THE CHAPTER ...................................................... 23

ixUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



2.    The literature review ………………………………………………………….. 25

      2.1    INTRODUCTION …………………………………………………………. 25

      2.2    INVESTIGATING THE POLICY-PRACTICE GAP LITERATURE …... 25

               2.2.1.   Defining key terms ……………………………………………….. 26

               2.2.2.   Summarising the vast PPG literature: The three policy 

process stages …………………………………………………… 27

               2.2.3.   Summarising the vast PPG literature: The nine major themes 28

      2.3    CREATING A FRAMEWORK OF KEY RESEARCH ISSUES ………. 36

               2.3.1.   The framework of key policy-practice gap (PPG) issues ……. 37

               2.3.2.   Building an explanatory framework for the study …………….. 39

               2.3.3.   Constructing the Implementation Readiness Conditions (IRC) 

framework ………………………………………………………… 41

      2.4    A CRITICAL REVIEW OF THE LITERATURE RELATED TO THE 

IMPLEMENTATION READINESS CONDITIONS (IRC) 

FRAMEWORK …………………………………………………………… 42

               2.4.1.   The ‘policy complexity and implied depth of change in reform 

policies’ theme …………………………………………………… 43

               2.4.2.   Establishing the necessary conditions essential to successful 

policy implementation …………………………………………… 51

               2.4.3.   The professionalism and level of functionality of the school at 

the operational implementation ………………………………… 56

      2.5    A SUMMARY OF THE CHAPTER ……………………………………… 59

3.    The conceptual framework of the study ………………………………….. 62

      3.1    INTRODUCTION …………………………………………………………. 62

      3.2    THE CONCEPTUAL FRAMEWORK …………………………………… 62

               3.2.1.   The policy-process ………………………………………………. 63

               3.2.2.   Implementation Readiness Conditions (IRC) …………………. 65

                           3.2.2.1.   Level of complexity, depth and intensity of reform 

policy ………………………………………………….. 65

xUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



                           3.2.2.2.   Necessary conditions for successful reform 

implementation ………………………………………. 67

                           3.2.2.3.   Level of school functionality ……………………….. 68

               3.2.2.   Constructing the Strategic Integrated Policy-Process (SIPP) 

model of policy making in South Africa ………………….…….. 73

      3.3    THE KEY CONCEPTUAL ARGUMENT OF THE STUDY …………… 74

      3.4    A SUMMARY OF THE CHAPTER ……………………………………… 75

4.    The research methodology ………………………………………………….. 76

      4.1    INTRODUCTION …………………………………………………………. 76

      4.2    RESEARCH DESIGN AND METHODS ……...………………………… 76

               4.2.1.   The methodology for investigating the policy-practice gap 

(PPG) ………………..……………………………………………. 76

               4.2.2.   Research methods ………………………………………………. 78

      4.3    DATA COLLECTION …………………………...………………………… 79

               4.3.1.   Documents as data …………………………………...…………. 79

               4.3.2.   Observations ………………..……………………………………. 81

               4.3.3.   Interviews …………………………………………………………. 83

               4.3.4.   Questionnaires ……………...……………………………………. 87

      4.4    VALIDITY, TRUSTWORTHINESS AND LIMITATIONS OF THE 

STUDY …………………..……………………...………………………… 93

      4.5    A SUMMARY OF THE CHAPTER …….……...………………………… 95

5.    The level of complexity and depth of the DAS policy …………….…..... 96

      5.1    INTRODUCTION …………………………………………………………. 96

      5.2    AN ‘INSIDER’ VIEW OF THE POLICY FORMULATION STAGE …... 96

      5.3    THE EVALUATION MECHANISM THAT WAS USED TO GAUGE 

THE COMPLEXITY AND DEPTH OF THE DAS POLICY ….………. 98

      5.4    THE LEVEL OF COMPLEXITY AND DEPTH OF THE 22 STEPS OF 

THE DAS POLICY ……………………………..………………………… 100

xiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



               5.4.1.   The origin of the 22 steps of the DAS policy ……….…………. 100

               5.4.2.   The 22 implementation steps of the DAS policy ……..………. 101

                           5.4.2.1.   The Preparatory work before Appraisal ………...….. 101

                           5.4.2.2.   Appraisal Interview Meeting ……..………………….. 109

                           5.4.2.3.   Follow-up Meeting ………………...………………….. 112

      5.5    DATA FROM PROVINCIAL EDUCATION DEPARTMENTS 

WORKSHOPS ……..…………………………..………………………… 115

      5.6    A SUMMARY OF THE CHAPTER ………..…..………………………… 116

6.    The intervention support given to Cape Flats Secondary School ….... 118

      6.1    INTRODUCTION …………………………………………………………. 118

      6.2    THE EVALUATION MECHANISM THAT WAS USED TO GAUGE 

THE INTERVENTION SUPPORT GIVEN TO CFSS ………..………. 118

      6.3    THE PROVINCIAL AND INSTITUTIONAL APPRAISAL TRAINING 

SESSIONS AS A MECHANISM FOR INTERVENTION SUPPORT .. 120

               6.3.1.   The NATT workshop pack for provinces ……..…….…………. 120

               6.3.2.   The school information workshop sessions …………..………. 124

      6.4    EVALUATION DATA ON DAS INTERVENTION SUPPORT FROM 

VARIOUS DATA SOURCES …………………………………………… 126

               6.4.1.   Data from the PATT workshops from two provincial groups ... 126

               6.4.2.   Data from CFSS teachers about the school workshop 

sessions through interviews and questionnaires ……..………. 126

      6.5    A SUMMARY OF THE CHAPTER ……...………………………………. 127

7.    Cape Flats’ level of functionality ………………………………………….... 129

      7.1    INTRODUCTION …………………………………………………………. 129

      7.2    THE CONCEPTUAL AND DEVELOPMENTAL HISTORY OF CAPE 

FLATS SECONDARY SCHOOL (CFSS) ……………………..………. 130

      7.3    THE EVALUATION AND ANALYSIS INSTRUMENTS THAT WERE 

USED TO DETERMINE THE LEVEL OF FUNCTIONALITY OF 

xiiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



CFSS …………………………………………………………………….... 134
      7.4    WHAT TEACHERS SAY ABOUT THEIR SCHOOL – THE 

ANALYSIS OF INTERVIEWS AND QUESTIONNAIRES …………… 135

               7.4.1.   Power relations and union issues …………………………….... 136

               7.4.2.   Implementation issues …………………………………..………. 138

               7.4.3.   Discipline among learners and teachers …………………….... 139

               7.4.4.   Contextual conditions ………….………………………..………. 141

               7.4.5.   Leadership ……………………………..……………………….... 145

               7.4.6.   Policy issues ……………………………………………..………. 147

               7.4.7.   Appraisal issues …………………………….………………….... 148

               7.4.8.   Trust and respect ………………………………………..………. 150

      7.5    UNDERSTANDING THE LEVEL OF FUNCTIONALITY OF CAPE 

FLATS SECONDARY SCHOOL ……………………………..………… 151

               7.5.1.   School ethos ………………………...………………………….... 151

               7.5.2.   Vision, aims and strategic planning ……..……………..………. 152

               7.5.3.   The principal …………………………………………………….... 152

               7.5.4.   The principal and the Senior Management Team (SMT) ……. 153

               7.5.5.   Structures, roles and responsibilities ………..……………….... 154

               7.5.6.   Decision making and communication …..……………..………. 155

               7.5.7.   Professional working relationships ………..………………….... 155

               7.5.8.   Links with parents and the community …….…………..………. 156

               7.5.9.   The governing body and Department of Education (DoE) …... 157

               7.5.10. Managing reform …….…………………………………..………. 157

      7.5    A SUMMARY OF THE CHAPTER ……...………………………………. 160

8.    Theoretical and methodological considerations in this study ……...... 161

      8.1    INTRODUCTION …………………………………………………………. 161

xiiiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



      8.2    SYNTHESISING THE ARGUMENTS OF CHAPTER 5, 6 AND 7 …... 161

               8.2.1.   Human resource strategies ………………………..………….... 164

               8.2.2.   Policy strategies …………………………..……………..………. 166

      8.3    POLICY INSIGHTS OF THE STUDY …………………………………... 167

               8.3.1.   Policy formulation insights ……..…………………..………….... 168

               8.3.2.   Intervention support insights …………………………..…….…. 171

               8.3.3.   Operational implementation insights ……………………..……. 171

      8.4    CONTRIBUTIONS OF THE STUDY …………………….……………... 174

               8.4.1.   The ‘policy-practice gap’ literature ……..…………………….... 174

               8.4.2.   Implementation Readiness Conditions (IRC) framework ……. 174

      8.5    A SUMMARY OF THE CHAPTER ……...………………………………. 175

References …………………………………………………………………………... 176

Appendices ………………………………………………………………………….. 192

xivUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF APPRENDICES

Appendix A Interview questions ………………………………......... 190

Appendix B Origin of the questionnaire components …………… 191

Appendix C CFSS – Questionnaire on School Functionality …… 192

Appendix D Summary of analysis of the questionnaires 

responses ………………………………………………..195

Appendix E Comparison of 22 steps of SADTU with the 11 steps 

of the facilitator’s manual ……………………………… 198

Appendix F Average functionality of CFSS in different sections of 

the questionnaires ………………………………………203

xvUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF TABLES

Table 1:  The framework of key policy-practice gap issues ……………......... 38

Table 2:  Policy making theories and responsibility channels of Scheerens 

(2000) ………………………………………………….…………......... 44

Table 3:  Example of characteristics of three levels of school functionality ….69

Table 4:  Percentage of policy difficulty in different types of schools …….......74

Table 5:  Summary of questionnaire design elements used …………….........88

Table 6:  Example of a questionnaire item result taken from Appendix A …...90

Table 7:  Non-responses (including two who did not complete 

questionnaires) …………………………………………………...........91

Table 8:  Total of responses (%) and non-responses (%) ……………….........92

Table 9:  The different dimensions of five types of reform policies ……..........99

Table 10:  Suggested programme for workshop ………………………….........122

Table 11:  The five workshop sessions (Jones, 1993, p.15-19) ………………125

Table 12:  Extract of the summary of analysis of questionnaire responses … 135

xviUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF FIGURES
Fig.  1:  The five phases of the conceptual framework ……….…………......... 9

Fig.  2:  A re-organised version of Hodgkinson’s policy-making process 
model …………………………………………………….…………......... 11

Fig.  3:  Two different domains of the type of policies in education …………..43

Fig.  4:  Institutional state of implementation ………………………………....... 53

Fig.  5:  Two big conceptual organisers ………………………..…………......... 63

Fig.  6:  The current policy-process in South Africa ………………………….... 64

Fig.  7:  The three distinct roleplayer perspectives (lenses) ………..…........... 64

Fig.  8:  The increase in complexity of five types of reform policies …………. 66

Fig.  9:  The five necessary conditions to implement policies successfully ….67

Fig. 10:  Three levels of school functionality in relation to the support 
needed by schools ………………………...……………………….........71

Fig. 11:  The implementation Readiness Conditions (IRC) framework ……… 72

Fig. 12:  Strategic Integrated (A + B) vs Disconnected (A) policy-process 
model ……………………………………………………………………... 73

Fig. 13:  The research methodology ……………………………………………..79

Fig. 14:  The different data sets and corresponding timelines ………………...82

Fig. 15:  The 22 steps (from pre- to post-implementation) …………………….101

Fig. 16:  Two approaches to reform policy evaluation ………………………… 129

Fig. 17:  The SIPP model with its two-tier approach …………………………...163

Fig. 18:  Moving from a labour paradigm to a professional paradigm of policy 
making ……………………………………………………………………. 169

xviiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF PHOTOS

Photo 1:  Entrance of Cape Flats Secondary School …………………….........130

Photo 2:  Immediate surroundings of Cape Flats Secondary School ………...131

Photo 3:  School fenced off from sports field …………………………………... 132

Photo 4:  Electric fencing around the school ………………………………....... 132

Photo 5:  Teacher parking facility outside the school ground …..……….........133

LIST OF MAPS

Map 1:  Location of Cape Flats Secondary School in relation to the city of 

Cape Town ………………………………………………………………..130

Map 2:  Location of Cape Flats Secondary School in relation to the 

surrounding areas …………………………………………………......... 131

xviiiUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  



LIST OF GRAPHS
Graph  1:  The PPG literature issues ……………………..…….………….........28

Graph  2:  The frequency of the nine themes ………………….………….........41

Graph  3:  IRC themes as 62% of all PPG literature reviewed ………………..42

Graph  4:  Total response rate of 24 participants ….……………………….......93

Graph  5:  Degree of complexity of ‘preparatory work before appraisal’ …..... 109

Graph  6:  Degree of complexity of ‘appraisal interview meeting’ .…………....112

Graph  7:  Degree of complexity of ‘appraisal follow-up meeting’ ….…...........114

Graph  8:  Comparing complexity of 22 with 11 steps ………………...……….117

Graph  9:  School ethos …………………………………………………………...151

Graph 10:  Vision, aims and strategic planning .....……………………….........152

Graph 11:  The principal ……………………………………………………..…… 153

Graph 12:  The principal and SMT ….…………………………………………... 154

Graph 13:  Structures, roles and responsibilities …..………………………….. 154

Graph 14:  Decision making and communication ……………….……………...155

Graph 15:  Professional working relationships ………………………………….156

Graph 16:  Links with parents and community ……….…………………………156

Graph 17:  The governing body and Department of Education ……….……... 157

Graph 18:  Managing reform ………..…………………………………………….158

Graph 19:  Level of school functionality A ……………………………………….159

Graph 20:  Level of school functionality B ……………………………………….159

 

xixUUnniivveerrssiittyy  ooff  PPrreettoorriiaa  eettdd  ––  GGaalllliiee,,  MM    ((22000077))  


	FRONT
	Title page
	Acknowledgements
	Declaration
	Abstract
	Key words
	List of acronyms
	Table of contents
	List of appendices
	List of tables
	List of figures
	List of photos
	List of maps
	List of graphs

	Chapters 1-3
	Chapters 4-6
	Chapters 7-8
	Back

