
CHAPTER THREE

Early Childhood Services

INTRODUCTION

This chapter deals with services for the care and education of children up to the
age of five. Educational professionals working in this area tend to consider the
relevant age range as 0-8, but, for our purposes, it is convenient to use five as the
cut-off age as institutional early childhood services (hereinafter ECS) for the 0-4
age group are very different from those for the five-plus group. ECS here refers to
non-compulsory formal education and care arrangements. Although compulsory
schooling starts at six, in practice nearly all children enter primary school on, or
very shortly after, their fifth birthday.

ECS in this chapter includes services such as kindergarten, traditionally thought
of as being educational (broadly the fulfilment, integration and economic func
tions), and services such as those provided by nannies and day-care, traditionally
thought of as providing care (the custodial funCtion). Increasingly, however,
professionals merge the concepts of education and care on the grounds that there
are, or should be, elements of both in all ECS services. The following considera
tion of ECS does not extend to the care of ill or abused children. These are
important matters, but roo specialised for examination in this chapter.

Early childhood services have been a matter of public interest and concern for
many years. Government-appointed committees considered pre-school education
in 1947 and 1971. In recent years, public interest has been increasing. Pressure
for the allocation of additional public resources to ECS is coming from a number
of directions. In the first place a number of changes in society are increasing the
demand for custodial services. The roles of men and women in work and family
life have changed dramatically in recent decades leading to increasing workforce
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participation by mothers of young children. Rising economic expectations are also
putting pressures on two adult families to earn two incomes to service the
purchase of a house and the other goods and services considered essential for
modern life. Also, the increasing rate of marital breakdown is leading many solo
parents to seek custodial services for their children to enable them to join the
workforce. Even where economic pressures do not dictate it, many women prefer
the stimulation and status that paid employment can provide. The feminist
movement and the increasing general level of education attained by women are
encouraging girls and women to see their role as being wider than family life.

Additional resources for ECS is also being increasingly advocated as a way of
avoiding anti-social behaviour and learning difficulties that might otherwise occur
in later life. Recently, the Roper Committee recommended urgent increases in
resources for ECS as part of a package of measures to combat violence.! The
importance of the early formative childhood years for language acquisition lies
behind the initiative of the Maori community in establishing the Kohanga Reo.
For Maori people, this form of ECS has a distinctive language and. cultural
function and much of the increase in public resources flowing to ECS in recent
years has been for the establishment and operation of these Kohanga.

It should also be noted that there are strong pressure groups among both
consumers and providers for increased public resources. Among the former are
those who believe that the whole community has an interest in raising children
and that the costs should, therefore, be shared, and others (or the same people)
who believe that without assistance to facilitate workforce participation, gender
inequalities would persist. Providers, too, have their own agenda in terms of the
improvements in their status as child-care 'professionals'. The trend to profession
alism will be discussed later. By and large, consumer organisations and provider
groups are united in general satisfaction with current policy trends and in their
demand for more resources to enable further progress in established directions.

The debate on ECS tends to be emotive and can at times generate more heat
than light. There would seem to be two reasons for this. The first is that ECS
raises issues of child-care practices and family patterns which evoke personal
philosophies and experiences. Secondly, there is still relatively little objective
evidence of the long-term effects of different childhood experiences which tends to
lead to assertion and counter-assertion based on intuitive judgement and over
extending the application of such research data as is available.
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Functions of Early Childhood Services

In Chapter 2, the functions of education were considered under che headings of
fulfilment, integracion, economic and custodial. The firsc chree of chese funccions
cend to overlap ac all scages of educacion. Ac che early formacive stage ic is
particularly difficult to disentangle them and, for present purposes, ic is preferable
to collapse them into a single educacional function. Also, in chese early years,
children require constant adult supervision to ensure their physical safety and
well-being-' care , rather than mere custody is required. With more children in
day-care and so spending less time with parents, the importance of ensuring chac
there is a child development component within care increases. This was one of the
reasons for transferring from che Department of Social Welfare to che Depart
mem of Education responsibility for adminiscering child-care regulacions and
subsidies.

Even che distinction between care and education is nor an easy one to maintain
at chese early stages of child development. From a to 5, the infant is developing
complex motor, visual, hearing, communication and social skills. Every experience
cends to be novel and thus, in a sense, educacional. Ie is clear chac che family is the
major carer and, to the extent thac care necessarily contains an educational
component, the major educator as well. The quescion arises, cherefore, as to che
relacive cOntribucions which families and formal inscitutions can make to che
educacional process.

Education has been defined as a process 'entrusced to schools ... chrough which
society intervenes in che life of an individual in order to cransmic values, attitudes,
skills and knowledge'. 2 Such a definition would make a clear discinction between
education and care. Education from chis perspecrive is a cask for professional
educators and che implicacion is thac young children will noc be adequacely
educaced if chey do noc attend pre-school. Care or upbringing, on che ocher hand,
cakes place ac home and, ac mosc, only has educacion as an accidental by-produce.
However, as Tizard points Out, to confine che cerm educacion to a process chac
occurs in schools seems very unrealistic.; For a young child che educational process
mighc include 'moving towards self-control and self discipline, becoming respon
sible and reflecrive, capable of communicacing his chinking co ochers, and having
an impetus cowards knowing about and underscanding che world in which he
lives'.4 Ie is exceedingly unlikely chac such qualities in an educaced five year old
would be che ouccome of attendance ac a sessional kindergarten or playcentre:
while kindergarten or playcentre may enhance chese qualities che home will have
been che major source.

A broader definicion of education suggesced by Tizard is 'any direcred effort on
che part of one person wich che aim chac anocher should acquire skills, bodies of
knowledge, accitudes or values'. 5 The adopcion of such a definicion would make ic
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clear that education takes place at home as well as at school. Certainly much of
\vhat is intended to be learnt at home is not the result of a deliberate, conscious
teaching endeavour by a parent or other adult. Also, what an adult intends a
child to learn from a deliberate educational endeavour might be different from
what the child actually learns. But this is also true at pre-school or school. Much
of what is learnt at school, especially basic attitudes and values, is likely to be
acquired from the hidden curriculum incorporated in school culture and organisa
tion rather than from the formal teaching process. Similarly, what the teacher
presents in class may not be what the child actually learns.

The educational component at the home may differ substantially between
homes both in terms of quantity and its appropriateness towards preparing the
child for primary school. In some homes, the child's whole environment will be
arranged with an educational intent-educational toys, educational posters on the
bedroom walls, books, toys, stimulating conversation and games, outings and so
on. Such provision will vary enormously across and within social classes. Many
children will arrive at primary school without the benefit of such provision. In
many cases it will be not so much that such children have received no education,
but rather that such education they have received does not fit them well for the
demands of the primary school. Authors such as Bernstein6 have argued that some
children, particularly from poor backgrounds, are equipped in early childhood
with a frame of reference and outlook that does not fit with those adopted by
formal educational institutions -the child's cultural capital does not have cur
rency in the formal educational system. They are, in consequence, disadvantaged
in that system unless they are able in some measure to reconstitute themselves so
that they do fit. Similar considerations apply to children from ethnic minority
groups whose cultural capital does nor 'fit' the culture of the school which tends
to reflect that of the majority group. The problems of Maori children in this
regard are discussed in Chapter 8.

The role of formal ECS in the education process is problematic. Tizard notes
that 'the pedagogy of the early years is as yet relatively undeveloped. We have
very little idea of how, by planning, to achieve our educational goals, or how to
achieve a better relationship between what the adult teaches and what the child
learns'.7 Yet, for a number of reasons, mainly the changes in family patterns and
sex roles already referred to, the importance of formal ECS in the child's educa
tional (including emotional and social) development may be increasing. Families
are now much smaller than they used to be and the availability of grandparents,
aunts, uncles, cousins and other relatives in the immediate neighbourhood is
much less common. Formal ECS thus provides an opportunity for early socialisa
tion including contact with adults other than parents that used to be provided by
siblings and other relatives. Where both parents, or the only parent, are in outside
employment the opportunity for quality adult/child contact will be limited,
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especially on week days when both parents and child are tired. ECS can partially
rnmnpns~rp for rhis_ Frs may also Drovide the children of solo Darents with the- ...... ---r ------- - -- -----. - -- --~ -J -- ~ - .J. . - - - ..1.

opportunity to have contact with adults of the opposite sex to that of the parent;
though, as most solo parents and most ECS staff are female, this may not often
occur.

A further preliminary point is that a good experience of formal ECS on a
voluntary basis, even for a few hours a week, can be a valuable introductio'n for
the child into school life. Assuming a degree of congruity between ECS and
schooling, the school can cease to be a dread or novel experience and would be a
natural extension of kindergarten, playcentre or other forms of ECS.

Most of the research into the long-term educational effects of ECS appears to
have been carried on in America. Some European studies are cited in a 1982
GECD report. 8 There does not appear to have been any significant research into
these effects in New Zealand. Moreover, the American research has been prima
rily concerned with the effects of ECS on disadvantaged children. Early interven
tion programmes for such children were built on the premise that appropriate
services from outside the family could compensate for the disadvantages which, it
was believed, were responsible for the generally poor performance of these chil
dren at school. A number of independent experiments in such intervention were
conducted in the late 1950s and 1960s which, because of their continued
sponsorship, have been repeated several times, thus involving a substantial num
ber of children. These programmes have been investigated by Lazar and associates
(1977/ and Weikart and associates (1978).10 Data from a number of the studies
were pooled and re-analysed by the Consortium for, Longitudinal Studies
(1983).11.12

Lazar l
\ came to the following conclusion after research into the pre-school

education projects:
Pre-school programmes produce a long-term, although not a permanent, increase
in the intellectual functioning of low income children ... Infant and pre-school
services improve the ability of low income children to meet the minimal require
ments of the schools they enter. This effect can be manifested in either a reduced
probability of being assigned ro special education classes or a reduced probability of
being held back in grade. Either reduction constitutes a substantial COSt reduction
for the school systems.
Low income adolescents who received early education rate their competence in
school higher than comparable adolescents who did not have pre-school education.
Probably the most important finding is that low income children who received early
education are better able to meet the minimal requirements of their school. Results
on IQ tests indicate that this may be due to an increase in intellectual skills which
lasts through the very important primary grades in school.

Weikart's Ypsilanti Perry pre-school project started in 1962 and was one of
the pioneer pre-school education projects. An GECD report notes that Weikart's
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observations confirm that the experimental-group children have much less diffi
culty in adjusting to school life than control-group children, but more particularly

.show that they are much more capable of following the teaching in their normal
class than the others. 14 Among the experimental group there is less falling-behind
and less transfer to special classes. Weikart reports that:

By third grade, however, significantly more children in the experimental group
were on grade and in regular classrooms (88 percent in the experimental group
versus 72 percent in the control group). The magnitude of this difference continued
ro increase such that 83 percent of experimental-group children, but only 62
percent of the control-group children were on grade in regular classrooms by the
end of fourth grade. II

A formal cost-benefit analysis of this programme was carried out by econo
mists. According to Lazar l

(', the economists demonstrated that the savings to the
school district from reduced need for special education more than paid for the
costS of the pre-school programmes.

Such results appear to Weikart to provide a decisive argument in favour of
pre-school education for children from disadvantaged social groups. However, the
GEeD questions whether the conditions that enable these results to be obtained
could readily be generalised. 17 It mentions specifically the very small number of
children per class, the intensive, structured cognitive stimulation programmes,
specialist teachers, weekly contact with the families through home visits, and the
experimental nature of most of the projects. It also notes the probable favourable
bias of public school teachers tOwards children who have participated in an
experimental programme. Such a bias is only effective as long as the number of
children attending nursery schools remains small-a feature that is not present in
New Zealand.

Lazar lH seeks to analyse the reasons for the success of the surveyed programmes.
He first points to twO factOrs that were not found to be correlated with positive
outcomes. First, no differences between curriculums were found. All the curricu
lums worked. He concludes that 'Any reasonably designed, age-appropriate set of
learning goals can be achieved in a number of ways'. Second, he reports that
while in-service training of teachers was positively related to successful outcomes
for children, the prior training of the teacher was not. 'Professionals did well, as
did paraprofessionals, as did parents serving as teachers of their own children'. A
cluster of five interrelated programme characteristics were found to be related to

posltlve outcomes:
i age of intervention-the earlier the better;

ii adult-child ratio-the fewer children the better;
111 number of home visits-the more the better;
IV direct participation of parents-the more the better;
v services for families, not just the child-the more, the better.
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The studies did not isolate or weight the individual items in this cluster.
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In terms of public policy implications, Lazar suggests that these American
studies mean that early education, whether by a teacher or parent, can enable
poor minority children to meet the requirements of public schools. They also
mean that searching for the best curriculum 'is lik~ looking for a perfect procrus
tean bed. They suggest, further, that given good inservice training and super-·
vision, paraprofessionals can do a fine job-and so can parents.'

The most important positive aspect of these early intervention programmes is
their long-lasting positive effect. This, Lazar suggests, is not due to curricula bur
rather is a result of changes in parents' values and anticipations for their children.
He concludes as follows:

A single shot of pre-school seems hardly enough co produce a life-long change. I
believe that the increased participation of parents provided the value change that
led them co encourage and reward their children's learning activities. When the
professionalisation of education drove parents out of their children's learning, an
essential condition for learning may have been severely damaged. Perhaps we can
prevent that loss in the future by bringing parents back into partnership in the
educational enterprise.

As already noted, most of the research into the effect of early intervention has
been directed at children from disadvantaged backgrounds. The programmes
have been designed to improve the life-chances of such children by providing a
'head start' into regular schooling. Relatively little research appears to have been
undertaken on middle class children. Schweinhart and Koshel"! report one project
undertaken in Massachusetts. The evidence obtained from that project indicates
that the school problems of middle class children are lessened somewhat by
experience in good early childhood programmes, but not as much as for children
whose problems are greater. 'At the end of grade two, 14 percent of (the
project's) middle-class participants established inappropriate classroom learning
behaviours, as compared to 28 percent of a control group; 19 percent of (the
project's) participants had difficulty in reading, as compared to 32 percent of the
control group. These benefits are certainly worthwhile, bur they are not as
extensive as the benefits found for children of low-income families.'

Another project cited by Juan, is the Brigham Young project which seeks to

determine if pre-school attendance has positive effects on more advantaged chil
dren. He notes that 'Findings at present point to pre-school being of development
significance to achievement and education-oriented children especially in terms of
social development'. ,0

Initial research at Bristol University is reported to show encouraging indications
that pre-school education in a wide range of forms (play groups, day nurseries
and others) had led to marked educational advantage at the ages of five and ten
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for children from differing social backgrounds. Some cautlons have, however,
been noted. Firstly, some of the advantages of pre-schooling had been lost by the
age of ten. Secondly, there was a negative association between pre-school attend
ance and behaviour at primary school. Thirdly, the research team had not been
able to account for 'good parenting' which may in part explain the success of
playgroupS.21' 22 All previous research in Britain into ,the effects of pre-school
education had proved inconclusive.

In summary, the educational function for formal ECS appears to be largely
supplementary to the education provided at home. With changes in society, the
contribution of formal ECS seems likely to be more important than in previous
generations. Formal ECS appears to have a particularly beneficial role in the case
of children for whom home life does not provide an environment supportive of
educational attainment. Even in these cases, the benefits of formal ECS to such
children may be largely due to changing the attitudes and raising the expectations
of their parents. For children from higher socio-economic groups who are not in
at-risk categories the benefits of formal ECS seem highly problematic. Certainly
the results of research such as that carried out by Weikart at Ypsilanti can not be
extended to other types of children. Schweinhart, Weikart and Lamer" are quite
specific on this:

These findings cannot be generalised to types of children who were nOt included in
our sample, and it is clear that we studied poor children who were at risk of school
failure.

The custodial function of ECS is particularly important at this early stage of the
child's development when it is highly dependent on adult care for its physical as
well· as its emotional well-being. As already noted, the distinction between
custody (or care) and education can not be pushed very far at this stage since
every act of care tends to involve an element of education in its broadest
developmental sense. Thus, any act of transfer of custody tends to involve the
transfer of educational aspects as well. Clearly, different custodians will have
different understanding of, and different levels of acceptance of, their educational
responsibilities.

Conflict between the education and custodial functions can arise where the
particular educational and emotional requirements of the child are better met at
home rather than in pre-school or child-care-and vice versa. The tension is more
likely to arise in all-day child-care situations rather than in sessional care at
kindergarten or playcentre. This dilemma raises the question whether child-care is
designed primarily in response to the needs of the adults or of the children. If the
former then its function is generally either to allow workforce participation or,
simply, to relieve the adult of the sole responsibility for child-care. Of course, it
may be that child-care can serve the interests of both parent and child. However,
this will not always be the case-for example all-day care may be the most
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convenient form for the working parent but may not be the most beneficial form
for the very young child. Good quality child-care services will, of course, _reduce
the extent of the trade-off.

Conflict between the educational and custodial functions may also arise because
of differences between the culture and value systems of the home and those of the
custodial institution. This is particularly likely to arise in the case of ethnic or
cultural minorities who may have different views about child upbringing and/or
have concerns to ensure that their culture and/or language is transmitted to their
children in their early formative years.

Benefits of Early Childhood Services

The children who attend the various forms of ECS institutions are far toO young
to appreciate the longer-term benefits and coSts of the education and care that
they receive. They will, however, be responsive to the environment, and some
parents judge the benefit of ECS by whether or not their children enjoy the
experience, that is, by the extent of the immediate consumption benefit. 24

The longer-term benefits seem, from the research referred to earlier, to largely
accrue to children who, for various reasons, are at risk of subsequent school
failure. It seems reasonably clear from the work of Weikart, Lazar and others in
America that a wide range of ECS varieties will have long-term beneficial effects
on children from disadvantaged socio-economic backgrounds. The advantages are
not only in strictly educational terms such as success at school (higher grades,
longer participation and so on) but also in terms of better access to the labour
market, less delinquency, a lower incidence of teenage pregnancy and so on. There
is some indication that at-risk children from advantaged homes also benefit but to
a much lesser extent. The research cited by Juan suggests that there are advan
tages in terms of social development for achievement-and education-oriented
children.

Parents will experience through their children the immediate COStS and benefits
to the child of his or her education. To the extent this is provided at home, the
experience will be direct. It will be more difficult for the parent to predict the
longer-term costs and benefits, whether or not the education is carried on at
home. Parents will have different views as to the value of ECS-based to some
extent on their own childhood experiences, their orientation towards education,
their cultural, social and economic expectations for their children, the social
pressures around them and the costs of obtaining ECS.

The benefits of ECS to parents will also be from the custodial function. This
will range from a sense of sharing the responsibility of child rearing and short-
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term relief from the burdens of child-care while their child is in sessional care to
long-term relief of those burdens and responsibilities "."hile the child is in day-care
enabling them to participate in the workforce, continue education or engage in
other activities. Thus there may be considerable psychic, emotional and economic
advantages to parents from day-care arrangements.

Parents will balance their judgement of the benefits and costs of the education
to their children from various sources of ECS against the benefits and costs to
them of the custodial function. There may be difficult trade-offs -for example, a
higher standard of living against less parentichild contact time. Hence, in a
hypothetical free choice situation where the parents are fully informed of all
pertinent benefits and costs to all parties of all options, the parents will not
necessarily optimise the net benefit to the child. The trade-off between benefit to
the child and to the parents is natural and inevitable. However, some parents will
'fail' as parents, not in that they make a trade-off, but in that they unduly weight
their own interests against those of the child. This may not always be deliberate.
It may occur because the long-term effects of different forms and sources of
education and care are not realised and assessed.

Society as a whole will also experience costs and benefits of different forms and
sources of ECS. Society will benefit from well-socialised individuals, who will
eventually contribute socially and economically to the community at large. In
practice, however, these costs and benefits will largely accrue to the individuals
concerned in terms of the psychic income from better social interaction and status
and material income from better paid jobs. Thus, to the extent that formal ECS
contributes to these advantages, it contributes all or most of those advantages to

the individual child. (See Chapter 4 for an elaboration of this point.)
Research does suggest, however, that certain costs to the community can be

avoided by investment in ECS by society for those at risk of educational failure.
The costs to society take the form of special education, Department of Justice
expenditures of various kinds, costs arising from teenage pregnancy and such like.
Reference has already been made to the cost-benefit analysis of the Ypsilanti Perty
pre-school programme. Barnett'\ summarises the results as follows:

... the estimated net present value of the programme was substantially positive for
all reasonable discount rates. When distribution was considered, both participants
and taxpayers were likely to be net beneficiaries of the program, even though
taxpayers paid the entire cost.

However, as already noted, it is not at all clear how far such results can be
generalised from small samples across the spectrum of children in 'at risk'
categones.

Formal ECS may also benefit ethnic groups by helping them to transmit to

their young children their language and culture. An obvious example of this in
New Zealand is the Kohanga Reo movement.
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Finally, providers of institutional ECS will benefit from monetary and psychic
income generated by their job, leisure time, and such like. Benefits will tend to be
greater, the higher the status of their profession.

Goals of Government: Why Intervene?

ECS may fill important functions, but this does not necessarily imply the need for
government involvement. As discussed in Chapter 2, the Government may
become involved in education because of equity concerns, agency problems, social
costs and benefits, or efficiency concerns.

The equity concerns as regards schooling are discussed at some length in
Chapter 4 and extended in Chapter 5. In terms of the non-compulsory pre-school
stage the equity concerns can be broadly of two types:

that all children capable of it are enabled to achieve a. certain mini
mum educational standard (including social and communication skills)
prior to arrival at primary school;
that all parents have access to the custodial function and the benefits
that flow from that function.

The first equity concern is a matter of setting some minimum standard of ECS
provision and, more problematically, of educational (broadly defined) attainment.
Minimum standard of provision would require ensuring equity in access and
process to the requisite educational level and equity in what is offered by the
services of ECS for children in moving towards that levd. At the compulsory
school level such equity is seen as being attained when free provision of public
education is made to all between certain ages with a controlled core curriculum
and minimum standards set in areas such as teachers training, physical characteris
tics of school plant, class size and similar aspects. Such provision does not, of
course, ensure equity in attainment since what is brought to school by individual
children in terms of natural endowment, parental support and expectations differs
vastly. The logic of setting some SOrt of minimal standard is that the state should
provide additional assistance to those who, for whatever reason, find it difficult to
achieve that standard. This raises two questions:

first, how far should the state go in enabling such provision since in
some cases the costs will be very great and the chances of achieving the
desired minimum standard very small;
secondly, how far should the state intervene in domestic circumstances
which may be inhibiting attainment of the minimum standard.
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This second question is particularly relevant to the pre-school and early school
years-essentially it is an agency issue and is considered as such at on pages 57
and 58.

A further problem with the minimum standards of attainment approach is to
determine what characteristics should be measured and at what levels the stan
dards should be set. The pre-school period can be critical for child development,
and poor foundations in terms of attitudes to other children and adults and to the
acquisition of knowledge and skills can be very difficult or even impossible to
correct later. At the same time, it would be very difficult to set objective tests for
very young children, particularly of attitudes. Also, what is, or is not, a desirable
attitude may depend very much on the eye of the beholder. The issue is likely to
be particularly sensitive for children of minority ethnic groups whose values and
attitudes may not coincide with those of the dominant culture as reflected in
schools.

Any form of minimum standard approach is likely to run into one of the
thorniest of child-care policy issues-that of the proper role of parents ..Upbring
ing and education of the very young is almost universally seen as primarily the
responsibility of parents and this, presumably, is why, unlike primary schooling,
pre-school attendance worldwide is almost always voluntary and any government
provision tends to be partial. The early intervention programmes were aimed at
children of the disadvantaged-to compensate for poor parenting. The American
Head Start programme and the 'Home Start' programmes such as the Ypsilanti
programme (involving visits to children's homes) were clearly aimed at the
disadvantaged. These programmes had to wrestle with the understandable hesita
tions over any implication of 'interfering' in family life. For these reasons many
programmes have what Joffe refers to as a 'rhetorical commitment to "parental
involvement'" .26 Parental involvement can mean little more than 'token' parents
on decision making boards. Sometimes 'parental involvement' means that parents
should receive services from child-care providers. In many American programmes
there have been attempts at 'parent education' which is a sensitive aspect of an
already very sensitive issue. However, given the high degree of parental responsi
bility for the care and education of the very young, any minimum standard
approach would necessarily involve parent-as much as child-assessment. As
Joffe has observed, in compensation programmes where intervention services are
delivered to the parents of children perceived as deficient, the difficulties of
reconciling 'parent education' with parental self-esteem are magnified.

A further problem with education intervention, which arises especially in the
very early years, is that of ensuring that it promotes, rather than undermines,
parental responsibility. This applies whether the intervention is directed at the
child in an ECS centre, or at the parent in the home or through her or his
participation in the ECS programme. One feature of ECS is, simply, that they are
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not, and do not call themselves, 'schools'. Schools tend to be seen as official
centres run by professional people and tend not be regarded as accessible by
working class people, however much school staff may welcome and seek-out
parent contact. The difficult objective in this regard is to achieve whatever degree
of expertise is required for quality child-care without losing parental contact and
thus opportunities for encouraging and assisting parents. It would be unfortunate
if the increasing 'professionalism' among ECS staff led to loss of parent involve
ment or promoted the attitude that expert child-care can only be carried Out by
highly qualified professionals.

The second aspect of equity raised on page 55 above is that of equitable access
to the custodial function. Precisely what is equitable access is problematic. The
benefits of the custodial function may take the form of increased leisure, time for
further education, the opportunity to participate in the labour market or, simply,
to be relieved temporarily from the physical and emotional demands of caring for
small children. The benefits are substantially captured by the carer and her, or less
commonly his, family. The benefits to the family may include having greater
family income and the material benefits that can provide, or having a more
rela..'{ed and contented spouse and parent. There may be wider benefits to the
community from increased female participation in the workforce and from a
higher level of education and training among women. However, it seems likely
that these benefits accrue mainly to those directly concerned and their families.

The question of equitable access to child-care facilities for working mothers is
essentially one of public policy-whether affirmative action is required to assist
the life chances of women. The assumption is not just that the benefits of child
rearing do not compensate for the disadvantages in terms of loss of external work
and educational opportunities, but that the public has an obligation to compen
sate for that net disadvantage from what would be (without the compensation)
the result of an irrational decision to have children. Or, in the case of unplanned
children, that the public should compensate parents for the unexpected net loss.
The validity of the assumptions will not be self-evident to all, and depends
largely on conclusions reached about the degree of community responsibility for
raising children. However, should affirmative action be deemed desirable, it
would then be necessary to consider the best instruments to achieve the desired
level of affirmative action. The provision of state subsidised child-care is only one
of a range of possible instruments.

The agency problem arises when the parents are perceived to be making
incorrect education and care decisions on behalf of their children or are themselves
an inadequate source of care and education. Both types of weakness may be
linked to disadvantage in the family and thus to equity issues. Educational
performance and aspirations in New Zealand have been found to be linked to the
educational level of parents and to family literacy, both factors being linked to
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socio-economic status. 27 Disadvantaged families may find it difficult to balance the
long-term investment benefits of qualitY time with their children against thev ~ .. _

short-term costs and thus be more liable to under-invest.
State intervention to counter agency problems may help remove problems in

relation to ECS sources external to the family, for example, by removing or
reducing cost barriers or clarifying, removing or reducing options as to choice of
external sources. However, to the extent that activity within the family is itself a
source of educational and developmental problems (for example, a lack of a
warm supportive environment, lack of stimulating toys, books and so on) inter
vention to deal with issues outside the home does not tackle the problem.

The prime role of parents in care and education of very young children has
already been discussed. The relationship between parents and ECS is, essentially,
one of partnership. At this early childhood stage the parents are necessarily the
senior partner in terms of responsibility for the child. The balance in the partner
ship will change over time, with the school assuming a greater role and the
student entering the partnership in his or her own right.

It was noted earlier that many intervention programmes were designed to
compensate for disadvantages in the home. But, in the view of at least one
authority (see page 50), the main reason for the success of American early
intervention programmes was increased participation of parents in their children's
learning activities. Intuitively this seems entirely predictable; a small improvement
in the quality of the care and education of the child during the, say, 95 percent of
the time it is in the care of parents is likely to be more advantageous than a
quantum leap in quality during the, say, 5 percent of time it is in the care of an
ECS institution.

Except in cases of serious abuse and neglect, the role of the ECS institution will
be to complement and support the role of the parent. Any action by the ECS
institution that weakens the role of the parent will tend to undermine their
essential partnership-not least if ECS institutions become remote, 'professional'
institutions not readily accessible by those parents who most need parenting
assistance and encouragement.

One goal of government intervention may be to achieve societal benefits not
captured by the individual. At the pre-school stage (and also, to some extent, the
primary stage) the nature of the benefits from intervention are likely to be the
enhanced cognitive and other abilities that will underlie later intellectual and
social achievement. Such benefits will be very largely captured by the individuals
concerned and their immediate families. If, however, social benefits significantly
exceed private benefits there is a case for government intervention aimed at
enlarging the number who, in achieving private benefits for themselves, will also
bring public benefits in their wake. According to the American research quoted
earlier, there is likely to be a net gain to society from investment in early
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intervention for young children from disadvantaged homes and who are clearly at
risk. However, as already noted, some caution is required: it may not be realistic
to generalise the results of research based on very small samples across the
spectrum of the relatively disadvantaged in society.

A further caution is required. The position held by certain pioneers who hoped
to improve the conditions of the working classes by education alone is not now
widely held. Reference was made in Chapter 1 to the relative optimism on this
point in New Zealand. In most industrialised countries the belief now, according
to the GECD, is that 'there will only"be better education, hence better school
results and progress in the cognitive and affective development of disadvantaged
children, if and when there is an improvement in their living conditions'. 28 This
would involve action on a very much wider front than education alone.

Notwithstanding the cautions expressed above, particular consumer and pro
vider groups may attempt to enlarge the concept of public benefit deserving of
public funding or support to encompass the private benefits captured by children
and their families.

The efficiency grounds for government interVention will largely be in terms of
reducing the transaction costs of parents seeking institutional ECS. Government
regulation of private providers and government provision will tend to ensure
minimum standards of provision and reduce the risk of institutional failure. There
are, however, potential inefficiencies in such government intervention and whether
their net effect is efficient or not is problematic. These inefficiencies are discussed
in the following section.

Costs and Instruments of Intervention

The preceding discussion has indicated the range of problems in determining the
purposes and optimal extent and form of government intervention in early
childhood education and care. The general problem of government intervention
discussed in Chapter 2 suggested that: the difficulty in establishing the purposes
and benefits of education may lead to the Government's educational agenda
being substantially determined by interest groups, that public expenditure may be
substituted for private expenditure, and that private educational agendas may be
displaced by a monolithic public agenda. There are, in consequence, substantial
potential costs to state intervention in education generally. In addition, there will
be significant transfer costS involved in collecting revenue and redistributing it. 29

The effectiveness of government intervention in early childhood care and
education will be judged in terms of the relationship between these costs and the
improvement in outcomes in terms of equity, the agency problep1, social benefits
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and efficiency. The possible instruments of intervention fall within the categories
of information, guidaIKe or leadership, regulation, funding/taxation and
provlSlon.

The provision of information, guidance and leadership would seem most likely
to deal with the agency problem except where serious cases of parental failure are
involved. As noted already, action to improve the quality of the parental role in
upbringing is likely, at least in some cases, to be more advantageous to the child
than 'short-bursts' of institutional input. The difficulty will be making informa
tion accessible in a non-threatening, supportive and culturally sensitive manner to
those parents who most need such assistance.

Regulations are often put forward as the most suitable instrument in dealing
with efficiency concerns. In the ECS area, such regulations could cover minimum
standards of physical plant and supervision. The requirement for, and monitoring
of, such standards will minimise the possibility of seriously wrong decisions by
parents as regards choice of ECS. Regulations also have costs. First, they may
prevent the establishment of low-cost forms of ECS which may not be seen as
high quality but which may, nonetheless, for some children, be an improvement
on informal arrangements not covered by regulations including custody in the
home. Secondly, regulations may be culture specific and thus tend to stifle the
development of initiatives within another culture.

Funding (subsidies) and tax arrangements are commonly suggested as the most
suitable instrument for dealing with equity issues. Such arrangements could be
applied to the individual or to ECS institutions. The general objective of such
arrangements would be to assist parents to care for their children either by raising
their level of disposable income or by reducing the cOSt of specific external sources
of ECS. The former method would include tax and benefit arrangements directed
towards parents of young children. The higher income thereby achieved may not,
of course, be spent in whole or even in part on external ECS. Nonetheless, such
arrangements give parents discretion on the disposal of the resources directed
towards them from others in the community. Parents may decide to use the
increase in disposable income on other items that benefit their children as much or
more than external sources of ECS. Subsidies specific to external sources of ECS
may be given to the parents in the form of an entitlement usable only at a
government approved ECS institution or to approved institutions enabling them
to provide services at less than full cost or free. Provision in the form of higher
disposable income clearly gives parents most freedom of decision-but that
freedom may be abused to the detriment of the child. If it is felt that such abuse
is likely to be widespread then subsidising parents via entitlements would, at
least, allow an element of parental choice as between external sources of ECS.
New sources could be expected to emerge to meet the COSt and quality require
ments of parents. Subsidising providers is, on the other hand, likely to limit
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choice to th6se institutions already on the approved list-and thereby to limit
innovation. On this poim Tizard considers that, because the pedagogy of the early
years is relatively undeveloped, it is important 'at a time of expansion of services
for the under-five (in the UK) to emphasise the need for innovation, both in the
kind of services provided and in educational thinking' .30

Provision by the Government, whether subsidised. or not, is another possible
means of intervention. Such provision is only likely to be essential in respect of
services which the independent sector is unwilling or unable to supply in the
necessary quality or quantity, or where, for ideological reasons, the state is seen as
the only proper supplier. State provision on a fully or partially subsidised basis
could be considered as a means of meeting equity objectives. As such, it is a form
of tied subsidy similar to an entitlement system but without the same degree of
parental choice. Which is preferable will depend on an assessment of the relative
efficiencies of state and independent providers in meeting the objectives of the
programme.

Current Arrangements

The sector is characterised by a diversity of arrangements. It is much less domi
nated by in-kind provision than the school sector; kindergartens approach, but are
not quite, in~kind state provision. Various schemes subsidise different kinds of
centre-based ECS. Regulations govern to varying extents ~:he different services.
This section describes the main kinds of ECS currently available, the Govern
ment's involvement in them and current tax/benefit arrangements relevant to
ECS. Evaluation is left to the next section.

The commonest kind of care (as measured by hours per year, for example) is
home-based care by a family member. It is also the most fundamental in terms of
the child's development, having a far greater influence than external ECS. The
state's regulatory involvement is minimal, but it plays a major funding role
through the Domestic Purposes Benefit for solo parents not in paid employment.
Family Support provides some assistance to low income families.

Some children are cared for at home by a nanny whose wages may be paid for
by the family, the mother's (or father's) employer or the Government (in special
circumstances). Others are cared for by a paid friend or neighbour in an informal
arrangement; provided there are no more than three children (ocher than the
minder's own), the state does not regulate the arrangement. In either of these
cases, the state provides some financial assistance through a tax rebate up to $310
(the maximum corresponds to expenditure of $940 or more) in the 1986-7 tax
year which is allowed for these costs where the solo parent or both parents are in
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paid employment. An additional rebate of up to $200 (the maXlmum corre-
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for charitable donations and school and pre-school fees. Child-care costs may not
be deducted as a work-related expense.

Home-based care outside a child's own home is organised more formally
through the Family Day Care Scheme in such forms as Barnado's New Zealand.
This assumes responsibility for vetting and paying the caregiver and (in some
schemes) giving access to baby equipment, a toy library, or transport to play
groups. The Department of Education provides a subsidy and staff and travel
grants.

Reliable figures on the number of children enrolled in some sort of ECS
programme are not available, but estimates suggest something around 106,000,
or 42 percent of children aged 0-4. Participation rates increase with age; the
number of four-year olds involved is around 93 percent. Government is heavily
involved in the sector and spent about $70 million on ECS in the 1986-7
financial year. Expenditure per child has almost doubled in real terms since the
beginning of the decade, rising from $160 per child in the total aged 0-4 cohort
in 1980-1 to $270 per child in 1986-7 (measured in constant 1986-7 dollars).
The increase has largely been due to the rise of Kohanga Reo (Maori language
nests) and the increasing subsidies for licensed child-care centres.

Table 3.1 gives estimates of the numbers of children involved in some kind of
centre-based care. It shows the considerable diversity of services, and the special
efforts at outreach. For the largest ECS categories, we can estimate government
expenditure per child (Table 3.2).

The oldest and best known centre-based ECS in New Zealand are kindergar
tens. The free kindergarten movement began in 1889. There are now some 550
kindergartens established and operated by 48 kindergarten associations, each
responsible for a defined area. The New Zealand Free Kindergarten Union
(NZFKU) is the national body, membership incorporating all 48 associations.
Under the provisions of the Kindergarten Regulations 1959, the NZFKU is
recognised by the Minister of Education as representing all associations in discus
sion of matters relating to kindergarten policy. All associations and the NZFKU
are incorporated societies. At present a kindergarten may not be established unless
there are 50 children available to attend. Children are eligible to attend from age
two-and-a-half to five. Attendance is on a sessional basis, typically for five
mornings or three afternoons a week, for which parents pay a modest contribution
each term. There are also various outreach services associated with kindergartens,
or staffed by kindergarten teachers; for example mobile vans that travel to rural
settlements. Teachers salaries and employment-related allowances and most other
running costs of kindergarten services are met by the Government. The Govern
ment pays for the site and most of the set-up costs of centres: parents raise money



EARLY CHILDHOOD SERVICES 63

TABLE 3.1: I"~umbers of Children .
In Centre-based ECS 1986

Number 01
Children

Free kindergarten
-recognised free kindergarten
-mobile pre-school
-special groups in kindergartens and playcentres
-itinerant pre-school teachers
-YWCA mobile units

Playcentre
-recognised playcentres
-other recognised playcentres for younger children

Primary schools
-special pre-school classes in primary schools
-individual enrolments in primary schools
-correspondence school, pre-school division
-pre-school classes in special schools
-private primary schools

Informal and community
-recognised small non-profit community groups
-community pre-school workers
-informal family play groups
-children enrolled with visiting teachers for the blind

Child-care
-Sessional licence

private and community kindergartens
special needs centres

-Full day-care licence

Kohanga Reo
Total

40,280
673
143
530
339

41,965

14,729
5,955

20,684

707
83

713
58

287
1,848

5,558
2,403
4,295

146
12,402

6,048
647

14,728
21,423

8,500
106,822

Note that the numbers in child-care are estimates of places rather than enrolments. This over-estimates the
number of children involved in so far as places are unfilled, and underestimares the number where one
place is filled by more than one (less than full-time) child. The rotal is also an over-estimate in so far as
some attend more than one kind of centre.

Source: Department of Education
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TABLE 3.2: Expenditure per Child In Selected ECS 1986

Free kindergarten
Recognised playcentres
Licensed child-care (excluding TKR)
Kohanga reo

No of Children

41965
14729
21423
8500

GOi't

Expenditure
$000

41851
2834

12709
11719

Per Child
Expenditure

$

1000
190
590

1380

Note that these figures refer to year-an-year government outlays. They do not take into account the
opportunity costs of land and buildings owned by government.

Source: (See Appendix, page 79)

for one-fifth of the cost of new buildings and one-third of initial approved
equipment, except in designated special areas where the Government meets these
costs in full. Site and building become the property of the Kindergarten Associa
tion. Government makes an annual grant towards the administrative costs of the
NZFKU. Kindergarten teachers undertake a two-year pre-service training in
teachers colleges: the period is now being increased to three years. Tuition costS
are met by the state, and students are eligible for tertiary assistance grants under
similar conditions to other tertiary students and an additional annual grant of
$500.

Kindergarten Associations are the employers of kindergarten teachers, although
the Government pays the salaries directly. Pay-fixing negotiations on the teachers
side are handled by the Kindergarten Teachers Association (somewhat confus
ingly, the teachers' union is called an association, the body which organises the
service is a union and local members of the NZFKU are also called associations).
As for primary and secondary school teachers, the negotiations are handled on the
Government side by the Education Service Committee established under the State
Services Conditions of Employment Act 1977.

There are three scales: basic scale, head teacher scale and senior headteacher
scale. Progression up the (fairly short) basic scale is automatic. There is an
informal linkage with the primary teachers scale. Positions as head teacher or
senior headteacher have to be applied for. Applications are considered by appoint
ments committees of Associations. They take into account a number of factors
such as length of service, in-service training, and teaching strengths as assessed by
a senior teacher. Interviews may be held, but are often not. Senior headteacher
appointments are on a three-year contract which can be renewed at most once.

There is no formal inspection of kindergartens or performance assessment of
teachers except when they are applying for promotion. Senior teachers visit
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kindergartens about once a term to provide advice and guidance to teachers. Any
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elsewhere) must be investigated. A complaint may be unfounded; if not steps are
laid down for disciplinary action, and this can result in dismissal if the charges are
sufficiently grave. Early Childhood Education officers of the Department of
Education have a supervisory and monitoring role.

The maximum staff/child ratio in kindergartens is 1:20. There is a govern
ment commitment to lower this under the PSU (pupil session unit) scheme to
values of 1 to about 12-15. Currently there is a shortage of kindergarten
teachers; this has delayed implementation of the PSU scheme.

Kindergarten teachers, like primary school teachers, have 10 weeks holiday
(including Christmas/New Year) a year. Class contact hours generally amount to
8 half days a week (as compared with 10 for primary teachers). Classes generally
finish at 3pm, though variations are possible. Other tasks include pre-entry classes
and home visits.

The playcentre movement dates from the early 1940s. There are now some
670 playcentres which are parent co-operatives and are organised through regional
playcentre associations which are affiliated with the New Zealand Playcentre
Federation. Playcentres, like kindergartens, cater for children aged from two-and
a-half to five who attend on a sessional basis, usually from one to five times a
week. Children under two-and-a-half may attend with their parents but are not
officially counted. Parental input is an important feature, and the playcentre
movement has a greater parental education role than the other main organised
forms of child-care (except possibly for Kohanga Reo). Playcentres used to be
characterised by a less obviously structured programme for the children than
kindergartens, but a study by Meade suggests this may no longer be the case. ll

Many playcentres are in rented accommodation. Where the centres are in
permanent buildings, the state provides set-up and building maintenance COStS as
for kindergartens and the property is ceded to the playcentre. At 1 April 1986 the
assistance available to playcentres consisted of:

subsidies for the site, buildings, equipment and furniture and building
maintenance, as already explained;
an establishment grant of $673 for each new centre;
an operating grant of $12.76 for each half-day session for centres of up
to 20 children and $16.23 per half-day for centres with 21 or more
children;
a liaison grant of $504.43 per year for each centre;
grants of $47.30 per annum per group to special groups for education
ally handicapped children for the maintenance of equipment and the
purchase of expendable material;
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special needs grants for playcentres in financial difficulties;
training grants of $453.97 for each playcentre to meet the costs of
training for playcentre supervisors;
an administration grant to the New Zealand Playcentre Federation Inc
($9,420 was voted in 1986-7).

(Source: Notes on the Estimates 1986/87, pp 32-33)

The minimum group size for government support is 10 children. The chief
difference in state support between kindergartens and playcentres is in the pay and
training of the personnel. These personnel consist of supervisors (teachers) and
liaison officers (who provide an advisory role and liaise between the playcentre
associations and individual playcentres). They are generally parents who have
undertaken training provided by the Federation. They are paid only minimal fees
for their work, unlike salaried kindergarten teachers. The Government provides a
grant towards training costs, but this is less expensive than kindergarten training,
being field-based, and of shorter duration (in full-time equivalence), and requir
ing no student income support. In 1986-7 $0.35 million was voted for playcen
tre training, compared with an estimated $3.3 million for kindergarten training.

Quality assurance is through the Federation's liaison officers. Where super
visors are performing in a way unsatisfactory to parents, the parents have the right
to dismiss them. As for kindergartens, the Early Childhood Education officers
have an important supervisory and monitoring role.

Child-care centres are administered by a variety of groups including community
and church groups, voluntary agencies and private commercial operators. Under
the Child Care Centre Regulations 1985, a child-care centre is a place for the care
of three or more children under the age of seven years by the day or for part of the
day. The regulations specify requirements on indoor and outdoor space, sanitary
facilities, and staffing requirements (including the necessity for a supervisor with a
recognised training qualification). Licensees are required to provide adequate play
equipment and to organise a satisfactory programme of activities for the children.
Child-care centres may provide sessional care (that is, private kindergarten) or
day-care (all-day care). Hours of care for a child in many centres can be chosen
flexibly to meet parents' needs. Day-care staffs working hours are typically much
longer than kindergarten teachers' because they have to meet the needs of their
customers, many of them in full-time paid employment.

The state provides grants as follows: amounts are as voted for 1986-7:
Family day-care co-ordinator ($10,400 per year)
Family day-care administration/transport grant of $4,400 per annum
per proJect;
Family day-care training and caregiver support grant of up to $2,200
per year per project;
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operating expenses for the accreditation board organising the child-care
training qualification ($28,000);
establishment grants of up to·$22,000 per centre to newly establishing
community-based child-care centres to meet setting-up costs;
New Zealand Childcare Association gram to assist with administration
costs ($35,000)

(Source: Notes on the Estimates 1986/87, pp 36-37)

In addition, the state provides training grants to encourage centres to use more
trained staff. Various kinds of training are acceptable for licensing and subsidy
requirements. There are one-year courses available at Auckland, Wellington,
Christchurch and Dunedin Teachers Colleges and a field based training scheme is
operated by the New Zealand Childcare Association. Primary and kindergarten
teaching certificates are also acceptable. There are four grant categories:

A licensed child-care centre is eligible for the trained supervisor grant
where the centre's supervisor is directly involved with the care and
education of the children and holds a recognised child-care <qualifica
tion. The amount at 1 April 1986 for a full-time centre was $6,250.
A licensed child-care centre is eligible for a trained staff grant for each
staff member with a recognised child-care qualification. The amount at
1 April 1986 for a full-time centre was $4,730 per trained staff
member.
A licensed child-care centre may apply to receive a training incentive
grant to enable an existing staff member who does not hold a
recognised child-care training qualification, t( undertake training
toward such a qualification in the year for which the grant has been
applied. The amount at 1 April 1986 was $1,880 for a full-time
centre.
A training courses grant provides for training programmes run by the
New Zealand Childcare Association, the Kindercare Learning Centres
and the New Zealand Licensed Childcare Centres Federation (a body
representing the interests of privately operated child-care centres).

(Source: Notes on the Estimates 1986/87 pp 37-38)

Clearly the grants fall well short of the subsidies enjoyed by kindergartens.
Also, in contrast to kindergartens and playcentres, site, buildings and building
maintenance costs are the responsibility of the proprietors or groups owning or
organising the centres.

Government as an employer is involved with child-care centres for its staff. In
the 1987-8 financial year, $1.1 million was voted for the purchase of buildings
for this purpose. Centres are run as independent incorporated societies; costs of
salaries, general expenses and so on are covered by parents. Ten percent of places
are reserved for children of non-public-servant parents.
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A different kind of subsidy is the child-care subsidy administered by the
DeDartment of Social Welfare. It is targeted to low income families who need... ~

child-care to get into employment or for other welfare reasons. It pays up to $27
(from mid-1987) a week towards child-care centre fees, the 'amount depending
on family income.

A fairly new form of ECS is Te Kohanga Reo (Maori language nests).'2 These
were established by Maori people and provide ECS in a whanau setting and aim
for the children to become familiar with Maori language and Maori cultural
values. Each centre is administered by Te Kohanga Reo Trust and local Maori
management groups. Some (but not all) of the centres are licensed under the
Child Care Centre Regulations which treat Kohanga Reo somewhat differently
from other child-care centres. The centres are generally located in marae com
plexes, church halls or community centres. Costs are shared between the Govern
ment (Maori Affairs) and families. The Government pays a grant to the Trust
which disburses funds as it sees fit. In the 1987-8 financial year, the grants were
$5,000 for new Kohanga and $18,000 for existing ones. These amounts are the
same regardless of the Kohanga roll. However, very small groups or those
operating for a short time each week would not be eligible for a grant. Accounts
for existing Kohanga are professionally audited each year. Training is organised
through the Te Kohanga Trust which has prepared a field-based training course.
The method of learning is community oriented, in the form of whanau wananga.
Those who complete the training receive the Te Kohanga Reo Trust Certificate.
Kohanga in receipt of grants from the Te Kohanga Trust are not also eligible for
the child-care grants described on page 66. However, they are eligible for the
DSW subsidies, described above, for low income families.

One reason for the larger expenditure per child for Kohanga (see Table 3.2 on
page 62) is that the table shows cash outlays by the Government rather than
economic costs. The Government in the past has invested heavily in sites and
buildings for playcentres and kindergartens. Thus, current outgoings for rent and
mortgages are, on average, low. For Te Kohanga Reo, aggregate figures are not
available, but it appears that many are paying rent for their accommodation.

Other kinds of ECS aimed at meeting the needs of various special groups,
(such as rural children and disabled children) include a variety of arrangements
such as mobile kindergartens, the correspondence school's pre-school section and
pre-school classes in primary schools. Community pre-school workers are paid by
the Department of Education to encourage parents to provide early childhood
education for children who may otherwise not attend an early childhood centre.
They assist family play-groups and encourage communities to develop local
leadership in early childhood education. They also encourage parents to provide
good educational experience in the home. The approved establishment of pre
school workers at 1 July 1986 was for 14 equivalent full time positions shared by
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part-time appointees, plus 16 full-time equivalent positions established by REAP
(Rural Educational Assistance Programme) Committees.

Who Attends Pre-School?

Attendance at pre-school by some 50,000 new entrants to primary school in
1980-1 was surveyed by Fenwick et al." The survey produced interesting results
in terms of the variation in the take-up of different pre-school facilities by
different ethnic groups. The authors point out that their survey was taken prior to
the establishment of Te Kohanga Reo.

Overall, some 78 percent of children surveyed had attended some form of pre
school-of which 54 percent attended kindergartens and 17 percent attended
playcentres. This is an appreciably higher figure than the estimate of one-third
made by the Committee of Inquiry in 1971.\4 The survey results showed major
differences between ethnic groups: 85 percent of European new entrants had
attended, compared with 59 percent of Maori, 48 percent of Pacific Island, and
66 percent of other ethnic groups. The survey notes that 'In only 11 percent of
cases was it known for certain that a European child had not attended pre-school
compared with 33 percent of Maori children, 40 percent of Pacific Island chil
dren, and 24 percent of children from other ethnic groups'. The report also drew
on a Department of Statistics Social Indicators Survey. This showed a significant
relationship between pre-school attendance of four-year-olds and mothers' access
to private transport, mothers' and fathers' occupations and household income.
The authors of the report expressed concern that pre-school attendance was so
strongly related to ethnic group, to occupation, and to household income, and
suggested that these results may indicate a need for continuing innovation in pre
school education if Maori and Pacific Island children are to be included. One
innovation to which they referred, Te Kohanga Reo, has increased substantially
since the report was written: there are now about 500 Kohanga and some 10,000
children involved.

A study by Ferguson et alof 1,071 Christchurch children born in 1977 gave
similar results as regards the relationship between socio-economic factors and pre
school attendance. 35 They found that children from the most socially privileged
background were over ten times more likely to receive continuous pre-school
education than children from the most socially disadvantaged group. They con
cluded that the way in which current pre-school services operate is to produce an
upward allocation of economic resources away from the socially disadvantaged
child. Again it should be noted that the subsequent growth of Te Kohanga Reo
and child-care will have altered the position.
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Taxation/Benefit System

We explained on pages 61 and 67 the tax rebates and the DS~l subsidy
available for child-care costs. These encourage families to use external providers of
child-care services. Other parts of the tax/subsidy system provide incentives in
the opposite direction, encouraging more at-home care. First, Family Support
gives a guaranteed minimum income; one-income families are more likely than
two-income families to qualify for this. Second, when families pay for an external
source of child-care, taxes (GST and income) are levied. With self-provided
child-care, no taxes are payable.

Evaluation of Current Arrangements

There are two general problems in evaluating the Government's intervention in
early childhood care and education. The first is that there are no objective tests
that could be readily applied to the 'graduate' of government assisted ECS
institutions. Allied with this difficulty is the almost total absence in New Zealand
of the sort of research that has been undertaken elsewhere-particularly in
America. Nor, indeed, have intervention programmes been undertaken among
disadvantaged children in New Zealand of the kind undertaken by Weikart and
others. Thus there is no research data on the long-term effects of different kinds of
institutional ECS with different curricula (for example, play-group and kindergar
ten) or of the different long-term effects of day-care, sessional care and home care.

The second general problem in evaluating ECS is that the major provider of
the education and care of young children is the parent. Leaving aside cases of
serious parental failure, the ECS institution can, at best, only be a junior parmer
with the parents in this process. As suggested already, there seems to be good
grounds for thinking that much of the educational advantage that an ECS can
perform for the young child is by providing assistance to those parents who most
need guidance, encouragement and support in the parenting task. Thus the effects
of ECS are, in such cases, indirect and that much more difficult to assess. Further,
even with the best outreach programmes, there will still be parents who, for
various reasons, do not respond-in such cases, 'failure' clearly can not be
attributed to ECS.

There are few, if any, indications at the primary level that educational and
social integration standards are improving significantly (see Chapter 4). One
cannot necessarily deduce from this that ECS does not have the advantages often
claimed for it. It may be that the situation would be worse without ECS or that
those children for whom ECS attendance would be most beneficial do not take up
ECS opportunities. Nevertheless it does seem to be the case that the high, and
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probably still increasing, rate of ECS participation has not had a clear positive
effect on performance at school.

It is, of course, extremely unlikely that the present, very varied system of state
intervention into early childhood represents the outcome of systematic develop
ment. Tne present system has developed piecemeal over many years. The varying
rates of assistance alone (see page 62) would suggest the lack of a comprehensive,
logical approach to its development. For the reasons described in Chapter 2, the
present pattern of state intervention is far more likely to have been the outcome of
interest group pressure. That the pattern is very largely one of state assistance to,
and regulation of, parent associations and commercial operations, rather than
massive free state provision as in the school sector, is probably largely due to the
fact that the historical development in the UK and elsewhere of pre-schools was
rather different to that of primary schools. That the ECS sector is non-compulsory
presumably reflects the still widely held view that parents should make decisions
for very young children, including decisions as to whether or not their children
should attend ECS.

In the absence of clearly stated global objectives for government intervention
and evaluative criteria for the ECS sector, evaluation is best undertaken in terms
of the possible reasons given earlier for government intervention-namely equity,
agency, societal benefits and efficiency.

The achievement of equity objectives can be tested in terms of the twO equity
concerns suggested on page 55. The first concern is that of enabling children to
reach a certain educational standard prior to arrival at primary school. Closely
associated with this concern is that of the agency problem. In terms of equity one
could expect special assistance directed at families perceived to be most in need of
support in providing education and care for their children. In terms of meeting
agency concerns, one would expect emphasis on assisting parents by encourage
ment to be involved in ECS arrangements and other means of providing informa
tion and guidance.

It would appear that, whatever the rhetoric may have been, equity considera
tions in terms of the educational function of ECS have not, in practice, had a
dominant influence in the development of government policy towards ECS.
leaving aside Te Kohanga Reo for the moment, it seems clear from the work of
Fenwick et at and Ferguson et at that the bulk of ECS assistance (provided via
kindergartens and playcentres) has not accrued to the more disadvantaged chil
dren in society. 33.35 This would seem to be the clear conclusion from the relative
lack of attendance by Maori and Pacific Island children. Fenwick et at found that
the largest difference in take-up rates was for free-kindergarten attendance-37.5
percent for Maori children compared with 60 percent for Pakeha children. It is
also the case that the kindergarten service has, until the development of Te
Kohanga Reo, been the most highly assisted early childhood service.
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Equity concerns would have suggested a high degree of targeting in assis
tance-yet there appears in practice to have been very little. The ineluctable
tendency for the middle classes to capture the agenda and the dollars in any
broadly based government programme would seem to apply in the ECS sector as
much as in any other. The most highly assisted programmes appear to have been
(until the advent of Te Kohanga Reo) largely catering for middle and upper class
needs. A major reason for low Maori and Pacific Island attendance is presumably
that such groups tend to see kindergarten, playcentre and others as middle class,
Pakeha institutions and hence inappropriate to their own needs.

The clearest case of targeting in the ECS sector would appear to be the work of
the community pre-school workers whose task is specifically to assist, encourage
and provide leadership to those parents whose children are 'at risk' of missing out
on good preparation for primary school. However, the total number of such
workers is only 30 (in full-time equivalents)-see page 68. In terms of equity of
educational opportunity, it would seem that significant gains could be obtained
by reallocating resources within the sector to expand this sort of work..

The recent establishment of Te Kohanga Reo and its very rapid growth will
have changed the distribution of resources within the sector between the relatively
advantaged and relatively disadvantaged. Two points need to be made though.
First, the allocation of substantial public funds to Kohanga was not the result of a
deliberate decision to meet the pre-school needs of the relatively disadvantaged
rather, it was the result of pressure from Maoridom for command over public
resources for the purpose, largely, of its own cultural and linguistic survival.
Secondly, the funds allocated to Kohanga were additional to, not at the expense
of, existing, largely Pakeha-run and attended, institutions.

Whatever the intentions behind the establishment of Te Kohanga Reo, the
funding of the Kohanga does represent a de facto element of targeting to less
advantaged parents in so far as Maori people tend to be among the more
economically disadvantaged. What that does in terms of better preparing children
for the world of school is nor yet apparent. However, there seems to be some
grounds for optimism. Lazar has emphasised the importance of parental involve
ment in pre-school programmes for the disadvantaged as a means of raising
parental expectations for their children. This is a feature of the Kohanga: pro
vided it remains a feature, and Kohanga are not treated as child minders, this
bodes well. Also, if, as many assert, Maori under-achievement is mainly attributa
ble to lack of self-esteem, then the Kohanga may well do much to correct this by
re-establishing a positive sense of cultural identity among Maori children. It
would seem vital to monitor the progress of children from Kohanga through the
school system. Hopefully the Maori resurgence, of which Te Kohanga Reo is a
prominent outworking, will do much to provide Maori children with a strong
cultural base from which to 'take on' the world of the Pakeha-a world which is
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not just that of European New Zealanders but of the international, technological
world in which New Zealand has to pay its way. Well designed longitudinal
research might do much- to provide the informational feed-back that Kohanga
and primary schools may need to assist the maintenance and development of both
Maori cultural values and the skills required in modern society. Certainly there are
considerable difficulties and sensitivies involved, not least over the evaluative
criteria to be established and the ethnocentricity of researchers. However, the early
establishment of research programmes into the long-term effects of attendance at
Te Kohanga Reo in subsequent school performance seems essential.

The second equity concern was about equity of access to the custodial function.
This, as already noted, depends, to some degree at least, on public policy on
affirmative action, and the use of subsidised child-care as one of several possible
instruments of achieving it. Such matters are beyond the scope of this brief. It is,
however, relevant to note that the lack of targeting in ECS intervention (except
for the DSW childcare subsidy) and the mono-cultural nature of some of the
main forms of ECS mean that the distribution of the custodial function to parents
is unlikely to be based on socio-economic need.

The above discussion on equity in terms of educational function applies, to a
large extent, to the agency problem which arises when parents are perceived to be
making incorrect education and care decisions on behalf of their children or are
themselves an inadequate source of care and education. In so far as such weak
nesses tend to be linked with socio-economic disadvantage the equity and agency
issues are closely related-and, in practice, it does seem clear that educational
performance and aspirations are, in fact, closely linked to: socio-economic status
(see page 57). As noted in terms of the equity discussion, it appears that a
relatively very small proportion of the state services applied to ECS are directed to
considering the agency problem by seeking to identify the parents most in need of.
assistance and providing the requisite assistance. Most of the state provision
accrues to children of the relatively better-off who least require intervention
services. Playcentres, which involve considerable parental involvement, and kin
dergartens, which involve home visits by teachers, do reach out to parents, but
these ECS forms do not, by and large, meet the needs of the most 'at-risk'
children.

The third possible reason for state intervention was to achieve societal benefits
not captured by the individual. Where there are such net external benefits there is
a clear case for government intervention to achieve the optimum result from the
society's point of view. American research suggests that government investment in
programmes with disadvantaged 'at-risk' children can yield a significant return
over and above that accruing to the individual -in terms of less special educa
tion, fewer children being held back in school, less delinquency, teenage preg
nancy etc. Although there has not been similar long-term research (or, perhaps,
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even similar programmes) in New Zealand, it seems reasonable to conclude that
similar results might be obtained from investment among equivalent children in

_New Zealand. However, as already noted, there has been relatively little invest:
ment in New Zealand in identifying and working with those parents who most
need assistance. It may well be that Te Kohanga Reo is now making good some
of this deficiency. Hopefully future research will help to confirm this. Even so, the
conclusion would seem inescapable that the great bulk of government assistance
to ECS is captured by the individuals concerned and their immediate families.

State intervention to meet efficiency concerns may be achieved by regulation,
monitoring and information. The existence of the licensing requirements for child
care establishments saves parents and would-be operators some transaction costs.
The parents are assured by this form of intervention that licensed establishments
meet a minimum requirement. Would-be operators can use the regulations as a
guide to requirements thus saving them some transaction costs too. Government
involvement in sessional care provision through funding and monitoring similarly
reduces the transaction costs of parents wishing to use these facilities. Government
involvement through subsidisation is inevitably accompanied by some form of
quality control whether by regulation, licensing or administrative supervision. It
may, however, have costs in that establishments which do not 'pass' will not be
approved-thus precluding the emergence of establishments that, while not top
quality, might be better than some of the informal, non-assisted children's
arrangements that tend to be more common among disadvantaged families. This
is, ultimately, an insoluble dilemma-the Government will wish to sanction only
those establishments that clearly warrant its seal of approval, and, at the same
time, it will wish to encourage improvements in child-care facilities even among
those that fall below the 'pass-mark'. This is perhaps why, in practice, regulations
are applied in a developmental way. That is, they are used to coax child-care
operators into approved behaviour rather than punishing them for breaches:
prosecutions under the regulations are rare.

One aspect of regulation that may require attention is their cultural bias. The
fact that some Kohanga Reo are not licensed suggests that licensing requirements
may be culture bound.

Monitoring of quality on behalf of the Government is now undertaken by the
Early Childhood Education officers of the Department of Education. For child
care institutions an effective sanction against non-performing establishments exists
through the possibility of withdrawing their licence and the government support
that goes with it. It is not so clear whether quality monitoring of kindergartens,
playcentres and unlicensed Kohanga Reo is similarly backed by the possibility of
government sanction. While in a non-compulsory system, parents have the ability
to withdraw their children, this is not by itself sufficient insurance against poor
performance by a government supported institution.
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One important aspect of regulation is that which deals with the qualifications
required of child-care workers. There is an increasing trend of 'professionalism' in
this sector which may have costs as well as benefits. It must, of course, be
admitted immediately that professionalism has benefits in the form of increased
skills available to be applied in the interests of children and parents-and that
this is highly desirable. But professionalism may have costs. ]offei6

, drawing on
the work of Hughes37

, suggests that the concept of profession is one of value and
prestige, rather than simply a description. Occupational groups seeking profes
sionalism typically do several things including lengthening the periods of pre
service training, formalising credentials, affiliating with universities as training
sites, increasing the hierarchical ranking of their own activities, and adding a
research component in what was once only a practice-oriented field. Most impor
tantly, they attempt to establish exclusive control over the particular service they
offer.

There are recognisable elements of this process in the New Zealand ECS
sector-particularly the trend to longer and more standardised pre-service train
ing. The recent Working Party on Child-care Training 38 recommended that:

any training development for child-care be viewed as part of an integrated early
childhood qualification, which should be a three-year, common-core course in early
childhood education, or its part-time equivalent.

The main reason put forward by the Working Party for longer training is that
ECS is a complex area and that three-year training is needed to cover all that is
necessary. However, it also saw that status is important:

Child-care as a service greatly needs to obtain more and better-trained staff to
increase the status of the service and its acceptance by the public.

The Working Party recommended more standardised training of ECS workers.
Members suggested this should take place only through the Te Kohanga Reo
Trust or through teachers colleges. Such a situation would contrast with the
present diverse training arrangements.

The costs of professionalism can be such that they exceed the benefits gained.
This may result if higher labour costs obtained through limiting supply reduces
the ability of the more disadvantaged to purchase their services. It may prevent
the growth of less 'professional' services that would meet parental and children's
needs better than present informal arrangements. Perhaps the highest cost would
result from any increasing detachment from parents. This could be at a consider
able cost to children of the relatively disadvantaged who already tend to see some
of the principal forms of ECS as culturally alien. Similarly, it could undermine the
essential partnership with parents by suggesting that only highly trained profes
sionals can successfully look after children. On these points it is worth recalling
Lazar's finding that:
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... we found that while in-service training of teachers was positively related to

successful outcomes for children, the prior training of the teacher was nor. Profes
sionals did well, as did paraprofessionals, as did parents serving as teachers of their
own children. (See page 50.)

On the point about pre-service versus in-service training, an OEeD report has
this to say:

... teacher training in most countries is still overwhelmingly confined to pre-service
preparation. At the same time, most national education authorities now recognise
that there is a strong case for modifying the present balance between pre-service
training and continuing training on-the-job. 39

New Zealand would appear to be moving in the opposite direction.

Underlying Concerns

A number of underlying concerns emerge from the foregoing discussion:
the wide range of different producer subsidies with no clear rationale
for their size and application to specific types of institution;

11 equity problems arising from the tendency for high cost, highly
assisted, institutions to be more generally used by middle and upper
income families, while low-cost home-based services, which tend to be
unassisted or lightly assisted, are more generally used by low income
families;

111 relatively little targeting on those children most 'at-risk' for whom
investment is likely to prove most profitable in societal terms;

IV centripetal tendencies, accompanied by a trend to professionalism, the
costs of which have the potential for exceeding the benefits; and

v lack of research on which to base policy development.
It should also be noted, as against these concerns, that the pre-school sector has

a number of characteristics that are likely to lead to efficiency in meeting the needs
of parents and children:

I relative diversity of product;
11 a mix of commercial, co-operative, and voluntary providers catenng

for various needs;
111 a high degree of parental involvement;40
IV successful 'local' initiatives, for example playcentres and the Pacific

Island and Maori language nests.
The challenge for the early childhood sector is to maintain and develop Its

existing desirable characteristics while tackling the points of concern.
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Conclusions

The development of a co-ordinated policy has tended, thus far, to focus on co
ordination of training and provider groups generally. It remains, however, to
develop a co-ordinated approach that enables a beneficial balance to be struck
between family care and institutional or community based care for disadvantaged
families, and which will not prevent suitable provision being bought in by more
affluent families.

In terms of the equity concerns, the development of a co-ordinated approach
would involve a greater emphasis on targeting assistance to those in whom
investment in pre-school intervention is likely to yield the highest public benefits.
This may necessitate higher fee contributions from advantaged groups for whom
the returns from pre-school intervention is likely to be largely private. To allow
choice to parents, and to allow development in number and type of provision, it
may be necessary to attach entitlements partially or wholly to the consumer rather
than the provider.

While the range of choice is wider than in other sectors, it is still not large. For
most parents the choice of sessional care is, at most, playcentre or kindergarten
and, for many, will depend on access to transport facilities. For many Maori
people it may, realistically, be Te Kohanga Reo or unassisted informal networks
of home care. As for sessional care, the range of day-care facilities may be very
limited depending on location. The attachment of government subsidies to spe
cific forms of sessional care is likely to limit or prevent the emergence of new
forms of care-possibly better geared to the needs of parents and their children.
However, the establishment of Te Kohanga Reo is a recent example of govern
ment support for a new form of institutional care geared to meet the needs of a
particular group. Unless Maori people are seen as having unique claims (perhaps
in terms of the Treaty of Waitangi) it may be difficult to deny assistance to other
groups who wish their children brought up in a particular environment. But
piece-meal 'add-ons' will make it that much more difficult to rationalise govern
ment interventions within the sector.

The current range of subsidies creates a number of problems and would need
to be addressed in any development of a co-ordinated policy. First, they are very
varied between institutions in terms of assistance per child and have little rationale
in terms of either equity or efficiency. Secondly, many of the subsidies are related
mechanistically to specific inputs (training, equipment and so on) which tends to
remove decisions on input mixes from local proprietors and operators to the
central bureaucracy which may not be in the best position to make such decisions
and which is highly subject to pressure from interest groups. Thirdly, because
they are available to some types of established institutions and not others, and are
available in differing amounts to different types of eligible institutions, they
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hinder the development of new forms of child-care service which are not in any
list of currently preferred categories.

Finally, if the development of policy is to reflect realistic assessments of public
and private benefits rather than the outcome of the interplay of consumer and
producer interest groups it will be essential to set in place well structured
longitudinal research programmes. With some few exceptions, such research is, at
present, almost totally absent. 41



APPENDIX: COST PER HEAD OF EARLY CHILDHOOD
SERVICES

This appendix gives an estimate of per -child costs of four kinds of early childhood
service. The method of preparing the estimates is explained in the notes to the
following tables. The estimates are very approximate, because lack of appropriate
data necessitated some heroic assumptions. It should be noted that the estimates
derived relate to year-on-year government outlays'; the value' of assets is not
included.

TABLE A3.1: Number of Children Enrolled in ECS July 1986

Free Kindergarten
Recognised free kindergarten
Mobile pre-school
Special groups in kindergartens and playcentres
Itinerant pre-school teachers
YWCA mobile units

Playcentre
Recognised playcentres
Other recognised playcentre for younger children

Primary Schools
Special pre-school classes in primary school
Individual enrolments in primary school
Correspondence school
Pre-school classes in special schools
Private primary schools

Informal and Community
Recognised small non-profit community groups
Community pre-school workers
Informal family play groups
Children enrolled with Homai teachers

40280
673
143
530
339

41965

14729
5955

20684

707
83

713
58

287
1848

5558
2403
4295

146
12402

Child-care
-Sessional licence

Private and community kindergartens
Special needs centres (CCS and IHC)

-Full day-care licence
Full day-care

6048
647

14728
21423



80 GOVERNMENT MANAGEMENT II

Kohanga Reo
Kohanga Reo
Total

8500 8500
106822

Note that for child-care centres, numbers are places rather than enrolments. \Vhere 'Centres have vacancies,
numbers given overestimate actual numbers. On the other hand, centres with, say a full daycare licence for
a certain number of children may actually have more enrolled, as some come for less than the full week.

SOllrce: Department of Education, Early Childhood Division; 'A Key to pre-school services 1986'.

TABLE A3.2: Vote Education Expenditure: Programme 2 (Pre
School); 1986/87

Free Other
K'garten Play centre Pre-sch Child care Sub-total Cell Admin Total

$000 $000 $000 $000 $000 $000 $000
(1) (2) (3) (4) (5) (6) (7)

36852 2707 450 5698 45707 2143 47850

Spread Admin Cost

Free Other
k'garten Play centre Pre-sch Child Care Total

$000 $000 $000 $000 $000
(8) (9) (10) (11) (12)

38580 2834 471 5965 47850

1-4,6

8-12

Figures are from the Estimates for Vote: Education for 1987/88, P 54; expenditures 1986/87.

General Administration costs have been spread proportionally across the four kinds of service.
Thus: col 8 = collE col 5 x col 7, col 9 = col 2 E col 5 x col 7, etc.

TABLE A3.3: Expenditure on Pre-service Training of
Kindergarten and Child-care Teachers (Program 5),
1986/87

No. 01 Trainees at Teachers College Trainees Total
C'care K'gart Prim Secon. Total at Unit! Trainees
(l) (2) (3) (4) (5) (6) (7)

60 216 2286 777 3339 571 3910
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Expenditure TAG TAG for Net Exp on Exp on
Pre-serv TC Bldgs Univ TC Kgart Ccare
$000 Ifnnn i/Jonnn $000 ",nil/) snnn $000.;pvvv ';>VVV .ilJUUU uuv

(8) (9) (10) (11) (12) (13) (14)

47207 5401 14001 2045 50563 3271 909

Numbers of child-care trainees is from the Teacher Training section of the Department of Education.

2-7 Numbers of students at teachers college, 1986, pre-service training; from Notes to the Estimates.
1986-7, p 102

8-9 Expenditure amounts are from the Estimates of Vote: Education for year ended 31 J\1arch 1987; p
55; expenditure 1986-7.

10 Tertiary assistance grams (teacher bursaries), Estimates p 66, expenditure in 1986-7.

11 It is assumed that TAG for trainees at university is in proportion ro their numbers. Thus col I I
col 6 E col 7 X col 10

13 Net teachers college pre-service training expenditure is estimated by:
(pre-service training costs) plus (T.C buildings cost) less (estimated expenditure on UnlverSlty
students on TAG)
Col 12 = col 8 + col 9-col 11

14 The final twO columns have been calculated assuming equal expenditure on each kind of studem; that
is, pre-service expenditure on kindergarten and child-care trainees is in proportion to their numbers.
Col 13 col 2 E col 5 X col 12
Col 14 = collE col 5 '" col 12

TABLE A3.4: Other Government Expenditure for Early
Childhood Services

Child-care Maori Aff: Kohanga
DSW Grant Admin Toted
$000 $000 SOOO 000
(l) (2) (3) (4)

5835 9219 2500 11719

From the Estimates for 1987/88 for Vote: Social \'1dfare, Table D, Grants for child-care subsidy
programme. This money is paid ro cemres in respect of specific children whose parents DS\V has
deemed to be low income or otherwise needy. In contrast, other government funds recorded in this
note are not paid in respect of given children, bur are more generally for the service.

2 From the Estimates for 1987/88 for Maori Affairs, Table D; Te Kohanga Reo grants.

3 Estimate of the koha that Maori Affairs makes ro the Kohanga Trust. This comes our of the
administration part of Maori Affairs gram. The figure, which was supplied by Maori Affairs, is
approximate.
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TABLE A3.5: Government Expenditure on ECS; i986/87

K'garten p'centre Ccare Kohanga Other Tota!
$000 $000 $000 000 5000 5000

Education Dept
-Early childhood (SOOO) 38580 2834 5965 0 471 47850
-Teacher training (SOOO) 3271 0 909 0 0 4180
Other government ($000) 0 0 5835 11719 0 17554
Total (5000) 41851 2834 12709 11719 471 69584
No. of children 41965 14729 21423 8500
Amount each ($) 997 192 593 1379

Expenditures in the first three rows are from Table A3.2 (cols 8-11) and Table A3.3 (cols 13 and 14).
Note that the table underestimates government expenditure on early childhood services in that (a) it omits
Program 4 (primary schools) expenditure on pre-school, as this is not available, and (b) it omits that parr
of general administration costs in Education that is concerned with ECS.

Number of children is from Table A3. 1.
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