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C
T
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N

K
indergartens in N

ew
 Z

ealand have been view
ed historically as the flagship for

G
overnm

ent support of the early childhood sector (e.g. W
ylie, 1992).

T
he bulk

funding of kindergarten operational grants introduced in the 1991 B
udget indicated an

ideological shift by G
overnm

ent tow
ards the principles of the N

ew
 R

ight ideology.
T

his and other sim
ilar m

oves show
ed that G

overnm
ent's intention w

as to w
ithdraw

state support and encourage an early childhood sector w
hich required a m

inim
um

 of
state intervention.

T
his paper sets the bulk funding of kindergartens in its w

ider political and educational
context and follow

s the progression of the policy from
 the 1991 B

udget until the
election of the first coalition governm

ent on 12th O
ctober 1996.

It argues that this
policy represents an attem

pt by governm
ent to privatise the kindergarten services.

T
he paper describes the general econom

ic and political clim
ate as w

ell as the
educational background in N

ew
 Z

ealand in the years prior to 1990 and the
im

plem
entation of bulk funding. T

he philosophy and fram
ew

ork of the N
ew

 R
ight

ideology is exam
ined, key advocates of this ideology are identified and their agenda

w
ith regard to the early childhood sector and kindergartens in particular is explored.

A
 brief history of the kindergarten m

ovem
ent provides the background for an analysis

of the events betw
een 1990 and the election of 1996 identifying the characteristics of

the N
ew

 R
ight agenda w

hich,
this paper argues, underpinned G

overnm
ent's

decisions.

For the purposes of this paper 'kindergarten' refers only to free kindergartens
represented by either the N

ew
 Z

ealand Free K
indergarten A

ssociations or by the N
ew

Z
ealand K

indergarten Federation.
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D
uring the m

id-1970's shortfalls in perform
ance and stresses had becom

e apparent in
the N

ew
 Z

ealand econom
y (C

rocom
be, E

nright, Porter 1991; K
elsey 1993, 1995).

O
verseas borrow

ing had reached a high level, the balance of paym
ents deficit,

unem
ploym

ent and inflation all increased dram
atically, the M

uldoon-led N
ational1



G
overnm

ent continued to provide subsidies and allow
 tax w

rite-offs but these m
oves

w
ere not sufficient to enable it to retain office.

Follow
ing the 1984 election, the fourth L

abour G
overnm

ent cam
e to pow

er.
A

nnouncing that the country faced an econom
ic crisis, the currency w

as im
m

ediately
devalued by 20%

 and the governm
ent then focussed on econom

ic considerations.
T

his eased the w
ay for the im

plem
entation of a radical program

m
e of reform

 based on
N

ew
 R

ight or L
iberal ideology w

hich w
as becom

ing influential internationally. T
he

reform
 involved a m

ove tow
ards a radically deregulated econom

y, driven by m
arket

forces (K
elsey, 1993).

N
ew

 R
ight advocates believe that the free m

arket is the best m
eans of regulation and

that the provision of a w
elfare state disrupts the operation of the m

arket.
T

he
outcom

e of these beliefs is advocacy of choice and com
petition, reduced public

expenditure, a reduced w
elfare state, the sale of state assets and the privatisation of

state businesses.
A

dvocates believe that those w
ho cannot succeed in the m

arket
place should be allow

ed to fail.

L
auder (1990) has argued that the im

plem
entation of N

ew
 R

ight policies depends on
an ability to discredit and underm

ine existing structures and fram
ew

orks. T
hese

strategies invariably com
m

ence w
ith public pronouncem

ents on the failure of the
institutions, or w

ith policies being attacked. T
his is follow

ed by the publication of
N

ew
 R

ight alternatives as m
atters of econom

ic orthodoxy.

T
he fourth L

abour G
overnm

ent follow
ed this path, m

oving sw
iftly to deregulate the

econom
y, targeting low

 inflation at the cost of high interest rates and grow
ing

unem
ploym

ent.
State assets w

ere sold to enable debt repaym
ent and state sector

adm
inistration w

as rationalised.
In the 1987 election L

abour w
as returned to office

w
ith a reduced m

ajority, w
ith the prom

ise to focus on social considerations during
their second term

 in office.

B
y 1988 it w

as apparent that the econom
ic reform

s had failed to affect the desired
econom

ic recovery and that they w
ere becom

ing increasingly less acceptable
politically.

T
he N

ew
 Z

ealand T
reasury in their B

riefing Papers to Incom
ing G

overnm
ent (N

ew
Z

ealand T
reasury, 1984, 1987) provided the blueprints for subsequent econom

ic and
social policy reform

. T
he philosophy encapsulated in both briefings w

as that of the
N

ew
 R

ight, em
phasising reduced state input and encouraging privatisation, choice2



and com
petition w

ith reliance on the m
arket for regulation. T

he L
abour G

overnm
ent

follow
ed these principles throughout their tw

o term
s in office although som

e
considerations of equity rem

ained to tem
per their reform

s.

V
oters displayed their rejection of the L

abour G
overnm

ent's policies in the 1990
election w

hen a N
ational G

overnm
ent sw

ept to pow
er. B

y this tim
e, how

ever, the
N

ew
 R

ight philosophy had becom
e accepted rhetoric and the fram

ew
ork for

econom
ic and social reform

 had been established.
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T
he 1983 O

E
C

D
 report on education in N

ew
 Z

ealand w
as laudatory about both the

education system
 and the quality of teaching in N

ew
 Z

ealand.
It found that the

system
 w

as "econom
ically run and by no m

eans extravagant in its dem
ands on

resources" (O
E

C
D

 C
om

m
ittee on E

ducation, 1983, p12).

In 1986, how
ever, only three years later, w

hen the N
ew

 R
ight ideology w

as exerting a
strong influence, the report of the E

ducation and Science Select C
om

m
ittee into the

Q
uality of T

eaching asserted that "there is w
idespread recognition that som

e teachers
are unsatisfactory. T

hey dam
age the children they teach, and parents have expressed

their strong concern" (E
ducation and Science Select C

om
m

ittee, 1986, p8). T
he only

docum
ented evidence of this concern w

as reference to unnam
ed and undated

discussions betw
een parents and som

e individual m
em

bers of the com
m

ittee. T
he

discrediting of existing structures described by L
auder (1990) had com

m
enced.

Sim
ilar sentim

ents w
ere expressed in later docum

ents (N
ew

 Z
ealand T

reasury, 1987;
Sexton, 1990).

T
he N

ew
 Z

ealand education system
 w

as not w
ithout flaw

s at this
tim

e; there w
ere som

e inequities and a bureaucracy w
hich w

as slow
 and often

cum
bersom

e. T
here w

as, how
ever, little evidence presented to support m

any of the
criticism

s.

D
espite this

lack of evidence, these negative sentim
ents coloured subsequent

education policy. T
he groundw

ork for radical education reform
 com

m
enced against

this lim
ited background.

3



T
he T

reasury 1987 B
riefing Papers to the Incom

ing G
overnm

ent com
prised tw

o
volum

es. G
overnm

ent M
anagem

ent V
olum

e T
w

o: E
ducation Issues view

ed education
from

 an econom
ic perspective as a m

eans to provide the skills and expertise required
to fuel the econom

y.
It w

as also seen as a private good, a com
m

odity w
hich

individuals chose to consum
e (M

iddleton, C
odd and Jones, 1990).

T
reasury's briefing papers provided the vision for a radical reform

 of the education
system

 according o the N
ew

 R
ight ideology, focused on a m

arket-driven education
system

.
Parent choice w

ould force com
petition am

ongst institutions w
hich w

ould
lead to im

proved standards. T
he T

reasury belief in the individual, or private, benefit
of education included the view

point that students (or parents) should contribute
tow

ards the cost of their education.

In 1988, the Prim
e M

inister, R
t H

on. D
avid L

ange, took over the education portfolio
and stated his desire to reform

 the education system
. A

 series of task forces and
w

orking groups w
ere set up to exam

ine each sector of education. T
he reform

s focused
on the re-organisation of education adm

inistration. T
he D

epartm
ent of E

ducation w
as

disestablished and the M
inistry of E

ducation (M
O

E
) w

as form
ed.

T
he role of the

M
O

E
, m

uch narrow
er than that of the previous D

epartm
ent, w

as to provide advice to
the M

inister and oversee the im
plem

entation of national policies (L
ange, 1988).

E
ducation B

oards w
ere disestablished and a range of independent bodies w

as
established to com

plem
ent the system

.

State involvem
ent in education w

as to be reduced and governing boards w
ould

assum
e the responsibility for the efficient running of their institutions.

M
any

responsibilities w
ere to be assum

ed by these boards. T
hey w

ere to be contracted to
the M

O
E

 through a charter w
hich w

ould set out desired objectives and requirem
ents.

It w
as envisaged that their responsibilities w

ould extend to devolved system
s of

funding in w
hich individual governing boards w

ould receive a bulk grant to m
anage

the financial affairs of their institution.

Parents w
ould be encouraged to exercise choice in their selection of an institution.

It
w

as believed that com
petition for students am

ongst institutions w
ould im

prove the
quality of the education provided.

Private initiatives w
ould be encouraged and

institutions w
hich failed to survive com

petition w
ould be allow

ed to
fail in

accordance w
ith free m

arket principles.

Issues of equity tem
pered the reform

s.
T

om
orrow

's Schools stated that "equity
objectives w

ill underpin all policy related to the reform
 of education adm

inistration"4



(L
ange, 1988, p25).

E
quity objectives specified consideration for w

om
en, M

aori,
Pacific Island and other m

inority groups, w
orking class, rural and disabled students,

teachers and com
m

unities. T
hese equity considerations w

ere intended to soften the
harshest effects of the N

ew
 R

ight ideology on education.
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O
ver the years the early childhood care and education sector in N

ew
 Z

ealand has
been characterised by its diversity.

In 1988 there w
ere over 20 different types of

early childhood services (E
arly C

hildhood C
are and E

ducation W
orking G

roup,
1988), each w

ith its ow
n particular philosophy and m

odel of operation
U

ntil 1986,
early childhood care and education w

as view
ed as tw

o different types of services.
T

hose designated 'childcare', w
ere regarded as services for the disadvantaged, w

hile
others w

ere designated as
'education' (C

onsultative C
om

m
ittee on Pre-school

Services, 1947).

In July 1986 the adm
inistrative responsibility for child care services w

as transferred
from

 the D
epartm

ent of Social W
elfare to the D

epartm
ent of education, indicating

acceptance that care and education w
ere inseparable in the early years. In 1988, three

year integrated training for child care staff and kindergarten teachers w
as introduced.

R
eform

 of the early childhood sector w
as on the agenda of the L

abour G
overnm

ent
w

hen they cam
e to office in 1984. E

conom
ic considerations had taken precedence,

how
ever, and little action occurred until 1987 w

hen they w
ere returned to office. A

t
this tim

e education reform
 becam

e a key issue.

A
s noted earlier, the T

reasury B
riefing Papers of 1987 put forw

ard the view
 that

parents, as the prim
e beneficiaries of early childhood care and education, should m

eet
the costs of services, rather than the state.

T
here w

as an em
phasis on targeted

funding, attached to the child rather than the provider. T
reasury also stated a concern

that over-professionalisation of early childhood personnel w
as increasing the cost of

provision (N
ew

 Z
ealand T

reasury, 1987).

D
r A

nne M
eade, a strong advocate for the early childhood sector has recorded

(M
eade, 1990) that in 1987 she w

as approached by the Prim
e M

inister's O
ffice to

join the E
ducation A

dvisory G
roup. She notes that it w

as coincidental that at the5



sam
e tim

e, she w
as also asked to convene the W

orking G
roup on E

arly C
hildhood

C
are and E

ducation as part of the social policy reform
 process. M

eade believed that
being in both of these roles w

as significant in "shifting early childhood issues from
the governm

ent's agenda to the governm
ent's decision agenda" (p8).

E
arly childhood education reform

s

T
he E

arly C
hildhood C

are and E
ducation W

orking G
roup presented its report,

E
ducation to be M

ore, in 1988. A
t the tim

e, A
dm

inistering for E
xcellence (T

askforce
to R

eview
 E

ducation A
dm

inistration, 1988), w
hich detailed the proposed reform

 of
the school sector, had just been released and the early childhood w

orking group w
as

able to fit their report to this m
odel. E

lected boards of trustees for early childhood
services, bound by charters to ensure adherence to certain quality criteria, w

ere
proposed.

In return, each chartered early childhood service w
ould receive governm

ent funding
at a universal rate. T

he m
ethod of calculation recom

m
ended w

as a bulk grant based
on an hourly rate per child.

It w
as envisaged that equitable governm

ent funding for
all early childhood services w

ould ensure that all services could com
ply w

ith the
chartering criteria.

T
he rate of the hourly grant w

as not determ
ined by the funding level

for

kindergartens, currently receiving the highest level of governm
ent funding for the

early childhood services, w
as used as an exam

ple to set a m
inim

um
 level. N

oting that
kindergartens could not be said to be "richly funded"

it w
as estim

ated that
kindergartens w

ould require an hourly rate of $3.50 per child per hour to m
aintain

their level of incom
e. (E

C
C

E
 W

orking G
roup, 1988).

T
he report noted also that this rate w

as insufficient to increase staffing to m
eet the

standard of quality envisaged n the report and that any reduction below
 the $3.00 rate

"W
ould require the introduction of substantial kindergarten fees, and w

ould probably
be seen as going backw

ards on early childhood care and education" (E
C

C
E

 W
orking

G
roup, 1988, p68).

E
ducation to be M

ore w
as a progressive report w

hich em
phasised equity in the

funding of services and in access to appropriate, affordable services. It w
as follow

ed
in D

ecem
ber 1988 by B

efore Five (L
ange, 1988) w

hich w
as the G

overnm
ent's policy

docum
ent for the early childhood sector.

B
efore Five contained som

e significant6



differences from
 E

ducation to be M
O

R
E

: elected boards of trustees w
ere rejected and

the existing m
anagem

ent structures of early childhood services w
ere retained.

B
ulk grant funding w

as accepted and staged increases w
ere planned.

It w
as

envisaged that all services w
ould reach the full universal rate by 1994/95. A

 decision
w

as not m
ade on w

hat this rate should be.

T
he first paym

ent of the bulk grant w
as m

ade on
1st

February 1990.
Q

uality
guidelines laid out in the E

arly C
hildhood M

anagem
ent H

andbook (M
inistry of

E
ducation, 1989) included staff child rations and caregiver training in excess of those

in the E
arly C

hildhood R
egulations.

T
he w

orking group's intention of linking the receipt of funding to the quality
guidelines required in charters w

as not successful, how
ever, since centres had not yet

com
pleted the chartering process.

Funding w
as therefore paid out to all centres

regardless of w
hether they m

et the quality criteria.

T
he continuation of existing m

anagem
ent structures allow

ed private providers to
receive the bulk grant directly. A

 lack of tagging and poor accountability procedures
resulted in abuse by som

e unscrupulous providers (cited in M
itchell, 1995; E

arly
C

hildhood E
ducation Project, 1996).
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T
he O

ctober 1990 election resulted in a landslide victory for the N
ational Party. H

on.
L

ockw
ood Sm

ith w
as appointed M

inister of E
ducation and H

on. John L
uxton w

as
appointed A

ssociate M
inister w

ith delegated responsibility for the early childhood
sector.

In N
ovem

ber 1990, the quality guidelines for chartering w
ere reinforced by the

prom
ulgation of the C

onditions for R
eceipt of the E

arly C
hildhood B

ulk G
rant. In

this, staff:child rations and caregiver training requirem
ent rem

ained in excess of the
m

inim
um

 standards.

T
his w

as not to last for long.
T

he E
ducation G

azette of the 14th D
ecem

ber 1990
included a supplem

ent titled E
arly C

hildhood E
ducation C

harter G
uidelines: A7



Statem
ent of D

esirable O
bjectives and Practices. T

he Statem
ent (hereafter referred

to as the D
O

Ps) contained over sixty objectives and practices w
hich w

ere deem
ed to

be part of every early childhood charter. T
he D

O
Ps affirm

ed the m
inim

um
 standards

as laid out in the E
arly C

hildhood R
egulations 1990 s the level required for

chartering, thereby qualifying providers for finding.

T
he follow

ing w
eek the N

ational G
overnm

ent released the E
conom

ic and Social
Initiative (B

olger, R
ichardson and B

irch, 1990).
In his introduction the Prim

e
M

inister announced that the m
easures reflected the "serious state of the N

ew
 Z

ealand
econom

y" and that the Initiative "is stiff m
edicine, designed to bring the econom

y
back to full health as rapidly as possible" (p3).

T
he E

conom
ic and Social Initiative articulated the N

ational G
overnm

ent's intention
to continue to pursue a N

ew
 R

ight ideology.

T
he m

easures in the initiative included the term
ination of planned increases to early

childhood funding and the announcem
ent of seventeen review

s of the education
sector. Four of these review

s focused on the early childhood sector. M
eade and D

alli
(1992) have stated that it w

as "extraordinary that 25%
 of the (E

ducation) review
s

w
ere on a sector that takes about 4%

 of V
ote:E

ducation" (p120). T
he review

s w
ere

on property, finding, staffing, training and qualifications and the E
arly C

hildhood
D

evelopm
ent U

nit.

T
w

o days after the release of T
he E

conom
ic and Social Initiative, in an unexpected

m
ove, legislation w

as passed w
hich specified that kindergartens could charge fees

(E
ducation A

m
endm

ent A
ct, N

o 3,
1990).

T
his m

ove w
as in opposition to

kindergarten philosophy.

T
here w

as concern w
ithin the early childhood sector over the review

s, particularly the
halting of the staged funding increases. C

oncern increased w
hen the convenor of the

finding review
, R

osem
ary R

enw
ick, w

ithdrew
 and a reconstituted team

 w
as led by a

State Services C
om

m
ission official.

T
he official review

 team
 report rem

ained under cover until after the 1991 B
udget

(E
C

C
E

 Funding R
eview

 C
om

m
ittee, 1991). W

hen released, it w
as show

n to have
recom

m
ended a new

 funding system
 w

hich w
ould, instead of m

oving tow
ards a

higher universal funding rate, cap the kindergarten rate at its current level. T
his w

as a
m

ove aw
ay from

 the B
efore Five philosophy of increasing the funding to all early

childhood services to a fair and equitable level.

8



T
he 1991 B

udget w
as released on 30th July 1991. It announced w

idespread cuts to
spending and included greater em

phasis on targeted assistance. T
he 1991 B

udget had
a dram

atic effect on the early childhood sector. Funding for children under tw
o years

of age in child care centres w
as cut and the early childhood regulations w

ere "eased"
to m

ake it sim
pler for alternative providers to establish centres. A

 reduction in the
training points requirem

ent for supervisors and an increase in the child:staff ration for
children under tw

o years of age in m
ixed age group centres w

ere proposed.

It w
as announced that kindergarten finding w

ould rem
ain at the 1991 level and that

kindergarten salary bulk funding w
ould be introduced.

C
om

pulsory teacher
registration in kindergarten teachers w

as rem
oved.

H
elen M

ay (1992) has described the general outrage that follow
ed this budget and

notes that the N
ational G

overnm
ent w

as forced to am
end and pull back from

 the
extrem

es of som
e budget night announcem

ents. She notes, how
ever, that a lack of

political clout in the early childhood sector m
eant that this sector's budget night

announcem
ents rem

ained largely unchanged.

T
hese m

oves w
ere in line w

ith the N
ational G

overnm
ent's stated aim

s of reducing
state input and encouraging alternative providers (B

olger, R
ichardson, B

irch, 1990).
T

hey w
ere also in line w

ith the T
reasury's view

s as expressed in G
overnm

ent
M

anagem
ent V

olum
e T

w
o (N

ew
 Z

ealand T
reasury, 1987).
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A
 historical perspective

T
he first N

ew
 Z

ealand kindergarten opened in D
unedin in 1899. It w

as initiated by a
group of D

unedin residents w
ho w

ere concerned about the large num
ber of young

children w
ho w

ere left to roam
 the streets w

hile their parents w
orked long hours in

the local factories. A
 public m

eeting w
as called and this group decided to em

ploy a
trained teacher and provide free education for these children.

T
he success of this venture resulted in further kindergartens opening throughout the

country; each kindergarten adhered to the philosophy espoused by this initial group9



and up to the tim
e of w

riting kindergartens have continued to provide free early
childhood education and em

ploy only trained teachers.

G
overnm

ent support for the kindergarten m
ovem

ent has been provided in a variety of
w

ays.
Initially it took the form

 of a one-off grant and this w
as follow

ed by a
com

m
itm

ent to m
atch funds raised locally

C
apitation grants to support building

costs, w
ere introduced and then w

ithdraw
n.

In 1992 C
athy W

ylie described the support provided as including "80%
 of building

costs (w
ith a lim

it of six new
 kindergartens a year), free building sites (until 1990),

actual teacher salaries, a national career structure, som
e support for the national

netw
ork of em

ploying associations (the Free K
indergarten U

nion), and a national
system

 of professional support through senior teachers" (W
ylie, 1992, p2).

B
y the 1980s N

ew
 Z

ealand kindergartens had developed a reasonably hom
ogeneous,

nationw
ide service. T

he standard kindergarten operated on a sessional basis, older
children attended five m

ornings per w
eek and younger children attended three

afternoons. C
hildren w

ere generally aged betw
een three and five years of age and up

to forty children w
ere enrolled in each session.

O
n the tw

o afternoons w
hen children w

ere not in attendance kindergarten teachers
com

pleted adm
inistrative tasks, held pre-entry playgroups, hom

e-visited children and
parents, attended m

eetings w
ith related agencies, planned program

m
es and generally

updated resources. A
lthough no fees w

ere charged, parents w
ere asked to m

ake a
voluntary donation w

ith fam
ilies paying according to their ability.

T
he ration of one teacher to 20 children w

as recognised to be less than desirable and
in 1986 a schem

e to increase staffing levels in kindergartens w
as introduced. T

his
schem

e, the Per Session U
nit Staffm

g Schem
e (PSU

), increased annual funding by
10%

 to provide 50 extra teachers per annum
 over a four year period. T

he aim
 w

as for
all kindergartens to have three trained staff by 1994. A

s shortage of teachers delayed
the schem

e in it early stages and this schem
e w

as never fully im
plem

ented.

R
egional kindergarten associations, com

prising elected parents from
 individual

kindergartens w
ere form

ed and a national body, the N
ew

 Z
ealand Free K

indergarten
U

nion (N
Z

FK
U

), com
pleted the adm

inistrative structure. T
eacher salaries w

ere paid
directly and E

ducation B
oards em

ployed teachers and provided support in very m
uch

the sam
e m

anner as for the school sector.

10



N
ew

 initiatives w
ithin the kindergarten m

ovem
ent w

ere developed to extend the
availability of the service to fam

ilies and increase the quality of provision; these
included the establishm

ent of m
obile pre-school units to service rural and isolated

areas and the grow
th of a national system

 of professional support. B
y 1988 there w

as
a N

ew
 Z

ealand-w
ide Professional Support Schem

e consisting of eight regional team
s

of senior teachers w
ho provided support across association boundaries.

Provision
w

as based on a ration of one senior teacher to 40 teachers.

B
y 1996 there w

ere 591
kindergartens,

catering
for 47,208 children w

hich
represented 29.6%

 of all children attending early childhood services.

K
indergartens and the education sector reform

s

D
uring the reform

s of the education and early childhood sectors in 1988 and 1989,
kindergartens, like all other form

s of early childhood services, negotiated charters and
cam

e to term
s w

ith the adm
inistrative changes. A

ssociations received an operational
grant to help w

ith the running expenses of kindergartens. T
he M

inistry of E
ducation

established a D
iscretionary L

oans Schem
e to replace the previous capital finding and

establishm
ent grants.

For kindergartens the B
efore Five policies m

eant that they w
ould not receive staged

funding increases until the latter stages of the proposed schem
e. T

his w
as on the

basis that they w
ere the early childhood service receiving the highest hourly rate of

funding.

A
s has been noted already, the election of the N

ational G
overnm

ent in O
ctober 1990

w
as follow

ed in D
ecem

ber 1990 by the release of T
he E

conom
ic and Social Initiative.

T
he initiative not only announced the cessation of the early childhood staged funding

for all early childhood services but it also included the cessation of the staged staffing
increases for free kindergartens ( the PSU

 Schem
e).

T
his loss w

as significant for the free kindergarten m
ovem

ent; the E
ducation (E

arly
C

hildhood C
entres) R

egulations 1990, passed in Septem
ber of that year, had set a

1:15 staffichild ration as part of the m
inim

al requirem
ents for a licence

but, at this
point in the im

plem
entation of the PSU

 Schem
e, m

any w
ere still operating w

ith a
1:20 ration.

Failure to gain a licence w
ould result in ineligibility for finding. T

he
R

egulations specified certain conditions under w
hich a provisional licence could be

granted and kindergartens w
hich did not yet m

eet the required ration w
ere11



subsequently granted these provisional licences. T
he renew

al of these w
as, how

ever,
a cause of on-going concern.

T
he passing of the E

ducation A
m

endm
ent A

ct (N
o 3) 1990 w

hich m
ade possible the

paym
ent of fees for attendance at a kindergarten, further increased the level of

concern about governm
ent's plans for the future of the kindergarten m

ovem
ent.

K
indergarten associations rem

ained strongly opposed to charging fees and refused to
do so, convinced that this w

ould restrict children's access to kindergartens.
A

N
ational R

esearch B
ureau study, Survey of C

aregivers of C
hildren U

nder Five, U
se

of E
arly C

hildhood Services, suggested that m
ore than a quarter of those fam

ilies
paying less than $20.00 per w

eek for attendance at an early child hood services (this
w

ould include kindergarten users) w
ould either stop using the service altogether or

reduce their hours is there w
as a sm

all increase in the w
eekly costs (N

ational
R

esearch B
ureau, 1993).
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T
he B

udge of 1991, the first in the new
 N

ational governm
ent's term

 of office, served
to heighten the kindergarten m

ovem
ent's anxiety further kindergarten funding w

as
capped,

the
com

pulsory registration of kindergarten teachers rem
oved and

kindergarten salary bulk funding introduced.

T
he budget intention w

as that kindergarten bulk finding w
ould be im

plem
ented from

1st February, 1992. T
he rate w

as set at $2.86
per child per hour, 64 cents per child per

hour less than the m
inim

um
 recom

m
ended three years earlier in E

ducation to be
M

ore (E
C

C
E

 W
orking G

roup, 1988). T
his m

inim
um

, it had been estim
ated, w

ould
not be sufficient to im

prove staffing; how
ever, kindergarten associations w

ere now
being required to im

prove staffing in order to com
ply w

ith licensing criteria and
rem

ain eligible for funding.

It w
as clear that kindergartens w

ere facing serious pressures.

T
he N

Z
FK

U
 and the C

om
bined E

arly C
hildhood U

nion of A
otearoa (C

E
C

U
A

)
representing kindergarten teachers at the tim

e, strongly opposed kindergarten bulk
funding. T

hey pointed to the lack of analysis to support such a policy and voiced12



concerns that the quality of the kindergarten service w
ould inevitably deteriorate

(M
itchell, 1991; N

Z
FK

U
, 1991).

Previous experiences of bulk funding have indicated that this style of funding can
have undesirable effects. A

 1991 study for the PPT
A

 (M
cG

eorge, 1991) docum
ented

a history of inequities under form
er system

s of bulk funding of schools in N
ew

Z
ealand.

H
e described grants being deleted and abolished as econom

y m
easures,

building appropriations being reduced, the need to use operating funds to pay stag
w

om
en and pupil teachers being exploited as cheap labour, a lack of finding for

special educational requirem
ents and inequities betw

een schools, their staffs and
betw

een teachers at particular schools.

K
indergartens them

selves had had som
e experience of this during the depression

w
hen the capitation grant w

as w
ithdraw

n. T
he sudden reduction in funding for

children aged under tw
o in the 1991 budget w

as a very clear exam
ple of the ease w

ith
w

hich the bulk grant could be m
anipulated.

D
espite the vocal opposition of N

Z
FK

U
 and of C

E
C

U
A

, how
ever, a w

orking group
w

as set up in A
ugust 1991 to facilitate im

plem
entation of the policy and, although not

originally included, C
E

C
U

A
 and the N

Z
FK

U
 asked to be represented. In his address

to the w
orking group M

r L
uxton said that he had fought against pressures to reduce

kindergarten finding during the budget round but that he believed that bulk funding
w

ould give kindergarten associations the ability for self m
anagem

ent, allow
 them

 to
expand and diversify the service and create opportunities for greater choice and
flexibility.

A
 transitional arrangem

ent w
as proposed, but it w

as m
ade clear that the G

overnm
ent

w
as com

m
itted to salaries bulk funding across all early childhood services and that

this intention w
ould not be reversed (M

itchell, 1991; N
Z

FK
U

, 1991).

B
y N

ovem
ber 1991, dissent w

ithin the N
Z

FK
U

 over the acceptance of bulk funding
w

as apparent. A
 special general m

eeting resolved "that the m
eeting reluctantly

accepted that the G
overnm

ent w
ould not reverse its decision

and w
ill negotiate a

transitional arrangem
ent__ w

ith the best conditions possible for the kindergarten
m

ovem
ent" (N

Z
FK

U
, 1991).

T
he dissent continued.

B
y m

id-D
ecem

ber 1991 the A
uckland, W

aikato, C
entral

N
orth Island and W

ellington associations had seceded from
 the N

Z
FK

U
 and form

ed
the N

ew
 Z

ealand K
indergarten Federation (N

Z
K

F). T
heir association represented13



39%
 of all free kindergartens in N

ew
 Z

ealand.
T

he rem
aining m

em
bers of the

N
Z

FK
U

 renam
ed their group the N

ew
 Z

ealand Free K
indergarten A

ssociations
(N

Z
FIC

A
).

W
ith tw

o bodies, rather than one, now
 representing the kindergarten m

ovem
ent,

negotiations on transitional funding arrangem
ents continued.

It w
as eventually

agreed that the im
plem

entation of bulk funding w
ould be delayed until the 1st M

arch
1992, to allow

 tim
e for appropriate financial system

s to be developed. T
he transition

period w
as subsequently extended to M

arch 1995.

T
he com

bination of policy m
oves involving the kindergarten m

ovem
ent clearly

indicated the im
pact that N

ew
 R

ight ideology w
as having on the kindergarten

m
ovem

ent.
It w

as clear that governm
ent w

as seeking to distance itself from
responsibility for the kindergarten service: the legislation allow

ing kindergartens to
charge fees can be seen as a w

ay to reduce the state's responsibility for funding and
bring the finding m

echanism
 into line w

ith services run by alternative providers. T
he

halting of the PSU
 Schem

e and the capping of kindergarten finding at the 1991 level
indicated that the state w

as no longer prepared to increase support for kindergartens.
T

he bulk funding of kindergartens enabled the state to devolve responsibility for
kindergarten provision to kindergarten associations w

hich soon after broke off into
tw

o separate groups thus breaking the coherence of a national structure. T
he rem

oval
of com

pulsory teacher registration indicated that the m
arket, rather than regulation,

should determ
ine the level of training desired.

T
he kindergarten m

ovem
ent w

as
clearly expected to increasingly becom

e subject to the m
arket and com

petition
succeeding or failing according to its ability to take a share of the m

arket.

It w
as clear by now

 that the kindergarten "flagship" w
as in serious trouble.
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D
uring the first three years of the operation of bulk grant funding, several studies

w
ere conducted w

hich explored som
e of its effects on the kindergarten m

ovem
ent.

14



W
ylie, 1992 and 1993, N

Z
C

E
R

C
athy W

ylie (N
Z

C
E

R
) conducted one of the earliest studies in 1992, three m

onths
after the start of kindergarten bulk funding. T

he w
ork w

as a survey of all 41 free
kindergarten associations, all 42 senior teachers and the head teachers and the
chairpersons of the com

m
ittees

in
a random

 sam
ple of 25%

 of fixed
site

kindergartens.

W
ylie (1992) found that ":w

hile it is still very early days yet in the sw
itch to bulk

funding, changes w
ere already occurring at association and kindergarten level" (3)32).

T
hese changes included m

anagem
ent strategies, particularly those concerned w

ith
financial arrangem

ents and investm
ent practices; m

axim
ising the incom

e gained by
ensuring that kindergartens m

aintained full rolls or by increasing group size; cost
cutting and prioritising spending. W

ylie noted that kindergarten and association staff
and volunteers w

ere absorbing m
ost of the effects of these changes through increased

w
orkloads and cut-backs.

A
 clear link w

as also found betw
een "parental socio-econom

ic status and the
resources available to each kindergarten" (W

ylie, 1992, p32) and predicted that this
inequity w

as m
ore likely to increase rather than decrease.

T
he study concluded that the bulk funding of kindergartens m

ay have brought their
funding m

echanism
 into line w

ith other early childhood institutions but that there w
as

no evidence that it had im
proved their operation or enabled innovation, flexibility or

better opportunities for children

A
 follow

-up study, funded principally by N
Z

C
E

R
 w

ith a sm
all contribution from

C
E

C
U

A
, w

as conducted in 1993 and exam
ined the im

pact of bulk funding fifteen
m

onths after the introduction of the policy (W
ylie, 1993).

T
he m

ajor findings of this study w
ere that the introduction of bulk funding had

resulted in:

A
 considerable increase in w

orkloads and stress for staff and volunteers

pressure to m
aintain full

rolls and an increase in group size in m
any

kindergartens to m
axim

ise funding

A
 continued reliance on donations and fundraising

T
he beginning of a rationalisation of the num

ber of kindergartens

15



A
n increase in the num

ber of kindergartens w
hich com

plied w
ith the 1:15

ration due to incom
e from

 investm
ent and roll increases

A
 w

idening in the resource gaps betw
een kindergartens in low

 incom
e areas

and others, to the long term
 detrim

ent of access and quality for children from
low

 incom
e fam

ilies

A
 grow

ing em
phasis on the financial availability of individual kindergartens

m
aking it increasingly difficult to target resources to particular needs

W
ylie (1993) believed that the changes that had occurred w

ere m
ore likely to be

associated w
ith increasing incom

e or decreasing expenditure than w
ith im

proving the
quality of the service provided. A

ny increase in access (through increased group size)
w

as dependent not on dem
and but on the existence of buildings w

hich contained
sufficient space.

She believed that kindergarten associations had responded to bulk finding in a
m

anner w
hich had "M

ade only m
inor encroachm

ent on its quality" but w
arned that

m
any changes w

ere still in fledgling form
 and that som

e hard choices lay ahead.

H
oughton and W

ilson, 1993 and 1995, U
niversity of O

tago

A
nother study to m

onitor the effects of kindergarten bulk funding w
as conducted on

behalf of the M
O

E
 by the U

niversity of O
tago (H

oughton and W
ilson 1993, 1995).

T
he initial stage of this three year study used tw

o sources of inform
ation: the

associations' accounts for 1991 and 1992, and in som
e instances those of individual

kindergartens; plus postal questionnaires, to establish associations' perceptions of the
changes since the introduction of bulk funding in M

arch 1992.

T
he first stage of the study show

ed that associations had increased both their
autonom

y to m
anage and plan, and their incom

e from
 fundraising and investm

ents.
T

he w
orkloads of teaching, adm

inistrative staff and volunteers had increased and
relationships w

ith teaching staff had deteriorated. O
pening hours, teaching resources

and com
m

unity responsiveness rem
ained unchanged.

H
oughton and W

ilson (1993) show
ed that on average 93%

 of association incom
e

cam
e from

 the bulk grant for salaries and operations and 4%
 from

 local funds.
Investm

ents contributed less than 2%
 and other G

overnm
ent grants contributed to the

rem
aining 1%

.

16



T
he second stage of H

oughton and W
ilson's study, released in A

pril 1995, reported
on the im

pact of the policy during 1993 and 1994. T
he transitional arrangem

ent w
as

in operation throughout the tim
e, and for this reason, it w

as noted that the next stage
of the study, 1995/1996, w

ould provide a m
ore conclusive evaluation of the effects of

bulk funding on associations' policies, operations and finances. T
he third stage of the

study had not been released at the tim
e of w

riting.

H
oughton and W

ilson (1995) found that bulk funding had resulted in a 1000%
increase

in
the

size of budgets adm
inistered by kindergarten associations.

K
indergarten associations described som

e positive effects from
 bulk funding such as

im
proved m

anagem
ent autonom

y giving increased flexibility in setting budget
priorities, an ability to direct expenditure to perceived needs and better targeting of
resources for areas such as teacher developm

ent and property m
aintenance.

T
hese positive effects w

ere tem
pered w

ith a caution that w
hile bulk funding

encouraged associations to m
ake these plans, their ability to carry them

 out w
as

dependent on there being sufficient m
oney in the bulk grant.

N
egative effects described by associations w

ere: increased group sizes (20 out of 30
associations reported increased group size in at least som

e kindergartens); increased
staff stress due to increased w

orkloads and the pressure to m
aintain full rolls and

increased group sizes; increased responsibilities for volunteer m
anagem

ent; as lack of
recognition of equity considerations in the bulk grant and insufficient funds to
effectively m

anage the association.

T
he second stage of the study noted that staff m

orale had significantly w
orsened.

w
orkloads, hours of w

ork and functions of teaching staff had increased.
Senior

teachers w
ere w

orking longer hours and their functions increasingly involved them
 in

m
anagem

ent, planning and policy developm
ent. T

here w
as also a flow

-on im
pact on

senior teachers' w
orkloads arising from

 teachers' dissatisfaction and stress.

A
ssociations felt that "the quality of services delivered to children had not suffered

but that association and kindergarten staff and m
anagem

ent had insulated children
from

 potentially negative im
pacts of bulk funding" (H

oughton and W
ilson, 1995,

pV
I).

17



D
ougherty, 1994, M

assey U
niversity

A
 1994 study into teacher and parent perceptions of kindergarten bulk funding and

the effects of the policy on the quality of care and education found that in order to
m

aintain quality, the w
orkloads of teachers and m

others had increased (D
ougherty,

1994).
D

ougherty also found that parents w
ere being asked to contribute m

ore to
som

e kindergartens in an effort to m
aintain the quality of the service.

T
here w

as
concern that this w

ould disadvantage kindergartens in the low
er socio-econom

ic
areas.

C
onclusions from

 the research

T
here is a striking degree of consistency in the findings of these reports w

hich
show

ed little evidence to suggest that M
r L

uxton's stated aim
s in introducing bulk

funding w
ere being achieved.

K
indergartens certainly had the ability for self

m
anagem

ent but their ability w
as dependent on the availability of sufficient funds in

the bulk grant to carry out plans. T
he service had expanded only insofar that m

ore
children w

ere present
in those kindergartens w

hich had
sufficient

space to
accom

m
odate them

.

T
he studies found little evidence of the diversity, flexibility or choice w

ithin the
service w

hich M
r L

uxton had stated bulk funding w
ould provide.

M
any

kindergartens had increased their staffing to m
eet the 1:15 licensing requirem

ent but
this had invariably been achieved by attracting additional funding through increasing
group size and operating additional sessions.

yet, advocates of the N
ew

 R
ight ideology w

ould have found som
e satisfaction at the

"progress" w
ithin the sector. K

indergartens' funding w
as now

 capped, lim
iting the

state's input to the 1991 level of funding.
Fee charging w

as now
 possible.

B
ulk

funding had devolved the responsibility for kindergarten provision to the kindergarten
associations and the low

 level of the bulk grant w
ould be likely to force them

 to
charge fees, em

ploy untrained staff, com
pete w

ith other services and operate in a
m

anner m
ore like other the-charging early childhood services. K

indergartens w
hich

proved not to be financially viable w
ould be unlikely to be subsidised by cash-

strapped associations and w
ould close, leaving in existence only those w

hich could
support them

selves. T
he stage w

as set for the state to w
ithdraw

 from
 responsibility18



thr provision in the early childhood sector. T
he m

arket w
ould then regulate the sector

and dictate the quality of the services provided.
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A
s governm

ent's agenda for kindergartens becam
e increasingly clear, kindergarten

associations rem
ained steadfastly opposed to charging fees despite the ongoing

pressure being applied to encourage them
 to do so. In 1994 M

r L
uxton w

as invited to
address the N

Z
FK

A
 conference in W

ellington. H
e told the delegates that they could

no longer hold on to the "sacred cow
s" of the past (L

uxton, 1994).
T

hese "sacred
cow

s" included sessional provision, trained teachers and free access.

H
e asked that they "face the realities of N

ew
 Z

ealand's social and econom
ic structure

of the nineties" (L
uxton, 1994) and adopt a "m

ore business-like approach". H
e stated

that G
overnm

ent had tow
 objectives

"to be fair to all organisations and to be
financially responsible w

ith the use of tax-payer funds" (p4).

T
he clear intention of M

r L
uxton's speech w

as to apply pressure on kindergarten
associations.

B
y M

arch 1994 all associations w
ere required to have assum

ed responsibility for their
payrolls and this resulted in a paym

ent of 1.5 cents per child per hour, previously paid
to the central payroll services, being paid to the kindergarten associations. T

his took
the hourly rate from

 $2.86 per child per hour to $2.875. T
his funding w

as restricted
to a m

axim
um

 of 320 sessions per year (w
ithin a forty w

eek period) and to a
m

axim
um

 of eight sessions per w
eek.

A
s 1 M

arch 1995 approached, and the transition period before the im
plem

entation of
bulk funding neared its end, kindergarten associations also m

anaged to increase their
staffing to m

eet the required 1:15 staffichild ratio.
T

he im
proved level of staffing

w
as achieved by attracting additional funding through increasing group sizes and

utilising the m
axim

um
 320 funded sessions. T

hese m
oves w

ere not m
ade in response

to com
m

unity dem
and, nor w

ere they in line w
ith recognised early childhood quality

characteristics; they w
ere m

ade in an effort to survive.

T
he predicted

"rationalisation"
of kindergartens

had
com

m
enced and tw

o
kindergartens had closed.

T
hese kindergartens w

ere Sandbrook, situated in O
tara,
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and E
tterick Place, sited in T

okoroa. B
oth of these kindergartens served low

 incom
e

com
m

unities.

W
hen the 1995 budget w

as announced it w
as clear that yet again the kindergarten

service w
as being put under pressure to change and becom

e m
ore like other early

childhood services. T
w

o options far kindergarten finding w
ere provided.

T
he first option increased the hourly rate from

 $2.875 to $2.90 per child and retained
the eight session per w

eek and 320 sessions per year restrictions. T
he second option

reduced the hourly rate from
 $2.875 to $2.50 (the rate applicable for other early

childhood services) but rem
oved the restrictions on the m

axim
um

 num
ber of sessions

that w
ould be funded w

eekly and annually. It also provided access to the D
epartm

ent
of Social W

elfare childcare subsidy if associations chose to charge fees.

T
he first option w

ould provide a funding increase of 0.87%
 (N

Z
 E

ducation Institute,
1995). T

he second option w
ould involve extending kindergartens' hours of service

and charging fees to becom
e eligible

for the childcare subsidy.
H

ow
ever,

kindergartens w
ould need to operate an additional 51 sessions per year to break even

w
ith those on the higher hourly rate (N

Z
E

I, 1995).

A
dopting the second option w

ould also represent a significant shift in philosophy and
operation.

It w
ould considerably increase the hours of w

ork and w
orkload of

kindergarten teachers and reduce their com
parability w

ith the w
orking conditions of

teachers in the prim
ary school sector.

K
indergarten associations w

ere not persuaded by the second option.
at their annual

conference, in July 1995, M
r L

uxton, in a hard-hitting speech, accused kindergarten
associations of "burying their heads in the sand" (L

uxton, 1995, p6). H
e stated that

he w
ould not "m

arginalise other sector providers w
ho offer sim

ilar educational
facilities" by increasing kindergarten funding.

H
e denied that the G

overnm
ent

w
anted to "force kindergartens out of business" or "privatise" them

.

T
he cam

paign begins

T
he increase of 0.87%

 received under the first option of funding in the 1995 budget
w

as not sufficient to relieve the financial dem
ands confronting the kindergarten

m
ovem

ent. In June 1995, the N
Z

E
I w

hich by now
 had am

algam
ated w

ith C
E

C
U

A
 to

becom
e the m

ajor early childhood union, initiated a cam
paign to gain an increase in20



kindergarten funding.
In N

ovem
ber 264 petitions containing m

ore than 16,000
signatures w

ere presented to Parliam
ent, requesting an increase in fiinding for

kindergartens (M
itchell, 1995).

In response to the petition, the E
ducation and Science Select C

om
m

ittee invited
subm

issions on kindergarten fiinding from
 the N

Z
E

I, N
Z

FIC
A

, W
ellington R

egion
Free K

indergarten A
ssociation (W

R
FIC

A
), C

entral N
orth Island and W

aikato Free
K

indergarten
A

ssociations
(C

N
IF1C

A
,

W
F1C

A
),

the
A

uckland
K

indergarten
A

ssociation (A
K

A
), as w

ell as the M
O

E
.

T
he subm

issions from
 kindergarten associations show

ed a high degree of consistency.
T

hey revalidated the findings of the studies w
hich had exam

ined the effects of
kindergarten bulk funding and indicated that the difficulties identified in these studies
had increased rather than dim

inished.
A

ll argued that kindergartens provided high
quality early childhood education, that there w

as considerable dem
and for the service

and that it w
as valued.

T
he subm

issions recom
m

ended a significant increase in
kindergarten firiding (N

Z
E

I, 1995; N
Z

FK
A

, 1995a, W
R

FIC
A

, 1995a).

T
he M

O
E

 w
as asked to respond to specific questions w

hich had arisen during the
course of the Select C

om
m

ittee's deliberations.
T

heir subm
ission (M

O
E

 1995b)
quoted the research of H

oughton and W
ilson (1995; 1995) on the effects of direct

funding on kindergartens, detailed the 1995 B
udget changes and provided a rationale

for these changes. T
he subm

ission em
phasised that the changes brought the firiding

arrangem
ents for kindergartens into line w

ith the rest of the early childhood sector,
allow

ed associations m
ore flexibility and enabled them

 to respond better to the needs
of their com

m
unities.

It pointed out that kindergarten associations could access the
D

epartm
ent of Social W

elfare childcare subsidy if they chose to m
ove to the low

er
rate of fiinding and charge fees.

T
his subm

ission caused consternation w
ithin the kindergarten sector and som

e of the
participants in the Select C

om
m

ittee process m
ade supplem

entary subm
issions w

hich
provided an analysis of the M

O
E

 paper and presented evidence to refine the M
O

E
claim

s.

N
Z

E
I (N

Z
E

I, 1995b) asserted that the M
O

E
 subm

ission quoted research selectively
and in a m

isleading m
anner and failed to note the significant negative im

pacts
described in successive reports on the bulk fiinding of kindergartens.
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T
he N

Z
FIC

A
 in an oral presentation (N

Z
FIC

A
, 1995b) provided evidence w

hich
show

ed that 87.56%
 of fam

ilies using kindergartens did not w
ant an increase in the

num
ber of sessions offered and that only 11.73%

 w
ould prefer m

ore sessions
(N

Z
FIC

A
, 1995c). A

 survey also show
ed that 93.9%

 of fam
ilies rated the program

m
e

proved as good to excellent (N
Z

FIC
A

).

T
he W

R
FIC

A
 Supplem

entary Subm
ission (W

R
FIC

A
, 1995b) included a paper w

hich
com

pared
the

quality
of kindergarten

education
w

ith
recognised

quality
characteristics and the findings of recent research (M

eade and C
ubey, 1995). B

oth
com

parisons revealed that kindergartens scored w
ell on each criterion, excepting the

group size and staffichild ration and it w
as argued that an increase in funding w

ould
enable kindergarten associations to im

prove in these areas.

In late N
ovem

ber 1995, in an unusual m
ove, the Select C

om
m

ittee requested that M
r

L
uxton attend the hearing w

ith M
O

E
 officials. T

he M
O

E
 B

riefing N
otes stated that

the increase in funding sought by the kindergarten sector w
ould result in a return to a

system
 of "Preferential finding treatm

ent from
 G

overnm
ent" at a tim

e w
hen the aim

of current policy w
as for G

overnm
ent to buy "E

ducational hours of a particular
quality from

 early childhood services, and, overall, is neutral in term
s of service type"

(M
O

E
, 1995a).

T
he M

O
E

 stated that although the hourly rate of the bulk grant had not increased,
kindergartens had increased their funding by 4.1%

 by extending their operation to the
m

axim
um

 320 funded sessions and that "the changes to finding arrangem
ents are

designed to achieve parity betw
een kindergartens and the rest of the sector" (M

O
E

,
1995a).

T
he M

O
E

's advice to G
overnm

ent w
as to not increase kindergarten funding but

rather to push kindergartens to charge fees and to extend their hours of operation.
T

heir com
m

ents that kindergarten associations had the opportunity to reduce their
cost structure during the transition period clearly referred to the em

ploym
ent of

untrained teachers.
T

he research quoted by the M
O

E
 show

ed that approxim
ately

90%
 of the bulk grant w

as spent on salaries (H
oughton and W

ilson, 1995) and this
therefore represented the only w

ay to significantly alter their cost structure.

T
he E

ducation and
Science

Select C
om

m
ittee presented

a
request

that
the

G
overnm

ent give favourable consideration to 260 of the petitions and m
ost

favourable consideration to the rem
aining four.
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T
he G

overnm
ent responded by noted that the M

arch 1996 changes in funding
arrangem

ents w
ere m

ade on the basis that all providers offering a com
parable quality

of service for equal hours should receive com
parable funding from

 the G
overnm

ent.
It w

as stated that kindergartens had the ability to increase their funding by extending
their hours of operation. C

areful consideration w
ould proceed and an announcem

ent
w

ould be m
ade on the issue on the 23`d M

ay 1996 (N
Z

 G
overnm

ent, 1996).

M
eeting changing rules and requirem

ents

D
uring subsequent m

onths the kindergarten com
m

unity continued to struggle w
ith the

bulk grant. O
n the lst M

arch 1996, a new
 funding guide w

as sent to early childhood
centres (M

O
E

, 1996a). T
he booklet incorporated the quality funding rates announced

in the 1995 B
udget and w

as an interim
 guide until a finished docum

ent w
as prepared

for use in July 1996.

O
ver the years a num

ber of rules pertaining to the claim
ing of the grant had evolved.

these included the 'five day rule' w
hich stated that if a child w

as absent for m
ore than

five days w
ithout evidence that the parent w

anted the place to be held, then the child
could not be counted for funding.

A
dditionally, w

here children attended m
ore than

one service, funding could not be claim
ed for sim

ultaneous attendance hours (the
'dual enrolm

ent' clause).

It had alw
ays been intended that enrolm

ent, not attendance, should be the basis of the
bulk grant but attendance had now

 becom
e the m

ore im
portant consideration.

T
he

M
arch 1996 guide changed the 'five day rule' to a '9 plus 12 rule'. T

he effect of this
w

as that a child could be absent for up to nine calendar days and funding could still
be claim

ed.
A

ll funding w
as to cease after the 21st calendar day regardless of the

reason for absence.
T

his guide reiterated the dual enrolm
ent requirem

ents and
specified that kindergarten parents m

ust verify the attendance register at least once a
m

onth.

T
hese rules and requirem

ents contributed to the increased w
orkload of kindergarten

teachers.
C

onsiderable tim
e w

as involved in contacting caregivers to ensure that
notification w

as received and m
onthly roll signing becam

e a large task for
kindergartens w

ith up to ninety children on their rolls.

In early 1996 kindergarten associations began to lose significant am
ounts of funding,

follow
ing audits by M

O
E

 auditors.
T

he C
entral N

orth Island Free K
indergarten23



A
ssociation had over 30%

 of their kindergartens audited at this tim
e and deductions

for the rule w
hich m

atched attendance to the enrolm
ent agreem

ent, am
ounted to

$30,000 (L
ittle, 1996).

A
ssociations corresponded and m

et w
ith officials from

 the M
O

E
 in an effort to

understand the new
 interpretations.

T
hey also approached the M

inister w
ith their

concerns. T
he rules rem

ained in force despite indications that m
inisterial officials felt

that the M
O

E
 interpretation and application w

ere overly bureaucratic.

A
D
H
E
R
E
N
C
E
 
T
O
 
A
N
 
I
D
E
O
L
O
G
Y

D
uring the tw

o term
s of office of the N

ational governm
ent betw

een O
ctober 1990 and

O
ctober 1996, governm

ent m
anagem

ent of the education sector had attracted
considerable criticism

 and negative publicity and 1996 w
as an election year.

In M
ay

1996, the M
inister of E

ducation, H
on. L

ockw
ood Sm

ith and his A
ssociate, H

on. John
L

uxton w
ere replaced by H

on. W
yatt C

reech and H
on. B

ill E
nglish. T

he A
ssociate

M
inister, M

r E
nglish, gained responsibility for the early childhood sector.

T
he M

O
E

, in a B
riefing Paper to the new

 M
inister on the early childhood sector

(M
O

E
 1996c) noted the kindergarten com

m
unity's dissatisfaction w

ith the funding
rates for kindergartens. T

he M
O

E
 noted that there w

as the option for kindergarten
associations to increase funding b opting for the low

er finding rate, accessing the
child care subsidy and extending the hours of service; they noted also that
kindergartens had received concessions that other early childhood services had not,
and that "an im

proved m
anagem

ent style is needed".

T
he briefing also stated that the M

O
E

 had offered assistance to kindergarten
associations needing to address m

anagem
ent issues.

T
he N

E
T

 and kindergarten associations again responded angrily to the M
O

E
's

position.
T

hey accused the M
O

E
 of providing poor quality advice w

hich include
factual

inaccuracies
and m

isleading com
m

ents (N
Z

E
I,

1996;
Falck,

1996).

A
ssociations argued that they w

ere indeed m
ost efficient m

anagers and had m
anaged

to operate effectively on a constantly eroding sum
 of m

oney.

O
n 23 M

ay 1996, the m
uch aw

aited B
udget w

as announced.
H

opes w
ithin the

kindergarten com
m

unity w
ere high, as the results of the G

overnm
ent's consideration24



of the E
ducation and Science Select C

om
m

ittee recom
m

endations w
ere anticipated.

T
he B

udget announced an increase in sessional funding from
 1 January 1997 for all

licensed services. T
he provision for kindergartens w

as separate and am
ounted to an

increase of 2.5%
. T

his took the hourly rate from
 $2.90 per child per hour to $2.9725

per child per hour. T
he kindergarten com

m
unity had requested a significant increase;

11%
 w

as the com
m

only agreed figure required.

K
indergarten associations had acknow

ledged that teachers deserved a significant pay
increase.

T
hey accepted that teachers' w

orkloads had increased and that such an
increase w

as an essential com
ponent in rem

edying teacher recruitm
ent and retention

difficulties.
It w

as w
idely recognised that w

ithout a significant increase in
G

overnm
ent funding there w

as little possibility of associations being able to fund any
pay increase for teachers.

K
indergarten teachers, via their union, the N

Z
E

I, sought a pay increase for all
teachers w

ith progress tow
ards pay parity and a unified teaching scale.

T
he claim

also attem
pted to set the m

axim
um

 num
ber of teaching sessions and to define term

breaks. N
egotiations w

ere postponed on num
erous occasions. K

indergarten teachers
held a one day strike on the 3rd Septem

ber, 1996 and issued further notice to strike
prior to the election in O

ctober that year.

M
eanw

hile teachers, parents, association and union representatives continued to voice
their disapproval of the 1995 and 1996 B

udget provisions and to lobby for increased
funding.

G
overnm

ent offers an 'im
proved' funding package

D
etails of an "im

proved" finding package w
ere announced on the 27th July 1996, at

the N
Z

FIC
A

 A
nnual C

onference.
Press statem

ents from
 the M

inister's office had
described the package as "aim

ed to m
ake kindergarten m

ore accessible, w
ith greater

flexibility in the sessions they offered" (E
vening Post 24.7.1996).

the package
included the lifting of the 320 session funding restriction and increasing the lim

it to
360 sessions, an extra 40 funded sessions per year. T

he rate of the funding w
ould be

$2.90 per child per hour. It w
as estim

ated that the package w
ould give associations

the ability to increase their funding by up to 12.5%
. a kindergarten of 45 children per

session had the possibility of increasing their annual grant by up to $15,660 (E
nglish,

1996).
If associations chose to reject the new

 package they could retain the 320
session m

axim
um

 and access the $2.9725 rate.
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T
he response of association representatives yet again indicated concern.

T
hey

queried the existence of a finding form
ula and noted that they had already confirm

ed
user satisfaction w

ith the service.
T

he response w
as that associations w

ere able to
choose w

hether they w
ished to change and that the G

overnm
ent w

as relatively neutral
in this m

atter.

K
indergarten associations w

ere told they could access this revised funding in tw
o

w
ays. T

he first involved offering sessions for an additional five w
eeks each year.

T
his w

ould align kindergartens m
ore clearly w

ith other fee charging early childhood
services rather than w

ith the school sector, w
ith w

hich it w
as currently aligned.

It
w

ould also significantly alter the conditions of w
ork of kindergarten teachers.

T
he second option w

ould involve operating funded child-contact sessions on one of
the tw

ice w
eekly non-child-contact sessions that kindergarten teachers currently

w
orked.

T
he findings of the research studies on kindergarten bulk finding had

indicated that there had already been a significant increase in the w
orkload of

kindergarten teachers.

A
t an N

Z
F1C

A
 Special G

eneral M
eeting on 10th A

ugust,
1996, kindergarten

associations voted to reject the new
 funding package and to seek an increase to the

hourly rate of funding. T
he K

indergarten T
eachers C

ollective E
m

ploym
ent C

ontract
rem

ained unresolved at this tim
e.

T
he uncertainty of increased funding had

contributed to the postponem
ent of negotiations on four occasions as w

ell as the
postponem

ent of planned strikes by kindergarten teachers in early A
ugust.

O
n the 3" Septem

ber 1996, a one day strike w
as held.

T
he rejection of the funding package, coupled w

ith the threat of further industrial
activity by kindergarten teachers prior to the election applied pressure on the
G

overnm
ent. T

here w
as already industrial unrest in other sectors and the election

date of 12th O
ctober, 1996 w

as approaching

A
 third revised funding package

O
n the 23rd Septem

ber, 1996, a third revised funding package for kindergartens w
as

announced.
T

his package bow
ed to the pressure thr an unconditional increase in26



funding and increased the hourly rate from
 $2.90 per child per hour to $3.09 per child

per hour.

T
he announcem

ent of the increase in funding w
as follow

ed by direct G
overnm

ent
intervention in contract negotiations im

m
ediately prior to the election. T

his included
the paym

ent of a one-off bonus and a 5.5%
 pay increase. T

he m
ove facilitated the

settlem
ent of the kindergarten teachers' em

ploym
ent contract for a nine m

onth term
and averted a strike planned for the 8th O

ctober, 1996.

T
he G

overnm
ent and em

ployers could not agree on the insertion of a 320 session cap
in the collective em

ploym
ent contract.

G
overnm

ent policy continued to be that
kindergartens could access funding to a m

axim
um

 of 360 sessions.

Senior T
eachers w

ere rem
oved from

 the contract and placed on an identical separate
collective em

ploym
ent contract.

R
edundancy and redeploym

ent provisions w
ere

added and a letter of understanding set out an agreem
ent by N

Z
E

I and the em
ployers

to undertake an independent job evaluation betw
een kindergarten teachers and

teaching positions in the school sector.

T
he pressure from

 G
overnm

ent for kindergartens to charge fees, em
ploy untrained

staff and change their operation to m
atch m

ore closely w
ith that of other early

childhood services relied on the prem
ise that all early childhood services should be

funded at the sam
e low

 level.
T

his view
 m

atches w
ell w

ith the beliefs of T
reasury

outlined earlier in this paper and show
s the influence of N

ew
 R

ight advocacy.

T
hat m

oney w
as available for additional funding, w

as show
n by the revised finding

packages.
W

hat has been evidenced in the early childhood sector, and for
kindergartens in particular, is not a lack of m

oney but an ideological shill w
hich

dictated against such a m
ove. T

he basis of this shift w
as the N

ew
 R

ight ideology.

T
he general election on 12th O

ctober 1996 w
as the first to be held in N

ew
 Z

ealand
under a new

 electoral system
 of m

ixed m
em

ber proportional representation (M
M

P)
and resulted in a caretaker G

overnm
ent holding pow

er until D
ecem

ber 1996. A
fter

the election it rem
ained uncertain as to w

hat the policy line for the kindergarten
m

ovem
ent w

ould be.
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C
O

N
C

L
U

SIO
N

T
he econom

ic and political clim
ate of the seventies and eighties created a set of

circum
stances w

hich enabled the Fourth L
abour G

overnm
ent to im

plem
ent a

program
m

e of sw
ill and radical reform

 follow
ing N

ew
 R

ight ideology. T
his focussed

on econom
ic considerations

and
entailed m

ore individual responsibility and
regulation, governed by the operation of the m

arket. T
he reform

s introduced w
ere

tem
pered by equity considerations w

hich blunted the strongest negative effects of the
N

ew
 R

ight ideology.

B
y the tim

e that a N
ational G

overnm
ent cam

e to pow
er in 1990, the N

ew
 R

ight
ideology w

as firm
ly entrenched. T

he N
ational G

overnm
ent likew

ise focussed on
econom

ic recovery and continued to pursue the doctrines of the N
ew

 R
ight w

ithin a
m

ore hard line approach.

T
he early childhood sector achieved increased support and recognition under the

fourth L
abour G

overnm
ent. T

he B
efore Five reform

s of the sector, w
hilst bow

ing to
som

e N
ew

 R
ight concerns, featured equitable funding, im

proved access and quality
objectives.

W
hen the N

ational G
overnm

ent cam
e to pow

er, how
ever, there w

as a change in the
philosophy underlying early childhood policy.

T
he view

 of the N
ew

 Z
ealand

T
reasury, as espoused in their briefing to incom

ing governm
ents, w

as that early
childhood education represented a private good and that parents should therefore pay
for the service, w

ith targeted assistance to the children of low
-incom

e fam
ilies. T

he
over-professionalisation of early childhood w

orkers and an "unnecessarily" high level
of regulation w

ould needlessly drive up costs.

A
ccording to the T

reasury the kindergarten service w
as not responsive to the needs of

the tim
e and that provider capture had resulted in the service receiving a higher

hourly rate of funding at the tax-payers' expense. T
he sessional basis, they argued,

m
eant that the service did not cater for a significant num

ber of children or fam
ilies.

In a m
ore general N

ew
 R

ight interpretation, the close involvem
ent of the state in the

kindergarten m
ovem

ent is seen to have resulted in a disruption to the early childhood
m

arket and allow
ed the service to operate inefficiently. G

overnm
ent w

ithdraw
al from

the kindergarten service, com
bined w

ith the encouragem
ents of alternative providers

in the early childhood sector w
ould, according to N

ew
 R

ight ideology, result in an
independent, privatised sector w

hich w
ould support econom

ic goals and require little28



state involvem
ent.

C
om

petition w
ould ensure that it responded ot the needs of

parents.

T
he early childhood sector w

as ripe thr the im
position of this ideology. A

s a non-
com

pulsory sector w
hich already had a significant num

ber of private and alternative
providers, state w

ithdraw
al w

as perceived by N
ew

 R
ight advocates to be considerably

less problem
atic than it w

ould have been in other sectors.

K
indergartens, "the flagship of G

overnm
ent support for the sector" (W

ylie, 1992),
w

ere an obvious target for state w
ithdraw

al.

T
he survival of the kindergarten m

ovem
ent to date bears w

itness to the tenacity of the
kindergarten com

m
unity.

T
here has been no evidence, in recent years, that

G
overnm

ent supports the kindergarten m
ovem

ent's aim
s or philosophy. T

he situation
rem

ains one in w
hich N

ew
 R

ight advocates in positions of influence continue to
lobby for neutral funding policies am

ongst early childhood services, w
ith the aim

 of
providing m

inim
al state input and, eventually, privatising the sector.

PO
ST

SC
R

IPT
In the period follow

ing the w
riting of this paper a further chapter has been opened in

the story of kindergartens in A
otearoa

N
ew

 Z
ealand.

O
n 29 A

pril 1997 the
G

overnm
ent m

oved under urgency a bill to am
end the State Sector A

ct w
hich

rem
oved kindergarten teachers from

 the State Sector. T
he passing of the am

endm
ent

has rem
oved responsibility from

 G
overnm

ent to negotiate and fund kindergarten
teachers' salaries; it also rem

oves kindergarten teachers from
 the protection of the

requirem
ents of the State Sector A

ct such as those relating to being a good em
ployer.29
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