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services are kōhanga reo, playcentre and home-based education and care services. The 
Education (Playgroups) Regulations 2008 and certification criteria for playgroups apply to 
certificated playgroups. 

Licensed or certificated services are able to receive Ministry subsidies if they meet 
funding requirements specified in the ECE Funding Handbook or the Playgroup Funding 

Handbook.6 Subsidy rates vary by service type and the age of the child.  

These subsidies contribute to services’ operating costs by paying for part or all of each 

hour a child spends in ECE7 and do not have to be used for specific purposes.8 Services 
are also able to receive further income from sources such as the Ministry of Social 
Development’s Childcare Subsidy, targeted Ministry funding, parent fees and donations. 

Teacher-led centre-based services are able to access higher rates of funding based on 
the number of registered and certificated teachers (ECE and primary) who count towards 
regulated (ratio) staff. The highest band is for services who employ 80%+ certificated 
teachers.  

Home-based education and care services, kōhanga reo and playcentre are able to 
access higher rates of funding if they choose to meet additional criteria, which primarily 
relate to the qualification levels of those delivering education and care.   

Teacher-led centre-based services 

Teacher-led centre-based services are services based in a centre where at least 50% of 
required staff are qualified ECE teachers. They may be known by many names, including 
crēches, kindergartens, aoga amata, puna reo, and childcare centres. 

Kindergarten funding rates are currently higher than those for other teacher-led centre-
based services. This is because the State Sector Act 1988 gives the government 
responsibility for negotiating the pay and conditions for teachers and other staff on behalf 
of kindergarten associations. Funding required as a result of this negotiating is added into 
kindergarten funding.   

Home-based education and care services 

Home-based early childhood education is provided in a home rather than a centre. 
Education and care is de ive ed by an educator, who is responsible for up to four ECE-
aged children at any one time. A registered and certificated ECE teacher oversees the 
educators and children through home visits and phone calls. 

Currently home-based educators are not required to hold a qualification. In February 
2019, following the Review of Home-based Education, Cabinet announced its intention to 
require educators to hold Level 4 ECE qualification or Te Ara Tuarua (the Level 5 
kōhanga reo qualification) or higher. Educators with a pre-existing Level 3 ECE 
qualification will continue to be eligible for funding.  

 

                                                
6
 Available at https://www.education.govt.nz/early-childhood/funding-and-data/funding-handbooks/ece-funding-handbook/ and 
https://www.education.govt.nz/early-childhood/funding-and-data/funding-handbooks/playgroup-funding-handbook/playgroup-
operational-funding-pg-3/. 

7
 The ECE funding subsidy is paid per child place, to a maximum of six hours a day, 30 hours per week. 20 hours ECE is a 
higher rate of funding for 3-5 year olds to a maximum of 6 hours a day, 20 hours per week. 20 hours ECE is paid per child 
rather than per child place. 

8
 However, if services wish to access higher funding rates, they are required to pay their qualified and certificated teachers at 
certain rates. 
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Kōhanga reo 

Nga kōhanga reo is a form of te reo Māori immersion service for mokopuna and whānau. 
The operation and administration of individual kōhanga reo is the responsibility of 
kōhanga whānau, in accordance with Te Kōhanga Reo National Trust kaupapa under the 
stewardship of the Te Kōhanga Reo National Trust Board.  

Kōhanga reo do not have the same qualification standards as other services, but tend to 
operate with better ratios.  

Playcentre 

Playcentre has a philosophy of parents and whānau as the first teachers of children. 
Playcentre Aotearoa is the single body representing all playcentres.   

Playcentre do not have the same qualification standards as other services, but tend to 
operate with better ratios.  

Hospital-based education and care services 

Hospital-based services provide education and care to three or more children who are 
also receiving health services within premises under the control of the Ministry of Health 
or a district health board. In 2018, there were 22 hospital-based services. 

Casual education and care services 

Casual education and care services are services that operate without a regular roll, for 
example, services at ski fields. In 2018, there were 8 casual education and care services.  

Playgroups 

In addition to providing ECE opportunities for children, playgroups provide an informal 
support network for parents.  

Playgroups may have a primary focus on maintaining culture, language or philosophical 
approaches, such as Ngā Puna Kōhungahunga (Māori language playgroups), Pasifika, 
Montessori or Steiner playgroups. Some playgroups operate in rural areas and may only 
have one session per week while others may run up to five mornings a week. A 
playgroup may be the only facility in an area that focuses on early childhood education. 

Playgroups are certificated rather than licensed. This means that there are fewer 
regulatory requirements that need to be met and funding rates are lower. 

The Ministry of Education’s role in licensing and monitoring 

The Ministry is the regulatory body for the early learning sector and has responsibilities 
across licensing and funding of early learning services and certificated playgroups. 
Licensing actions include granting a licence, enforcement were non-compliance is 
identified and monitoring services. 

Services are licensed in perpetuity providing they continue to meet regulatory 
requirements. The Ministry of Education monitors approximately 10% of services through 
a number of means including responding to complaints, funding audits, licensing activity 
and follow-up on poor Education Review Office (ERO) reviews. When non-compliance is 
identified the Ministry can reclassify a service’s licence as provisional and in some cases 
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a licence may be suspended.  If non-compliance is not rectified a service’s licence can be 
cancelled. 

Benefits of ECE  

In New Zealand, the difference in PISA mathematics scores between 15-year-old 
students who had attended more than one year of ECE and those who had not attended 
any ECE was 31 score points after accounting for socio-economic background – the 
equivalent of almost one year of formal schooling (similar to the OECD average 
difference of 31 score points). 

This is important because Statistics NZ research shows that school leavers with a Level 2 
NCEA qualification benefit from more educational and employment opportunities in the 

long term than adults without a qualification.9 Ultimately, this contributes to better health 
outcomes and better quality of life. In 2014, New Zealand adults without a Leve  2 
qualification or higher had an unemployment rate 45% higher than adults with such a 
qualification.   

International research shows the value of investing in high quality early learning settings 
to enhance children’s long term outcomes, including wellbeing  For example, the Perry 
Preschool Project, shows that for every dollar spent on the Project, society benefited with 
$8.74 in reduced public expenditure over the long term in welfare and justice costs. 
However, studies like the Perry Preschool Project primarily focus on disadvantaged and 
at-risk population groups, comparing children in control groups (i.e. no early learning) to 

children receiving high quality early learning.10 Nevertheless, this research does 
demonstrate the importance of high quality settings.  

The OECD states that there are also positive outcomes for children who enrol in early 

learning services with good adult:child ratios.11   

Results from the Chicago Child-Parent Center Education Program also show the long 
term financial benefit to children who were part of the programme, compared to no 
targeted intervention. Twenty-five years on, children in the preschool part of the 
programme had significantly higher levels of educational achievement, which resulted in 

higher economic status, includ ng occupational prestige, and annual income.12 

Early Learning Action Plan  

A Ministerial Advisory Group (MAG) was appointed in April 2018 to advise the Minister of 
Education on the development of the Action Plan. The MAG was empowered to consider 
any matter relating to the early learning sector, including policies around funding, 
regulation, support and the curriculum.  

Consultation on the draft Action Plan ran from November 2018 to March 2019. 
Stakeholders were encouraged to share their ideas in an online survey or make a 

                                                
9
 Ministry of Education, ‘18-year-olds with a minimum of NCEA Level 2 or equivalent’, available at 

’https://www.educationcounts.govt.nz/statistics/indicators/main/education-and-learning-outcomes/18-year-olds-NCEA-Level-
2 

10
 The Perry Preschool Project targeted disadvantaged African American 3 and 4 year olds over a two year period. The Project 

was characterised by high teacher:child ratios (1:6) and certified primary teachers with a Bachelor’s degree. Children 
attended this programme for 2.5 hours every weekday morning, and the teacher would visit the mother and child for 1.5 
hours a week to help involve the mother in the educational process and implement the curriculum at home.   

11
 OECD, ‘Starting Strong IV: Early Childhood Education and Care Data Country Note: New Zealand’, available at 

http://www.oecd.org/education/school/ECECDCN-NewZealand.pdf. 

12
 Reynolds, Arthur J., Judy A. Temple, Suh-Ruu Ou, Irma A. Arteaga, and Barry AB White. "School-based early childhood 

education and age-28 well-being: Effects by timing, dosage, and subgroups." Science 333, no. 6040 (2011): 360-364. 
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participating at younger ages and for longer hours. With these changes there have been 
issues raised in relation to: 

 quality of provision 

 inequities in the system 

 workforce. 

Quality of provision 

ERO’s national evaluation reports have identified variability in practice across the system. 
For example, 31% of services were found to have limited or no focus on supporting 

children’s oral language learning13, and 44% of services had a curriculum that was only 
somewhat responsive in enabling infants and toddlers to become competent and confident 

communicators and explorers14. The ERO has found that many services are not 
sufficiently responsive to Māori and Pacific children, including a misunderstanding in the 
difference between providing a bicultural curriculum for all children and supporting Māori 

children to succeed as Māori.15 

Inequity  

Research shows that children who experience disadvantage gain significant benefits from 

participating in high quality early learning.16 There is evidence to suggest that not all 
children and families have equal access to resources within their community and that for 
every child to thrive, it is necessary to ensure that provisions are in place that respond to 
their specific and variable needs. To this end, a recent evaluation of equity funding 

suggested that the use of funding could be more effective.17 

Workforce 

International research also shows that job satisfaction, supply and retention of teachers 
can be improved with better adult:child ratios, low group size, competitive wages and 
benefits, a reasonable workload, low staff turnover, a quality physical environment and a 

competent and supportive manager.18  

Evidence 

In addition to the evidence quoted above, in the development of the draft Action Plan, the 
MAG drew on international and domestic research that suggests improvements to 
structural factors could improve quality in ECE, such as:  

                                                
13

 Education Review Office. (2017). Extending their language – expanding their world. Children’s oral language (birth-8 years). 
Wellington  NZ: ERO. Retrieved from http://www.ero.govt.nz/publications/extending-their-language-expanding-their-world/ 

14
 Education Review Office. (2015). Infants and toddlers: competent and confident communicators and explorers. Wellington, 

NZ: ERO  Retrieved from http://www.ero.govt.nz/publications/infants-and-toddlers-competent-and-confident-communicators-
and-explorers/ 

15
 Education Review Office. (2013). Priorities for children's learning in early childhood services. Wellington, NZ: ERO. Retrieved 

from http://www.ero.govt.nz/assets/Uploads/Priorities-for-Childrens-Learning-in-Early-Childhood-Services-May-2013-
web.pdf; Education Review Office. (2018). Awareness and confidence to work with Te Whāriki. Wellington, NZ: ERO. 
Retrieved from https://www.ero.govt.nz/assets/Uploads/Awareness-and-confidence-to-work-with-Te-Whar ki.pdf  

16
 Melhuish, (2014). The impact of early childhood education and care on improved wellbeing. 

http://ro.uow.edu.au/cgi/viewcontent.cgi?article=2641&context=sspapers 

17
 Ministry of Education. (2018). Pre-implementation evaluation for targeted funding for disadvantage 

https://www.educationcounts.govt.nz/publications/ECE/pre-implementation-evaluation-for-targeted-funding-for-disadvantage 

18
 Taguma, M., Litjens, I., & Makowiecki, K. (2012). Quality Matters in Early Childhood Education and Care: Finland. OECD 

Publishing. 2, rue Andre Pascal, F-75775 Paris Cedex 16, France. 
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 adult:child ratios 

 minimum levels of teacher qualifications 

 pay and conditions for teachers. 

Ratios 

The MAG recommended altering existing regulated standards for adult:child ratios on the 
basis that it would improve the quality of adult:child interactions.  

The current regulated adult:child ratios for infants and toddlers in centre-based services do 
not align with academic research or international best practice, as shown in Table 1 below.  

Table 1: International comparisons for adult:child ratios in all-day settings 

Age 0-2 2 year olds 

New Zealand 1:5 1:10 

Australia 1:4 1:5 

England 1:3 1:4 

Canada (British Columbia) 1:4 1:4 

Finland 1:4 1:4 

Research suggests that adult:child ratios, along with group size, are the strongest and 
most consistent predictor of positive caregiving practices in group-based early childhood 

settings.19 High adult:child ratios and small group sizes enable positive and sensitive 

adult:child interactions, a factor associat d with positive child outcomes.20  

These interactions are known to be important, particularly during the first 1,000 days of life. 
Children are highly adaptable and vulnerable as brain sensitivity for emotional control, peer 

social skills, language and numbers peaks within this period.21 During this stage, children’s 
brain connections are reinforced and strengthened through interaction with caregivers and 
adults. 

Higher ratios for infants and toddlers can also enhance children’s school readiness.22 
Young children with a strong learning base are more likely to then go on and succeed at 
school and obtain NCEA Level 2 (a key indicator shown to materially improve adults’ long 
term outcomes)  This is important because higher attainment of higher school 
qualifications benefits society in the long term, through its impact on higher employment 
and reduced welfare and justice costs.  

 

                                                
19

 https://conversation.education.govt.nz/assets/ELSP/Early-Learning-Strategic-10-Year-Plan.pdf. 
20

 Australia Department of Education, Employment and Workplace Relations, ‘Toward a national quality framework for early 
childhood education and care: report of the expert advisory panel on quality early childhood education and care’. 

21
 Moore, T. G., N. Arefadib, A. Deery, and S. West. "The first thousand days: an evidence paper. Parkville, Victoria; Centre for 

Community Child Health, Murdoch Children’s research institute. 2017." (2018). 
22

 Emig, Carol. "School Readiness: Helping Communities Get Children Ready for School and Schools Ready for Children. 
Child Trends Research Brief." (2000); Emig, Carol. "School Readiness: Helping Communities Get Children Ready for 
School and Schools Ready for Children. Child Trends Research Brief." (2000). 
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Qualifications 

Like ratios, teacher qualifications are often considered one of the key structural factors 

influencing quality in early learning.23 Teacher qualifications can impact on the quality of 
teacher-child interactions, which factor into children’s independent thinking and problem 
solving skills. However, despite a number of studies supporting the importance of teacher 
qualifications, there is no evidence about the marginal impact of a fully qualified workforce 

versus a predominantly qualified one.24   

Approximately 96% of teacher-led, centre-based services have a workforce with at least 
80%+ qualified teachers (ECE and primary qualified). However, there is limited evidence to 
suggest that services will seek out a fully qualified workforce without additional funding 
incentives and/or regulation. For example, in 2018 approximately 13% of services 
operated with a fully qualified workforce, compared to 27% in 2010/2011 when the 100% 
funding band was in place.  

Ministry projections indicate that reinstating the 100% funding band would 
disproportionately benefit European/Pākehā families and services in higher socio-

economic areas over the 2020-2023 period.25 

Pay and conditions for teachers 

Higher wages and better working conditions influence teachers’ job satisfaction, work 
motivation and, indirectly, the quality of their teaching, caring and interactions with 

children.26 

Low wages impact on quality in ECE by discouraging qualified individuals from considering 

working in early learning in the first place.27 Furthermore, low wages are related to high 

staff turnover rates28 which influence children’s language and socio-emotional 

development as well as the relationships they form with teachers.29 Low wages are also 
correlated with the perception that working in the ECE sector is not a high-status 

profession.30 

 

                                                
23

 Mashburn, Andrew J., Robert C  P anta, Bridget K. Hamre, Jason T. Downer, Oscar A. Barbarin, Donna Bryant, Margaret 
Burchinal, Diane M. Early, and Carollee Howes. "Measures of classroom quality in prekindergarten and children’s 
development of academic  language, and social skills." Child development 79, no. 3 (2008): pp.744-746. 

24
 Barnett, W. Steven. "Better Teachers, Better Preschools: Student Achievement Linked to Teacher Qualifications. NIEER 

Preschool Policy Matte s, Issue 2." (2003); Early, Diane M., Kelly L. Maxwell, Margaret Burchinal, Soumya Alva, Randall H. 
Bender, Donna Bryant  Karen Cai et al. "Teachers' education, classroom quality, and young children's academic skills: 
Results from sev n studies of preschool programs." Child development 78, no. 2 (2007): 558-580. 

25
 Based on projections of the percentage of services expected to operate at 100% services from 2020-2023 if the 100% 

funding band was reintroduced following Budget 2019.   
26

 Moon  J  and J. Burbank (2004), “The early childhood education and wage ladder; a model for improving quality in early 
learning and care programs”, Policy Brief, Economic opportunity Institute, Seattle WA. 

27
 Manlove, E. E., and J. R. Guzell (1997), “Intention to leave, anticipated reasons for leaving, and 12 Month turnover of child 

care centre staff”, Early Childhood Research Quarterly, Vol. 12, No. 2, pp. 145-167. 

28
 Moon, J. and J. Burbank (2004), “The early childhood education and wage ladder; a model for improving quality in early 

learning and care programs”, Policy Brief, Economic opportunity Institute, Seattle WA. 

29
 Torquati, J., H. Raikes and C. Huddleston-Casas (2007), “Teacher education, motivation, compensation, workplace support, 

and links to quality of center-based child care and teachers’ intention to stay in the early childhood profession”, Early 
Childhood Research Quarterly, Vol. 22, No. 2, pp. 261-275. Whitebook, M. (2002), Working for worthy wages: The child 
care compensation movement 1970-2001, Center for the Study of Childcare Employment, Institute for Research on Labor 
and Employment, UC Berkeley. 

30
 Ackerman, D. (2006), “The costs of being a child care teacher: Revisiting the problem of low wages”. Educational Policy, Vol. 

20, No. 1, pp. 85-112. 
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During the consultation period, 44 public hui were held, attended by more than 1,900 
people. The Ministry received 2,264 online survey submissions and 219 written 
submissions during the consultation period. Feedback was received from across the early 
learning sector: 

 parents/caregivers/family members of children currently attending an early learning 
service 

 parents/caregivers/family members of past or future users of early learning services 

 teachers/educators at an early learning service 

 managers/owners of early learning services 

 education peak bodies 

 education consultants 

 additional learning needs specialists 

 academics/lecturers/initial teacher education providers 

 teachers in training. 

 As well as those with a connection to the sector such as: 

 iwi Māori 

 health professionals 

 board of trustees members 

 non-government organisations. 

Ratios – regulate new adult:child ratios for infants and toddlers 

There was near universal support for this recommendation, with 95% of survey 
respondents agreeing with the recommended ratios, while 3% offered no opinion and 1% 
disagreed. When ranking the three recommendations believed to make the greatest 
difference in the sector, 60% considered improved adult:child ratios for infants and toddlers 
a top three priority  while 32% of all survey respondents ranked it as their number one 
priority overall.   

In general, respondents viewed improved ratios favourably because: 

 teachers face too much pressure educating and caring for infants and toddlers under 
the prescribed ratios and find it difficult to foster responsive and consistent 
relationships 

 infants require more guidance than older children 

 better ratios will improve children’s learning and social development 

 better ratios will improve the frequency of teacher-child interactions, which may also 
improve the quality of feedback to parents on their child’s progress 
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 better ratios will enable services to focus more on children’s needs 

 better ratios will improve service quality 

 better ratios will improve health and safety. 

Respondents also indicated that it would be worthwhile to further improve on the 
recommended ratios with more ratio brackets depending on age (i.e. aged under 1, 1-2 
years, 2-3 years and 3-5 years). These approaches have been considered as options in 
this RIS. 

Major questions related to how to split the ratios by age, what the ratios should be, and 
when the recommendation should be implemented. While there was no consensus 
regarding what ratios to use, many written submissions suggested 1:3 for infants under 2 
years.  

Many submitters discussed the implementation timeline and issues with incentivising and 
regulating for better ratios. There was also some support for introducing better ratios after 
reinstating the 100% funding band. 

Qualifications – in the short term, incentivise for 100% qualified teachers in teacher-
led centres, and regulate for 80% qualified teachers in teacher-led centres in the 
medium term, leading to regulation for 100% in the longer term  

Of those that responded to the survey, 84% agreed or strongly agreed with the 
recommendation. Of all survey respondents, 46% considered the recommendation a top 
three priority, with 21% listing it as their top priority altogether.  

There was also considerable support for the recommendation from written submissions, 
particularly regarding the 80% aspect of the proposal.  

Those that supported the recommendation raised the following points: 

 it would improve the quality of the workforce, and increase respect for the profession 
and the sector 

 it would help ensure only the best teachers are in the profession 

 it would reduce time spent training uncertificated teachers in the classroom.  

There were five main points driving opposition to the recommendation: 

 there would be fewer opportunities for unqualified staff to learn on the job 

 it would not necessarily improve the quality of provision, whilst forcing some highly 
experienced, though unqualified, staff out of the profession 

 it would be too difficult for services to operate with 80% or 100% qualified staff 
during regulated (ratio) staff hours during some parts of the year 

 it would be unworkable in rural and other hard to staff areas 

 it would reduce diversity in the workforce. 
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important period in life for a child’s learning and development, which is why the options 
primarily target under 2s and 2 year olds. These options assume the proportion of qualified 
teachers remains the same. In line with international evidence, it is also assumed that 
higher adult:child ratios for under 2s and 2 year olds would improve children’s learning and 
developmental outcomes. 

Each option follows the same timeline: 

 offer funding incentives to services employing better ratios for under 2s and 2 year 
olds in the short term 

 regulate for better ratios for under 2s in the short to medium term  

 regulate for better ratios for older children (2 year olds) in the medium to long term.  

Option One: 1:4 for under 2s and 1:5 for 2 year olds  

This option would improve adult:child ratios for under 2s (1:4) and 2 year olds (1:5). It 
slightly improves on existing ratios for under 2s and makes a significant improvement on 
existing ratios for 2 year olds.   

Option Two: 1:3 for under 1s, 1:4 for children aged under 2 and 1:5 for 2 year olds 

This option would improve marginally on option one, by employing better ratios for under 
1s (1:3). The other settings remain the same as option one, and constitute a marked 
improvement compared to existing ratios.  

Option Three: 1:3 for under 1s and 1:5  for 1-2 year olds 

This is a very similar option to 1 and 2, but requires centres to employ 1:3 ratios for under 
1s and 1:5 for children aged 1 and 2. Children aged 1 would not benefit from this option 
because it is the same as the status quo. Two year olds would benefit because the ratio 
would change from 1:10 to 1:5.     

Qualifications 

Status quo 

Currently, in teacher-led centre-based services ECE qualified teachers must make up 50% 

of required staff.32 These teachers do not need to be certificated with the Teaching Council 
of Aotearoa New Zealand. One unqualified staff member can count towards this 
requirement if they are enrolled in a course of study that, if passed, will result in the award 
of a recognised qualification within 12 months.  

The government offers higher funding rates to services using a predominantly qualified 
workforce (at least 80% ECE or primary certificated teachers) to cover regulated (ratio) 
staff hours. Unqualified teachers in their last year of study do not count as qualified 
teachers for funding purposes. However, teacher-led centre-based services can use an 
unqualified teacher for up to 60 hours each funding period when a qualified reliever is not 
available. In 2018, 96% of all services qualified for 80%+ funding rates and 13% of all 
services operated with 100% certificated teachers.  

The options in this RIS are indicative, and have been formulated as part of the draft Action 
Plan. More work is planned to provide more detailed options. 

                                                
32

 Education (Early Childhood Services) Regulations 2008, reg 44, sch 1. 
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Regulating for an 80% qualified workforce in teacher-led, centre-based services 

Option one – regulate for 80% ECE qualified teachers certificated with the Teaching 
Council in the medium term 

One option is to regulate for 80% ECE qualified teachers certificated with the Teaching 
Council of Aotearoa New Zealand in the medium term. This option involves four key 
regulatory changes: 

1. the 50% qualification threshold would increase to 80% 

2. ECE qualified teachers would need to hold a practising certificate 

3. at least one ECE qualified teacher must be present with groups in separate spaces 

4. unqualified teachers (i.e. teachers in their last year of study) and uncertificated 
teachers would not count towards the qualification requirement   

This option is expected to improve the quality of provision because every service would 
use a high proportion of certificated ECE teachers, and at least one certificated ECE 
teacher would be with each separate group of children. The advantage of using certificated 
ECE teachers is that it improves the likelihood of ECE-specific pedagogy being applied at 
all times.    

Option two – Regulate for 80% certificated ECE and primary teachers in the medium term, 
and allow 5% of the workforce to be comprised of Level 4 ECE teachers or a limited class 
of Level 7 qualified professionals 

The alternative option is to regulate for 80% qualified teachers certificated with the 
Teaching Council of Aotearoa New Zealand in the medium term. This option involves five 
key regulatory changes: 

1. the 50% qualification threshold would increase to 80% 

2. both ECE and primary qualified teachers would count as qualified teachers, and both 
would need to hold a practising certificate 

3. at least one primary or ECE qualified teacher must be present with groups in 
separate spaces 

4. unqualified teachers (i.e. teachers in their last year of study) and uncertificated 
primary and ECE qualified teachers would not count towards the qualification 
requirement  

5. 5% of the workforce could be comprised of Level 4 qualified ECE teachers or above 
and/or a limited class of Level 7 qualified professionals (e.g. speech language 
therapists, nurses, child psychologists, occupational therapists).  

This option is expected to improve the quality of provision because services would use a 
high proportion of certificated ECE and primary teachers, with at least one certificated 
teacher being with each separate group of children. Services are more likely to meet the 
80% requirement under this option because they are not solely reliant on certificated ECE 
teachers. It is expected that certificated ECE teachers would continue to make up the 
majority of the workforce. Primary qualified teachers currently comprise 4.5% of 
certificated teachers in ECE.  
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It could also enhance parental choice, as services may seek to employ Level 7 (non-ECE 
or primary) professionals with other skills that could improve children’s learning and 
developmental outcomes. For example, speech language therapists can help children with 
communication difficulties, while nurses would be better positioned to identify illnesses and 
advise parents about best practice at home. Similarly, allowing teachers with a Level 4 
qualification (and above) to count as qualified teachers, encourages unqualified teachers 
to pursue a qualification and remain in the profession. 

Regulating for an 100% qualified workforce in teacher-led, centre-based services 

Option one – regulate for 100% ECE teachers certificated with the Teaching Council in the 
long term  

This option regulates for 100% ECE qualified teachers certificated with the Teaching 
Council of Aotearoa New Zealand in the long term. This option involves four key regulatory 
changes: 

1. the 50% qualification threshold would increase to 100% 

2. ECE qualified teachers would need to hold a practising certificate 

3. at least one ECE qualified teacher must be present with groups in separate spaces 

4. unqualified teachers (i.e. teachers in their last year of study) and uncertificated 
teachers will not count towards the qualification requirement.  

This option is expected to improve the quality of provision because services would be 
limited to using certificated ECE teachers. Se vices could choose to employ unqualified 
staff over and above the teachers used for the 100% requirement. These staff would be 
used in addition to the teaching staff required to cover regulated (ratio) hours. For these 
reasons, services employing unqualified teachers would likely increase the frequency of 
adult-child interactions. 

Option two – Regulate for 100% qual fied teachers in the long term, including ECE and 
primary qualified teachers cert ficated with the Teaching Council, and allow 10% of the 
workforce to be comprised of Level 4 ECE teachers or a limited class of Level 7 qualified 
professionals 

The alternative regula ory option for regulating to 100% closely mirrors option 2 for 80%.  
This option requires five key regulatory changes: 

1. the 50% qualification threshold would increase to 80% 

2. both ECE and primary qualified teachers would count as qualified teachers, and 
would need to hold a practising certificate 

3. at least one ECE or primary qualified teacher must be present with groups in 
separate spaces 

4  unqualified teachers (i.e. teachers in their last year of study) would not count 
towards the qualification requirement 

5. 10% of the qualified workforce could be comprised of Level 4 ECE qualified teachers 
or above and/or a limited class of Level 7 qualified professionals (e.g. speech 
language therapists, nurses, child psychologists, occupational therapists).  
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This option is expected to improve the quality of provision because services would 
predominantly use ECE and primary qualified teachers. However, it could also enhance 
parental choice, as services may seek to employ Level 7 (non-ECE or primary) 
professionals with other skills that could help improve children’s learning and 
developmental outcomes. For example, speech language therapists can help children with 
communication difficulties, while nurses would be better positioned to identify illnesses and 
advise parents about best practice at home. Similarly, allowing a small number of teachers 
with a Level 4 qualification (and above) to count as qualified teachers encourages 
unqualified teachers to pursue a qualification and remain in the profession.  

Option three (funding option only) – Reinstate the 100% funding band for services 
operating with a fully qualified workforce in the short term 

This option would apply the settings used in 2010/11 when the 100% funding band was 
last in place. At the time, this enabled services to qualify for higher funding rates if they 
used 100% certificated ECE or primary qualified teachers for regulated (ratio) staff hours. 
This option should enhance the quality of teaching and improve the learning and 
developmental outcomes of children who attend 100% services. This would not require 
any regulatory changes, as the funding criteria would be specified in the ECE Funding 
Handbook.  

Pay and conditions for teachers 

Status quo 

As early learning services are virtually all privately owned, the government is not 

responsible for setting terms and conditions of employment for teachers in early learning33
, 

nor does government pay teachers directly. However, the Ministry is able to put conditions 
on funding. One related condition is that teacher-led centre-based services are required to 
pay teachers at or above specified minimum rates in order to access higher subsidy rates.  

There are four options to implement a mechanism by which a clear set of common pay and 
conditions would be agreed. These are: 

Option one: A collective agreement covering all ECE teachers 

This option would establish common pay and conditions through a sector wide collective 
agreement. The standard statutory approach is that collective agreements are negotiated 

between employer(s) and a union.34 Government does not have any role unless they are 
an employer. 

However, government does have a role in relation to the Kindergarten Teachers, Head 
Teachers and Senior Teachers’ Collective Agreement (KTCA). Under the State Sector Act 

1988, the Secretary for Education35 is responsible for negotiating every collective 
agreement applicable to employees of the education service (which includes registered 
teachers working in free kindergartens) as if they were the employer.  

Therefore, the State Sector Act 1988 could be amended to empower government to act as 
the employer in collective negotiations on behalf of all early learning teachers. Government 
could then negotiate a collective agreement. As with the KTCA, early learning services 

                                                
33

 Kindergarten teachers are an exception, as previously discussed. 

34
 Employment Relations Act 2000, s 40(1). 

35
 Under delegation from the State Services Commissioner. 
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teachers”. This means that the options identification has been limited to the interpretation 
of the word ‘teachers’.  

Pay and conditions for teachers  

No options were ruled out of scope. There are limited options by which government can 
intervene in pay and conditions in the early learning sector. 
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 Select Level 7 qualified professionals could enter the workforce without needing to 
pursue further study, which could enhance choice for parents and whānau. 

 It encourages unqualified teachers to obtain a Level 4 qualification, which should 
expand their knowledge and skill base and improve their long term employability. 

 It does not discourage certificated primary teachers from entering the ECE 
workforce. 

 Improved learning outcomes should reduce dependency on government in the long 
term. 

Regulating for 100% 

The preferred option in this RIS is regulating for 100% certificated ECE and primary 
teachers in the long term (option two). The bulk of the 100% would be comprised of 
certificated ECE and primary teachers, while 10% could be comprised of Level 7 qualified 
professionals and Level 4 ECE qualified teachers. This is considered the best option 
because: 

 It should improve children’s learning and developmental outcomes, leading to better 
life outcomes. 

 Select Level 7 qualified can professionals could enter the workforce without needing 
to pursue further study, which may enhance choice for parents and whānau. 

 It encourages unqualified teachers to obtain a Level 4 qualification, which should 
expand their knowledge and skill base and improve their long term employability. 

 It does not discourage certificated primary teachers from entering the ECE 
workforce. 

 Improved learning outcomes should result in less dependency on government in the 
long term. 

Pay and conditions for teachers 

The preferred option is the sector-wide ‘fair pay’ agreement approach (option three). This 
is considered the best option because: 

 Higher wages and better working conditions affect teachers’ job satisfaction, work 
motivation and, indirectly, the quality of their teaching, caring and interactions with 
children. 

 This option provides services with the opportunity to agree to a new set of pay and 
conditions, without allowing services to opt out entirely. 

 Making use of the fair pay approach would likely be more efficient and faster than 
developing a bespoke ECE model. 

 There are risks associated with the Ministry of Education attempting to influence 
changes to employment conditions using their own model. 
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