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Purpose  

1. This report provides you with a summary of the information gathered by the early 

childhood education regulatory review (the Review) through its direct engagement with a 

range of early childhood education (ECE) stakeholders. A summary of the themes from the 

written submission process will be provided to you in mid-October, as analysis of that 

information is on-going by the Ministry for Regulation (the Ministry).  

2. For the purposes of this report, the information may not all relate to regulation and has 

not been verified or analysed alongside other evidence and sources of information, nor 

does it represent the findings of the Review. Proposed solutions have been identified by 

stakeholders; they are not the Ministry’s recommendations. The Review’s findings and 

recommendations are still subject to analysis and testing.   

Executive Summary 

3. The Review has been engaging across the ECE sector and with interested parties since 

early June. The purpose of this engagement was three-fold: (1) to identify lines of inquiry; 

(2) to gather evidence about the specifics, scale and scope of existing lines of inquiry, and 
(3) to understand solutions proposed by stakeholders to identified problems.  

4. The Review has met with more than 30 service providers and non-government 

organisations, facilitated three online teacher forums, visited twelve ECE settings, held a 
fono with Pacific service providers and organisations and engaged with two existing 

Ministry of Education ECE Advisory Groups.1  

5. Closing on 31 August, the Review received 2,330 written submissions, which are currently 

being analysed. You will receive a further report in mid-October that summarises the 

themes from the written submissions, including what was found through the quantitative 
questions asked in the questionnaires.  

 
1 The Early Childhood Education Advisory Committee and the Early Learning Regulatory Review Advisory 
Group. 
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6. In terms of the direct engagement, notes were made at each engagement, which have 
been analysed, categorised into themes and summarised for use in the Review’s analysis. 
The themes have been organised into six broad categories of problems that the Review 

has been told are preventing a well-functioning ECE market in New Zealand and / or 

preventing the achievement of positive outcomes for children and their families. This is 
alongside what the Review has been told about what parents want and look for in the ECE 
market.   

7. By way of overarching summary, the Review was told through direct engagement 

that the ECE sector is facing a high number of challenges which current public policy 
interventions are failing to solve. Stakeholders had a range of ideas about how to solve 

some of the presenting problems, which are being considered by the Review in forming its 
recommendations. Most of these suggestions were for different regulatory interventions, 
as opposed to using other levers.    

8. The paragraphs below summarise what stakeholders told the Review during direct 
engagement, noting that: 

a. the engagement was with a range of groups and organisations with different 

views, and this is a summary of the whole – meaning that some stakeholders 

disagree with some themes. 

b. these findings and recommendations will go through a testing process with  
relevant parties where needed. 

c. in general, the written submissions go into more detail and provide a more 

nuanced story than was recorded through the direct engagement. 

9. Parents, families and children – what the Review heard about the demand story: in 

some areas, or for some needs, there is limited choice for parents, particularly if parents 

want services outside of the mainstream types of supply. Parents want experienced staff 
with a range of qualities to look after and teach their children, including qualified ECE 

teachers. The needs of disabled, neurodivergent and medically fragile children are not well 
catered to by the current ECE market. Stakeholders of all types spoke about the critical 
role of ECE in children’s wellbeing, development and learning. They commonly referenced 

the importance of the first 1000 days of a child’s life and using evidence-based approaches 

to the design and delivery of ECE.  

10. People who look after children – what the Review heard about workforce problems: 
there are not enough adults working with children in ECE centres to ensure children are 
safe and being taught and developing as they should. Teachers are spending too much 

time on compliance-based activities. In some areas there is a workforce supply problem, 

and home-based services are declining partly due to not having enough educators to 

sustain their services. Solutions proposed included regulating for higher ratios of adults to 
children, removing some of the compliance-based activities and paperwork and changing 
qualification requirements for teacher registration and home-based educators. 

11. Places children go – what the Review heard about problems with facilities: the 
physical conditions and environment of ECEs are critical to children’s learning and 
development and some are not good enough. Solutions proposed included regulating for 
higher minimum standards than current.  



 
 

IN CONFIDENCE 
3 

 

  Briefing Paper  
2024-121 

12. Points of difference in service offerings – what the Review heard about barriers to 
market entry, expansion and innovation: there is a lack of innovation in the ECE market, 
property and building costs are barriers to expansion and home-based services are 

declining because it is too hard for them to enter the market (and stay in the market). 

Solutions proposed included making regulatory requirements easier to understand.  

13. Picture perfect information – what the Review heard about information asymmetry: 
some parents do not know the value of quality ECE or what quality ECE looks like. There is 
a lack of transparency about the performance of ECE centres and about how fees are set. 

Solutions proposed included government requiring greater transparency from service 
providers.  

14. Prices and accessibility – what the Review heard about problems with affordability 
and accessibility: some children are effectively excluded from ECE due to financial and 
other barriers. No specific solutions beyond funding solutions were proposed, but there 

was some expectation that other proposed solutions would partly alleviate these 
problems.  

15. Public policy interventions – what the Review heard about problems with current 

public policy interventions: issues raised with the regulatory framework were that some 

regulatory interventions are: 

a. not delivering services families need or are not delivering the learning, 
development and wellbeing outcomes for children that stakeholders think 

Government should be aiming for. Examples include that current interventions are 

failing because they are not based on up-to-date evidence, take a one-size-fits-all 

approach and that the implementation (not the framework itself) is poor. 

b. not addressing existing problems. Examples include that current interventions are 

a barrier to solving workforce supply issues and that there are gaps in the current 
regulatory framework. 

c. creating new problems through unintended consequences. Examples include that 
licencing criteria are unclear, documentation requirements place unnecessary 
administrative burden on services and that the Ministry of Education and 

Education Review Office’s approach to regulating the sector is too compliance 

focused and unsupportive of service providers. 
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Recommended Action 

We recommend that you: 

a Note that the early childhood education regulatory review (the Review) 
has substantively completed its direct engagement with stakeholders  

Noted 

b Note that what the Review was told during direct engagement has been 
analysed and summarised  

Noted 

c Note that the overarching theme from direct engagement was that the 
ECE sector is facing a high number of challenges which are not being 

addressed by current public policy interventions and there are different 
views about how to solve those challenges 

Noted 

d Note that analysis of the 2,330 written submissions received by the 

Review is ongoing, and these go into substantially more detail and contain 

different views to the direct engagement  
Noted 

e Note that you will receive a briefing in mid-October 2024 containing a 
summary of themes from all engagement completed by the Review 

Noted 

 

 

 

 

 

  

Hannah McGlue 

ECE Regulatory Review 

Ministry for Regulation 
 

Date: 20 September 2024  

 

 

 

 
 

 

 

Hon David Seymour    
Minister for Regulation 

Date: 
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Background    

1. Engagement for the purpose of gathering evidence for the Review to consider is nearly 
complete, and the written submissions process has closed with 2,330 submissions 
received. A table providing details of the direct engagement undertaken is attached as 

Appendix A.  

2. The Review sought to engage with the ECE sector through two methods – directly and 
indirectly – for three purposes. Those purposes were to (1) identify lines of inquiry for the 
Review, (2) gather evidence about the specifics, scale and scope of existing lines of inquiry 

/ identified problems, and (3) understand proposed solutions to identified problems.  

3. The Review has directly engaged through meetings, workshops, conference attendance 

and visits to a small number of ECE settings (briefing 2024-017 refers). Indirect 

engagement has been through a formal written submission process (briefing 2024-017 
refers).  

4. The diagram below shows how the Review engaged with regulated parties, parents and 

caregivers, people who work in the ECE sector, and other interested people.  
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Context of the direct engagement and this report 

5. Most of the Review’s direct engagement has been with service providers and their 
representatives. The exceptions to that are engagement with: 

a. People who work in ECEs via three online forums, through the Union NZEI Te Riu 

Roa, on visits to ECEs and through groups that represent both workers and service 
providers (such as the Office of Early Childhood Education and ECE Reform).  

b. Parents via one representative group, and through Ngā Puna Reo o Aotearoa and 
Te Kōhanga Reo National Trust, who engaged with their whānau on the Review’s 

behalf. 

6. Notes made by the Review team during the direct engagement have been analysed and 
statements grouped into themes.  

7. As can be seen by the list in Appendix A, the direct engagement was with groups of 

different types and sizes. The engagements were with small service providers, large service 

providers, and peak bodies or advocacy groups that represent varied sections and 

proportions of the ECE sector (hereafter referred to as representative groups).  

8. This report gives an indication of how often points were raised by indicating when an issue 
was raised more commonly than others and stating if only one group talked about a 

particular issue. The next report will quantify the themes from the written submissions.   

9. As stated in paragraph two, it is worth remembering that this report is a summary of what 
the Review was told during its direct engagement. It does not represent the findings of the 

Review, which will consider broader sources of evidence alongside the evidence gathered 
through engagement and more detailed written submissions. 

Themes from direct engagement  

10. The themes in this report are organised into six broad categories of problems that the 
Review was told are preventing a well-functioning ECE market in New Zealand and / or 
preventing the achievement of positive outcomes for children and their families. There is 

also an additional category, which is what parents told the Review they want and need 
from the ECE market. 

11. The categories of problems that the Review was told about are:  

a. problems faced by parents in finding the services they want and need – i.e., the 

story from parents, families and children (the demand story) 

b. problems with the ECE workforce– i.e., about people who look after children  

c. problems with ECE facilities – i.e., about the places children go  

d. barriers to market entry, expansion and innovation and that prevent flexibility to 
meet future demand(s) – i.e., about points of difference in service offerings  
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e. information asymmetry between service providers (supply) and parents and 
caregivers (demand) – i.e., about picture perfect information 

f. problems with the affordability and accessibility of service offerings – i.e., about 

prices and accessibility 

g. public policy interventions that are not achieving their aims, are more onerous 
than necessary to achieve their aims, or have had unintended consequences – i.e., 
about other parts of the regulatory framework and how it has been 
implemented.  

12. The volume of issues the Review was told about through direct engagement is high. There 

is agreement that current government intervention in the ECE market is not achieving the 

outcomes for parents and children that sector players think it should be. Different groups 
expressed a range of divergent views, and views differed significantly on how the problems 
should be solved.  

13. In some areas, groups and individuals talked to the Review about the causes of the 
problems they were experiencing, and sometimes proposed solutions. In other instances, 
the focus was on the problem and not necessarily the cause. This is reflected in the 

summaries provided below. Where specific solutions were proposed they are in italics 

following the problem statement.  

Parents, caregivers, families and children – the demand story  

14. The bullet points below summarise what the Review was told through direct engagement 
about ‘the demand story’.  

• Parents want and need education and childcare for their children from before 6 months 

old until they start compulsory school. Service providers, representative groups and 

teachers told the Review that: 

o some parents have to enrol their children in ECE that they are not comfortable 

with or does not meet their needs because they have no other choices.  

o while fewer parents look for services for children in the younger age groups, 

particularly under 6 months old, demand for places for children under the age of 2 

may exceed supply.  

o some parents look for ECE options earlier than they would like because of the 

financial need to return to work (one service provider had recently enrolled a six-

week-old baby).  

o many parents enrol children for full days / full weeks, but there is increasing 

demand for shorter session enrolment that is not being met. The one (large) 

service provider that said this also talked about the changes following the COVID-

19 lockdowns and increased working from home in many areas.  

o “education” and “care” cannot be separated and for education and learning to 

happen the “care” in ECE must be done well – which requires a series of settings to 

be in place. 
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• Disabled and neurodivergent children and children who are medically fragile have 

specific needs that ECE needs to respond to. These issues were raised more commonly 

than others. Service providers and teachers told the Review that: 

o many ECEs in New Zealand are not currently able to meet the needs of disabled, 

neurodivergent and medically fragile children well, and parents can struggle to 

find ECEs that will enrol these children.  

o the perception is that a growing number of children in ECE are disabled, 

neurodivergent or medically fragile.  

o one service provider said that they were seeing disabled and neurodivergent 

children staying in ECE beyond age 5 (whereas most go to school at or close to 

turning 5) because primary schools were delaying their start dates.  

o one teacher highlighted that Learning Support is available only during term time, 

whereas many ECEs are open year-round, and children attend year-round.  

• Parents want experienced staff with a range of qualities to look after and teach their 

children, including qualified ECE teachers. The Review was told that:  

o parents want qualified teachers to work with their children, and want people who 

genuinely care for their children, make them feel safe and get to know the family. 

• Some parents want and / or need services that are “outside of the mainstream”. The 

Review was told that:  

o parents have varied preferences and choice and diversity in the market is therefore 

important.  

o there is high demand for Kōhanga Reo and Puna Reo that cannot currently be met.  

o there is demand for correspondence ECE that cannot be met by the current 

provider (Te Kura), partly because of government eligibility criteria. 

o some parents need services that fit around shift work.     

16. In addition, an underlying theme from the direct engagement related to the needs of 

children and how critical ECE was in responding to them. Stakeholders of all types spoke 

about the criticality of the first 1000 days of a child’s life and the important role ECE plays 
in children’s wellbeing, development and learning. Some stakeholders said that the 
Review should consider its recommendations against whether they are in the best 
interests of children.  
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People who look after children  

15. The bullet points below summarise the problems raised about the ECE workforce and 

requirements placed on them.   

• ECE teachers are burning out. These issues were raised more commonly than others, 

mostly by teachers but also by some representative groups and service providers. The 

Review was told that the “joy has been taken out of the job”. Multiple causes of this were 

referenced during direct engagement by both service providers and teachers, generally 

relating to working conditions. These causes included: 

o working in environments with too few adults to children, meaning they could not 

meet children’s needs or capitalise on teachable moments. The phrase “crowd 

control” was used. Proposed solution: regulate for higher ratios of adults to children, 

reduce the regulated maximum service size, regulate group size. 

o not having enough time to complete the high volume of paperwork. This is both 

taking them away from spending time with the children and meaning they are 

completing unpaid work. Proposed solution: reduce the volume of paperwork2 and 

regulate for higher ratios of adults to children. 

• ECE teachers are spending too much time on compliance activities and not enough time 

with children. This issue was raised more commonly than others, mostly by service 

providers and representative groups. Proposed solution: remove some of the compliance 

activities,3 reduce the volume of paperwork and regulate for higher ratios of adults to 

children.  

• There are not enough adults working in ECE centres to ensure children are safe and being 

taught and developing as they should. This issue was raised more commonly than others, 

mostly by teachers, and some service providers and representative groups. Proposed 

solution: regulate for higher ratios of adults to children.  

• ECE teaching is not seen and respected as a profession, which drives poor conditions. 

This issue was raised more commonly than others, mostly by teachers and some service 

providers and representative groups. Proposed solution: a mix of solutions across various 

problems were referred to when talking about this.  

• Kōhanga Reo, Puna Reo and Pacific led services do not have access to enough staff with 

the language fluency required, and the qualification requirements in the regulatory 

framework are limiting their workforce. Proposed solution: change the requirements for 

teacher registration.     

• There are not enough qualified ECE teachers available and working in ECE services to 

ensure children are being taught and developing as they should. This issue was raised 

more commonly than others, mostly by service providers. The Review was told that: 

o qualified ECE teachers are required to work with pre-school children to set 

children up for life-long learning and ensure they start school with the required 

 
2 The questionnaires and written submissions have a high volume of proposed specifics for this solution. 
3 Ibid. 
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literacy, numeracy, social and emotional skills. One teacher talked about having 

worked in the sector for many years without the ECE teaching qualification and the 

difference having the qualification made to her interactions with children and the 

quality of her work. This was mostly said by teachers, but also by some service 

providers. Proposed solution: regulate for a different minimum proportion of 

qualified teachers than current.  

o some groups and individuals said that 100% of staff at ECE centres should be 

qualified teachers. This was mostly said by teachers and some service providers. 

Proposed solution: regulate for this.  

o rural and provincial areas have more trouble finding qualified staff than urban 

areas. This was said by service providers. The Review was told of one example 

where an ECE centre closed due to not being able to recruit and retain enough 

qualified staff.  

o the sector has become increasingly reliant on relief teachers, who are not able to 

form the attachments children need to learn and develop and place additional 

burden on permanent staff. This was said by one representative group and some 

teachers.  

• Home-based services do not have access to enough educators to sustain their services 

and meet demand. Home-based service providers told the Review that home-based 

services are closing at a high rate every month due to the qualification requirements in 

the regulatory framework (this is covered more in the public policy intervention section). 

Proposed solution: change the current qualification requirements to be more flexible.   

Places children go  

16. The bullet points below summarise the problems raised about ECE facilities during direct 

engagement.  

• The physical conditions and environment of ECEs are critical to children’s learning and 

development, and some current conditions and environments are not good enough. One 

group submitted that some ECE environments elevate the cortisol levels of children, 

which can have detrimental short- and long-term effects. The Review was told that calm, 

home-like environments are required, particularly given the length of time children 

spend at ECE. These issues were said by one representative group, as well as some 

teachers and service providers. The Review was told that some current ECE centres: 

o do not have enough indoor and outdoor space for children. Proposed solution: 

regulate for higher minimums for indoor and outdoor space. 

o do not use space well, particularly outdoor space. Proposed solutions: provide 

more / better guidance for how to use outdoor space well.  

o have low air-quality and are too loud due to the location of centres and how many 

children attend them at one time. Proposed solution: reduce the regulated 

maximum service size. 
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Points of difference in service offerings 

17. The bullet points below summarise the problems raised about barriers to entry to the 

market, expansion and innovation during direct engagement. These areas are more fully 
covered in written submissions, and were not discussed much during direct engagement.  

• There is a lack of innovation in the ECE market. One service provider group told the 

Review that this was both in terms of looking at new ways of doing things or new models 

of delivery to meet parents’ and children’s needs. Proposed solution: one suggestion of a 

new model was a home-based model allowing for 2 educators and up to 8 children, instead 

of the current 1 educator to 4 children.  

• The number of home-based places and home-based services is declining, partly because 

it is too hard to enter the market. Proposed solution: make regulatory requirements easier 

to understand through condensing and summarising licencing criteria, change the current 

qualification requirements to be more flexible. 

• Property costs and building costs are barriers to service providers expanding.  

Picture perfect information  

18. The bullet points below summarise the information asymmetry4 the Review was told about 

in the ECE market during direct engagement. These issues were raised by representative 
groups and some service providers, and were not discussed much during direct 

engagement.  

• Some parents do not know the importance of ECE, and of quality ECE, for children’s life-

long learning and development. This impacts how they choose ECE for their children. 

• Some parents do not know what good quality ECE looks like. 

• Some parents do not know how to complain, or do not feel comfortable to complain to 

their service provider or the regulator.  

• There is a lack of transparency about whether ECE centres are performing well or not, 

how fees are set and what fees and funding are used for. Proposed solution: government 

to require greater transparency in these areas. 

Prices and accessibility 

19. The bullet points below summarise the problems the Review was told about the 

affordability and accessibility of ECE services. In this context accessibility means both 
accessibility due to affordability as well as other factors. Affordability of services was not a 
key feature of the direct engagement and is more fully covered in written submissions.   

• Some children are effectively excluded from ECE because of living in poverty, being from 

a low-income family or having parents with needs including drug and alcohol addiction, 

mental health issues and family violence. Some service providers told the Review that 

affordability of ECE was about the fees as well as being able to pay for transport, food 

and clothing. 

 
4 Information asymmetry is where markets can be ineffective if one party has significantly more information 
than the other.  
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• Some areas of the country are over-supplied with ECE places, while others are under-

supplied. The Review was told that Auckland potentially has an over-supply of centre-

based ECE places. This was said by one large service provider. 

Public policy interventions 

20. Public policy interventions need to find the best tool available to address presenting 

problems – including the numerous problems with the ECE market outlined in the 
preceding sections. The appropriate tool may be regulatory or another type of 
intervention.  

21. The Review has heard through its direct engagement that the current public policy 

interventions in ECE are:  

• not delivering the services and outcomes children and families want and need (supply 

not meeting demand) or not delivering the learning, development and wellbeing 

outcomes for children that submitters think Government should be aiming for   

• not addressing presenting problems sufficiently  

• creating new problems through unintended consequences. 

 

22. Alongside these issues, some stakeholders told the Review that the regulatory framework is 
fit-for-purpose, but how the framework has been implemented is an issue. This was said by 

some service providers, representative bodies and teachers at the three teachers’ forums. 

23. The table attached as Appendix B summarises what the Review has been told about the 

failure of public policy interventions, proposed solutions and alternative approaches 

through its direct engagement, using the categories of issues outlined above.  

General sentiment about the Review  

24. During direct engagement, the Review heard different views about the Review itself, and its 

potential outcomes. Some service providers and service provider groups were enthusiastic, 
seeing it as having potential to address many of the problems they and the sector are facing. 
Other groups and individuals expressed concern about intent of the Review and what the 

outcomes might be. Concern was predominantly expressed by teachers and groups that 
represent them. 

 
25. The concerns expressed included that: 

a. the timeframe of the Review, and its associated engagement timeline, was too 

short  

b. changes to the regulatory framework could: put children at risk of physical or 

developmental harm; fail to sufficiently enhance children’s development, learning 
and wellbeing; or fail to address the most pressing issues facing ECE. 
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Next Steps 

26. The information contained in this report is being considered alongside other sources of 
evidence by the Review team in their analysis. Included in that is the information from the 
written submissions process, which continues to be analysed.  You will receive a further 

report summarising themes from all engagement in mid-October. 




























