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Abstract 
In view of the characteristics of the development of voluntary universal pre-
kindergarten in Guangdong Province at this stage, we analyze and refine the 
development of voluntary universal prekindergarten from 2010 to 2021 based 
on the supply-side reform perspective in terms of preschool education supply 
main body, financial supply, teacher supply and institutional supply respec-
tively, and find that there are problems such as imbalance in the structure of 
supply main body, weak awareness of government main body, insufficient 
structural supply of funds, lack of stable Based on this, we propose to ensure 
the supply attributes, improve the system to guarantee the supply system, in-
crease the supply motivation, improve the mechanism to guarantee the 
supply of funds, optimize the supply efficiency, improve the quality of the 
supply of teachers, improve the supply mechanism, and increase the supervi-
sion and accountability. 
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1. Introduction 

At the end of 2021, Guangdong Province’s GDP had reached 12 trillion yuan, 
and it was the veritable number one economic province in China for 33 consec-
utive years, leading the country in economic and social development and other 
fields. However, the education sector has not been able to keep pace with eco-
nomic and social development, as reflected by the fact that there is still a gap 
between the universal pre-school education and the quality of education and 
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care in developed regions such as North, Shanghai and Suzhou. Insufficient 
supply of voluntary universal prekindergarten resources (especially public pre-
school education resources) is the bottleneck that restricts the development of 
the education sector, especially preschool education, in Guangdong Province at 
present. In view of the public goods attribute of preschool education, the devel-
opment of preschool education is the duty of the government. This paper will 
explore the real dilemma of the supply side of voluntary universal prekindergar-
ten from the supply situation of preschool education in Guangdong Province, 
and analyze the supply side and demand side of voluntary universal prekinder-
garten in Guangdong Province from the perspective of the government’s re-
sponsibility, in order to explore the path to crack the supply-side reform. 

2. Basic Situation of the Development of Voluntary Universal  
Prekindergarten in Guangdong Province 

In 2010, the National Medium and Long-term Education Reform and Develop-
ment Plan (2010-2020) and the Opinions of the State Council on the Current 
Development of Preschool Education were introduced, and the public welfare 
and inclusive attributes of preschool education were determined for the first 
time in a national document, with the main responsibility of the government 
returning again and the construction of an voluntary universal prekindergarten 
public service system becoming a clear policy orientation. The State Council in 
2011 asked governments at all levels to prepare and implement a three-year ac-
tion plan for preschool education on a county (district) basis, and in 2018, for 
the first time since the founding of the country, the Central Committee of the 
Communist Party of China and the State Council issued a number of opinions 
on the deepening reform and standardized development of preschool education. 
By 2020, the proportion of children in public kindergartens will reach more than 
50%, and the proportion of children in inclusive kindergartens will reach more 
than 80%. The development of voluntary universal prekindergarten has shown 
the distinctive features of “increasingly significant government power and gra-
dual return of equity and justice”. And data show that at the end of 2018, the 
gross enrollment rate of preschool education in Guangdong Province reached 
112.46%, 17.77% higher than in 2013. There were 18,953 kindergartens, 5160 
more than in 2013, an increase of 37.41%. The total number of children in kin-
dergarten reached 4,491,100, an increase of 945,400 over 2013, or 26.66%. The 
number of kindergarten staff reached 549,900, up 213,200 from 2013, an increase 
of 63.34%, and the ratio of students to staff increased from 9.49:1 in 2013 to 
8.17:1. The number of full-time kindergarten teachers reached 292,900, up 
104,700 from 2013, an increase of 55.62%. The number of children in public 
kindergartens reached 1,360,600, and the number of children in inclusive private 
kindergartens reached 2,045,000, with the number of children in public kinder-
gartens reaching 30.29% and the number of children in inclusive kindergartens 
reaching 75.83%. 

After three phases of the preschool education action plan, by the end of 2020 
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there were 20,747 kindergartens in Guangdong Province, 1794 more than in 
2018, an increase of 9.46%; the total number of children in kindergartens 
reached 4,810,700, 319,600 more than in 2018, an increase of 7.11%; the number 
of public kindergartens reached 7123, the number of children in public kinder-
gartens reached 2,481,200, and The number of children in private voluntary 
universal prekindergarten reached 2,089,200, and the number of children in 
public kindergartens reached 51.58%, an increase of 21.32 percentage points 
over 2018; the number of children in voluntary universal prekindergarten 
reached 86.70%, an increase of 10.87 percentage points over 2018, successfully 
achieving the “5080” The goal is to achieve “5080”. Although the development of 
preschool education in Guangdong Province has been rapid in recent years, due 
to the late start of the development of voluntary universal prekindergarten, a 
thin base, many debts, a weak foundation, a large number of children, the school 
system to be improved, coupled with the “two-child wave” overlap (Liang & Xu, 
2021) population continues to inflow, the demand side of the boom on the 
supply side of the huge pressure, resulting in the distance from the supply side is 
under tremendous pressure due to the high demand, which leads to a long way 
to achieve a balanced supply of voluntary universal prekindergarten. In view of 
this, compared with developed regions such as Beijing, Shanghai, Jiangsu and 
Zhejiang, the supply-side reform of voluntary universal prekindergarten is still 
the biggest shortcoming in the supply-side reform of education in Guangdong 
Province, and faces many practical difficulties. 

3. The Real Dilemma of Supply-Side Reform of Voluntary  
Universal Prekindergarten in Guangdong Province 

Since the development of voluntary universal prekindergarten in Guangdong 
Province started late, has a thin foundation, owes a lot, and has a weak founda-
tion, this paper will focus on the supply-side reform, analyze and refine the de-
velopment of voluntary universal prekindergarten between 2010 and 2021 from 
several major aspects, such as the main supply of preschool education, financial 
supply, teacher supply, and institutional supply, and focus on the new stage and 
new characteristics of the development of voluntary universal prekindergarten in 
Guangdong Province after the promulgation of the “Ten National Articles on 
Preschool Education”. It focuses on the new stage and new characteristics of the 
development of voluntary universal prekindergarten in Guangdong Province af-
ter the promulgation of “National Article 10” of preschool education, and pro-
vides solutions for the supply-side reform of voluntary universal prekindergar-
ten. 

1) Imbalance in the structure of the main body of supply, the government’s 
main awareness is not strong 

Although a series of policies and regulations for the development of voluntary 
universal prekindergarten have been introduced in Guangdong Province in re-
cent years, which have led to new changes in the structure of the main supply 
body of voluntary universal prekindergarten, the proportion of private kinder-
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gartens in the total number of kindergartens in Guangdong Province has been 
expanding year by year for a long period of time, showing a gradual increase 
from 2001 to 2011 and a fluctuating decrease afterwards. This indicates that the 
proportion of public kindergartens and other major kindergartens is expanding, 
and the structure of the main supply body tends to be optimized. Although the 
number of public kindergartens has been increasing since 2010, from 2513 to 
5955 in 2020, the total number of kindergartens has increased from 11,161 to 
20,747, and the growth rate of public kindergartens is not significantly higher 
than the total number of kindergartens. This has greatly weakened the public 
goods attribute of voluntary universal prekindergarten in Guangdong Province, 
resulting in a short supply of high-quality public kindergartens with high public 
recognition and low prices, which has not effectively alleviated the livelihood is-
sues of the public such as “difficult to enter kindergarten” and “expensive to en-
ter kindergarten”. Therefore, at this stage, the main structure of the supply of 
voluntary universal prekindergarten in Guangdong Province is still dominated 
by private kindergartens and supplemented by public kindergartens, and there is 
still an imbalance in the overall ratio. 

2) Insufficient structural supply of funds and lack of stable input mechanism 
Although in recent years, the financial investment in preschool education in 

Guangdong Province increased from 1.101 billion yuan in 2010 to 12.510 billion 
yuan in 2019, an increase of more than 10 times, although the average per capita 
financial investment in preschool education in Guangdong Province will be 
9521.44 yuan by 2020, an increase of 57.65% compared with 6039.55 yuan in the 
previous year, the average per capita financial investment in compulsory educa-
tion (primary and secondary schools) Education funding investment, on the 
other hand, were 21,708.59 yuan, an increase of 2.95% and 14,654.73 yuan, an 
increase of 0.09%. The intensity of financial investment in preschool education 
compared with the compulsory education section, although a significant in-
crease, but due to the low starting point, small base, thin base, the total number 
of far for other school sections. 

On the whole, although the total amount of investment in preschool educa-
tion is increasing year by year, the proportion of financial investment in pre-
school education is still relatively small compared with that in compulsory edu-
cation, high school education and higher education, resulting in a significant 
shortage in the total supply, in order to meet the needs of suitable children 
enrolled in school in Guangdong Province at this stage and promote the high- 
quality development of voluntary universal prekindergarten (Jiang & Pang, 
2019). In addition to the shortage of total financial investment in preschool 
education, there are also problems such as unbalanced structural distribution, 
including regional and urban-rural imbalance and over-concentration of in-
vestment direction with large differences. For example, in 2020, the average fi-
nancial investment in preschool education in Guangzhou is RMB 13,907.47 per 
student, while that in Zhanjiang and Shantou is RMB 2627.14 and 3636.49, re-
spectively. There is a large gap between regional and urban-rural financial in-
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vestment in preschool education, and the direction of investment is more con-
centrated in a few public kindergartens in cities and towns (centers), such as 
demonstration or first-class kindergartens at various levels. The large number of 
private kindergartens in rural areas and poor areas and the large number of pri-
vate kindergartens have difficulty in obtaining sufficient funding, and the short-
age of this source of funding depends on charging children’s education fees, 
which leads to expensive fees for private kindergartens, and thus the problem of 
insufficient structural supply of preschool education funding. 

The unreasonable structure of investment in preschool education is also re-
flected in the direction of investment favoring the hardware construction of in-
clusive resources, such as campus buildings and book provision. Although the 
national target of more than 80% coverage of inclusive kindergartens has been 
reached by 2020, the proportion of public kindergartens is still low (including 
the purchase of public preschool resources), and the limited financial investment 
in inclusive private kindergartens is still difficult to change, plus the already li-
mited financial investment is not spent on improving the quality of inclusive 
kindergartens and improving teachers’ salaries, resulting in inclusive private 
schools being higher in fees than public schools, but far inferior in quality to lo-
cal public schools. This makes it difficult to give full play to the advantages of in-
clusive private kindergartens and to achieve high-quality development of pre-
school education, which deviates from the original purpose of vigorously devel-
oping inclusive kindergartens. 

3) Large gap in total teacher supply and imbalance in regional and urban-rural 
development 

As the country’s largest province in terms of population inflow, Guangdong 
Province has increased its emphasis on preschool education in recent years, and 
nationwide, if the standard of 30 students per class in kindergarten is followed, 
each class should be equipped with 2 - 3 full-time teachers, i.e., the standard 
student-teacher ratio should be 10:1 - 15:1. The ratio of students to teachers in 
preschool education is 18:1, which is far from the standard of 1:15 set by the 
Ministry of Education (Yin, 2021). Specifically in Guangdong Province, by 2020, 
there will be 4,810,700 kindergarten children, 611,300 teaching staff, including 
321,500 full-time teachers, and the ratio of children to full-time teachers will be 
14.96, basically reaching the target of 1:15, but there is still a great imbalance 
between regions. The number of kindergarten children in Guangzhou is 574,541, 
41,019 full-time teachers, with a student-teacher ratio of 15.17, while Shantou 
and Zhanjiang have 212,323, 17,071 and 186,056, 4883 respectively, with a stu-
dent-teacher ratio of 12.43 and 38.10. It can be seen that at this stage, the total 
supply of full-time teachers for preschool education is still insufficient to meet 
the actual demand, and there is still a large gap in the supply of teachers, and the 
regional imbalance is obvious. 

4) The system supply is not perfect and lacks authoritative legal support 
In the past decade or so, several policy documents have been issued at the na-

tional level to promote the development of voluntary universal prekindergarten, 
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such as “Several Opinions of the State Council on the Current Development of 
Preschool Education,” “Guidelines for Learning and Development of Children 
Aged 3 - 6,” “Regulations for Kindergarten Teachers,” “Opinions of the Central 
Committee of the Communist Party of China and the State Council on the Dee-
pening Reform and Standardized Development of Preschool Education,” etc. 
Most of these documents are aimed at the macro development of preschool 
education. These documents mostly focus on the macro development of pre-
school education, but do not clarify specific regulatory responsibilities, govern-
ment duties and other related issues, and the institutional attributes of voluntary 
universal prekindergarten and the regulatory system lack legal protection and 
still need to be improved. At the legal level, China has introduced special laws in 
the field of education, such as the Education Law, Compulsory Education Law, 
Vocational Education Law, Higher Education Law, and Private Education Pro-
motion Law, to regulate and protect, but only the lack of a special Preschool 
Education Law, preschool education legislation is obviously lagging behind in 
the process of legalization in China. Although a number of relevant opinions 
have been issued, its value status and real effectiveness cannot be compared with 
the real law (Yin, 2021). Preschool education is the basic link of the national ba-
sic education system, and preschool education legislation is an important part of 
improving China’s education legal system; therefore, the high-quality develop-
ment of voluntary universal prekindergarten urgently needs institutional legal 
protection. And so does Guangdong Province. According to the national legisla-
tive plan of the Preschool Education Law, Guangdong Province has launched the 
legislative plan of Guangdong Preschool Education Regulations to cooperate 
with the national introduction of preschool education laws and regulations to 
ensure the development of voluntary universal prekindergarten around the 
country according to local conditions. 

4. The Cracking Path of Supply-Side Reform of Voluntary  
Universal Prekindergarten in Guangdong Province 

1) To ensure the supply of properties, improve the system to protect the 
supply system 

a) Speed up the legislation of preschool education and clarify the attributes of 
preschool education for the public good and universal benefit. 

Research shows that preschool education is the foundation and beginning of 
national education, and the investment in children of the right age at this stage 
will have great economic and social benefits in adulthood (Barnett, 1993). 
Therefore, the enactment of the Preschool Education Law is the key to the de-
velopment of high-quality education by guaranteeing the public welfare and in-
clusive attributes of preschool education from the fundamental system, while 
making up for the long-absent special laws on preschool education in indepen-
dent school segments, and guiding and regulating the development direction of 
preschool education. Only by speeding up preschool education legislation can 
we truly guarantee funding and supervision and management, reverse the in-
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adequate and unbalanced development of voluntary universal prekindergarten 
from the system, alleviate the shortage of preschool education resources, espe-
cially the insufficient supply of quality preschool education resources, and guar-
antee its sustainable and healthy development. According to the Preschool Edu-
cation Law, the Guangdong Preschool Education Regulations should be intro-
duced as soon as possible, in which the division of responsibilities among gov-
ernments at all levels, the mechanism for investment and use of funds, planning, 
resource layout, allocation of kindergarten teachers and supervision mechanism 
should be further clarified, so as to clearly define the nature and basic status of 
preschool education for public welfare and inclusion in the form of laws and 
regulations. In addition, education equity should be highlighted in the formula-
tion of local policies, with appropriate tilts to poor areas such as rural areas and 
old revolutionary regions, and the implementation of a basic free education 
guarantee system for disadvantaged groups, etc. Only by addressing key issues in 
the form of laws and regulations can governments at all levels have laws to fol-
low and laws to comply with when carrying out preschool education activities. 

b) Clarify the responsibility of the main supply body, increase the structural 
optimization of the main supply body. 

In the policies at all levels, it is clear that the government is the main body re-
sponsible for the development of voluntary universal prekindergarten, continue 
to implement the “General Office of the Guangdong Provincial People’s Gov-
ernment on increasing the supply of kindergarten and primary and secondary 
school places and quality education resources,” “Guangdong Province to 
strengthen the construction and management of kindergartens in residential 
areas,” “Guangdong Province, inclusive private kindergarten identification, 
support and management measures,” “Guangdong Province, supporting kin-
dergartens in urban areas kindergarten governance program” “Guangdong 
Province on deepening the comprehensive reform of education to promote the 
implementation of high-quality development of basic education” and other im-
portant documents on the development of preschool education series, continue 
to carry out urban district supporting kindergarten governance, new neighbor-
hoods should be equipped with kindergartens, increase the structural optimiza-
tion of the main supply body, encourage social forces, third parties to run inclu-
sive kindergartens, and gradually improve voluntary universal prekindergarten. 
The proportion of school places will be gradually increased, and the goal of 
“5080” will be consolidated. 

2) Increase the supply power and improve the funding supply guarantee me-
chanism 

a) Increase the financial input and optimize the financial input mechanism. 
The quality of voluntary universal prekindergarten relies heavily on sustaina-

ble financial investment, and the lack of sufficient financial investment is the 
most important reason for the unbalanced and insufficient development of vo-
luntary universal prekindergarten in Guangdong Province, therefore, the finan-
cial investment should be increased and the financial investment mechanism 
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should be optimized. First of all, we should increase the financial investment, 
hold the red line of 4% of education expenditure and expand the ratio year by 
year. The financial investment in preschool education should be tilted to volun-
tary universal prekindergarten, especially to the rural areas, ethnic areas, old re-
volutionary areas and other “three states and three regions”. Secondly, each local 
government should introduce relevant policies to ensure stable growth of per 
pupil financial allocation, clarify the standard quota of public funding, deter-
mine reasonable fees and cost-sharing mechanism. Finally, multiple channels 
should be used to raise funds for development, not only to ensure public finance, 
but also to encourage private capital and social funds to invest in the voluntary 
universal prekindergarten market in an orderly manner. Continuously and stea-
dily increasing financial investment in voluntary universal prekindergarten can 
help promote the equalization of public services in preschool education, and 
more importantly, promote voluntary universal prekindergarten from equal 
opportunity to quality equity. 

b) Adjust the financial input structure and improve the cost-sharing mechan-
ism.  

The problem of unbalanced and insufficient development of voluntary uni-
versal prekindergarten among regions, urban and rural areas, schools and 
groups is largely due to the less than reasonable structure of financial investment 
and the lack of a sound cost-sharing mechanism. The development of voluntary 
universal prekindergarten should not only increase the financial investment, but 
also improve the efficiency of the use of funds and optimize the financial in-
vestment structure. First of all, we should focus on the funding for voluntary 
universal prekindergarten resources (such as public and inclusive kindergar-
tens), facilities, teachers’ treatment and hardware and software facilities, dig 
deeper and cultivate reasonably priced and high-quality preschool education re-
sources according to local conditions, make efforts to improve the quality of 
supply, ensure the dedicated use of funds and maximize the efficiency of fund-
ing; secondly, we should improve the preschool education funding system and 
make efforts to build a Secondly, we should improve the pre-school education 
subsidy system, and strive to build a cost-sharing mechanism of “government- 
society-family-school” to ensure the balanced and high-quality development of 
inclusive pre-school education resources. 

3) Optimize the supply efficiency and improve the quality of teacher supply 
Although preschool education in Guangdong Province has developed rapidly 

in recent years, there are still many problems in teacher supply such as insuffi-
cient total supply, poor structural quality of education, low overall treatment, 
unstable teacher team, and unsound training mechanism, which seriously re-
strict the quality of early childhood teacher supply and hinder the high-quality 
development of voluntary universal prekindergarten. Therefore, optimizing the 
supply efficiency and improving the quality of teacher supply is the only way to 
promote the high-quality development of voluntary universal prekindergarten. 

a) Expand the scale of teacher supply and improve the quality of structural 
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supply (Zhang & Bu, 2021). 
The current student-teacher ratio of voluntary universal prekindergarten in 

Guangdong Province shows that there is still a large gap in the number of early 
childhood teachers, coupled with the impact of the “comprehensive two-child” 
policy, the total number and scale of preschool teacher supply is still unable to 
meet the actual demand, and the academic structure is low, especially the num-
ber of quality teachers is still difficult to meet the strong demand of the people. 
Therefore, according to the actual situation, multiple channels and measures 
should be taken to continuously expand the scale of enrollment of publicly 
funded teacher training students, rural orientation programs, transfer of surplus 
teachers in primary and secondary schools, and special post programs to expand 
the scale of supply of inclusive preschool teachers, so as to reserve sufficient 
teacher strength for the development of preschool education. In addition, op-
timize the educational structure of teachers, improve the proportion of under-
graduate and above early childhood teachers, and improve the training system of 
professional teachers in preschool education. At present, in the context of the 
great vigorous development of vocational education, the government should fo-
cus on improving the structural supply quality of early childhood teachers’ aca-
demic qualifications, on the one hand, supporting the development of vocational 
colleges and universities such as early childhood teacher training colleges, ex-
panding the scale of training teachers with specialist and bachelor’s degrees, and 
improving the quality of supplying teachers with high academic qualifications; 
on the other hand, running undergraduate teacher training colleges and univer-
sities with preschool education-related majors, improving the professional rec-
ognition and practice of teachers with bachelor’s and master’s degrees. On the 
other hand, we should also run undergraduate teacher training colleges and 
universities to enhance the professional recognition and enthusiasm of teachers 
with bachelor’s and master’s degrees, create favorable conditions to encourage, 
support and guide teachers with higher degrees to join the teaching practice of 
voluntary universal prekindergarten, improve the professionalism of teachers 
and promote the high-quality development of teachers. 

b) Sound treatment guarantee mechanism to optimize the structure of teacher 
training. 

The government should strengthen supervision and urge localities to earnestly 
implement various salary policies that effectively protect early childhood teach-
ers, increase financial subsidies for non-staff teachers’ salaries, and rural kinder-
gartens can appropriately increase subsistence subsidies for early childhood 
teachers according to actual conditions. The introduction of public kindergarten 
staffing standards, explore the implementation of the total number of staff con-
trol record management, and timely replenishment of public kindergarten staff, 
effectively cracking the long-standing establishment difficulties. In addition, in-
crease the training of principals and key teachers, starting with teacher ethics, 
professional and career development, to enhance the professionalism of teacher 
development, ensure the stability of the teaching force, and create favorable 
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conditions for its long-term development. Adhere to and improve the open re-
cruitment system and access system for early childhood teachers, strictly control 
the entrance barrier, fully implement the relevant provisions such as licensed 
induction, and effectively ensure the quality of teachers. 

4) To improve the supply mechanism and increase regulatory accountability 
Effectively perform public service functions and assume the main responsibil-

ity for the development of preschool education. First, should give full play to 
regulatory responsibilities, increase supervision, governance “without a license 
to run a garden” phenomenon, improve and strictly implement the approval 
system, strengthen access management, and resolutely put an end to irregulari-
ties in running a garden; secondly, the conditions of running a garden, safety 
and health, quality of teaching and learning, and the management and use of 
funds to carry out comprehensive supervision, relevant information in a timely 
manner to the public. Finally, to strengthen the governance of the community 
supporting the garden and other related work, found that the rectification of in-
effective places to timely accountability, to ensure that the rectification tasks to 
implement, multi-channel expansion of voluntary universal prekindergarten 
supply. 

Therefore, based on the theory of supply-side reform, from the aspects of vo-
luntary universal prekindergarten supply main body, financial supply, teacher 
supply and institutional supply, this paper proposes to ensure the attribute of 
supply, improve the system to guarantee the supply system, increase the supply 
power, improve the fund supply guarantee mechanism, optimize the supply effi-
ciency, improve the quality of teacher supply, improve the supply mechanism, 
and increase the regulatory accountability. We will continue to promote the 
high-quality development of voluntary universal prekindergarten in Guangdong 
Province.  
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