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Preface

This paper'provides dramatic evidence of the rapid
sweep of events as urban areas seek to invent ways to cope
with the needs and aspirations of disadvantaged citizens,
When the work began, there was considerable unclarity as to
whether, or how, special programs for the pre-school age
group could be developed as part of a total strategy for
In

dealing with educational and developmental deprivation.

New York City, at least, the search for a means of coping

* ]

R

with these massive problems has led
in recent months as to the need for pre-school programs as

part of the total design., What we offer here, therefore, is
not a new idea, It is intended, rather, to provide a basis

for some choices as to institutional location and character

of the new efforts,

to considerable consensus
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THE PROBLEM

ha

During the past year the rediscovery of poverty has

provided increasingly detailed and disconcerting documen=
tation that rising prosperity and increasaed average incomes
have left behind a group of 30 to 50 million Americans who
live under conditions ranging from considerable want to

dire poverty., Included in these totals are 17 to 23 million
children, Thus, as many as one-fourth, or perhaps even oné-
third, of the country's future citizens are growing up in
the grey shadows of serious deprivation,

These are the children whose parents, in large propor;
tions are non-white and poorly educated; in low~paid un-
skilled occcupations, partially employed or unemployed; in
agriculture, in areas of the country suffering from de-
clining economies or automat;on; in households where the
mother is head of the family. What is more, the families

tend to be large, and limited resources are shared with

numbers of brothers and sisters,
1

The children of the poor often inherit from their
parents all of their deprivations and deficiencies, ine
cluding low levels of expectation and aspiration and a
general apathy toward education, Parents with very few
educational and cultural goals for themselves, living on

marginal incomes, are in no position to provide home
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settings conducive to learning or normal growth, These homes 1
are usually lacking in space, books, toys and in the minimal 1
quiet and privacy required fo do school homework, f

The children of our concern thus are concentrated in

families whose characteristics predispose many of them to

lives of waste and despair. Moreover they live in neighbor-

hoods which can also be described as culturally deprived and - a

disadvantaged and which do not offer stimuli to move beyond

family limitations, 1n New York City, Mayor Robert F. Wagner :

has identified 16 such poverty-depressed communities, Crowdedand ;

p dilapidated housing, segregation, inferior social institutions, 1

instability and mobility characterize these areas.

Children, often the casualties of family and community

neglect, apathy and rejection, are vulnerable to the familiar

4 roster of social ills. Many become school dropouts, juvenile

SO s T Gt ey e L e Sk
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delinquents, narcotics addicts and, later, parents out of wed=

lock. Many also display multiple symptoms of personal and

social disorganizatlon or disadvantage. 4
b

overall solutions to the poverty problem must be based

SN e

on the country's vast productive capacities and organizing

P i S

skills, and on social and economic policies assuring job op=-

portunities and adequate income maintenance, Poverty pockets 3

; need to be eradicated through area redevelopment programs of

the kind now under way in a number of places., _

4 But in our present context, it is possible, and indeed

B

to focus ot the problems of children in launching a

b
i

2

urgent,

|




systematic effort to break the cycle of dependency, delin-
quency and disturbance, Broader community and institutional
change, opening potential new life chances to deprived chil-
dren, does not of itself assure that opportunities will be
grasped and utilized,

Any educétional system in its simplest terms is a

formal arrangement of social relationships, personnel and

equipment to meet the need to transfer knowledge, skills and
values from one generation to the next, It is the chief means
3 byiwhich people extend their way of living and hope for ima
3 proving it into the future; a breakdown or inadequacy in an

educational system means breakdown or inadequacy of the com-
2

) munity or society itself,

Y

R

%4
)

Responsibility for the transfer of knowledge between gen-
erations is usually shared by family and community; the specific
division of responsibility depends on the role of the family
in a given period of industrial development as well as the
adequacy or inadequacy of given families within particular

communities,

Deprived families living in disadvantaged areas must
rely to grecater cxtent on community institutions to transmit
skills and values, than middlevclass families Wwho are able to

f teach many of the essentials by example and household re-
sources, The child's living experience in the local neighbor-
hood must provide him with links and accéss to the broader

roads leading towards participation in the world of employment.
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Where home limitations are considerable, the educational

institutions and the social institutions, as well, must play a

LS
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broader role in development, For low~income children, education
is a particularly crucial vehicle for upgraded employment and
improved income.

Yet for zchools to play this special role, new approaches

are necessary to education as a social institution, For the

e T

truth is that the traditional schools in these areas are &s
ill~equipped to meet the demands upon them as are the children
E to accept and utilize the schools' resources, Deprived children

are often uninterested in and resistant to formal educational

routines, They have been found unprepared for study and learn-
e ing, The schoocls, in turn, generally have not been prepared to
cope with lack of interest or resistance, The confrontation of
resistance and the inability to overcome it has resulted in a

large incidence of schoel failure, dropping dut and general

] alienation,

Welfare and the Care of Children

While beyond our present scope, it must be noted that if
the dependency cycle affecting children is to be broken, our
4 welfare programs also need to be reexamined, Basic velfare pro-
grams, affecting almost one million families with over three
million children, provide incomes too low to provide decent
)} food and shelter, let alone school, medical and other necessary

L. 3
- expenses; and in many states even this amount of aid is denied,
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Since fewer than a quarter of all poor families receive
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public assistance and less than one-half of all poor families
recelve any form of transfer payments to increase their re-
sources,4 it has become absolutely necessary for the woman
to seek employment outside of the home, This occurs in low~
income families with a female head only, as well as in hus-
band-wife families, Although homemakers who go into homes of
others are paid an appropriate wage, the Aid to Families with
Dependent Children, hereafter referred to as AFDC, and other
income maintenance benefit structures are so inadequate that
no economic advantage or positive social status accrues to a
mother who wants to remain at home and be a good homemaker,
While many social forces are at work, the inability of
o many men to earn enough without the second income of their
wives partially accounts for the fact that there have been
sharp and constant increases in the number of women with 3
young children who work, 1In 1959, of 17.2 million married women
in the labor force, approximately three million were women
with children undezr six years of age.5 The Health Department
states that in New York City alone there are 88,000 working
'=14women with children under six, These numbersmay in fact
<::>1ncrease if the objectives of the 1962 Public Welfare amend-

llﬁbments,7 which stress rehabilitation and retraining services

R

7-m4to enable women on AFDC to hold jobs, are implemented, The
<::>new federal child welfare day care program8 is partially

<::>designed to advance this objective by providing for child

;
.
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care while mothers are being retrained, Thus far, retraining
programs have had little to offer women with limited formal
education and without means to provide supervision for their
children,

It is not now economically feasible for low-income
women who wish to do so to remain at home and care for their
families, and it will not be, unless new approaches are found,

Whether supported through earned income oOF public
assistance, the economically marginal family obviously re-
quires bolstering and support as an environment for child
rearing., The data relating to child care arrangements provide
considerable cause for concern, Statistics released in a
Children's Bureau report based on 1958 census data show:

Over 400,000 young children were car d for away

from their own homes, in homes of pexrsons not

related to them.

Another 228,000 were cared for through informal
arrangements which were difficult to classify.

Only about one out of every 40, a total of 121,000
children, were in_group care (day care centers,
nursery schools),

This indicates that in New York City a minimum of 22,000
children in families with mothers at work are cared for away
from their own homes by persons not related to them.10

The Children's Bureau found the following additional
facts in 1962:

Children living with their mother only are twice

as likely to have an employed mother as are chil-

dren living in husband-wife families,

Forty-four percent of these children living with
mothers only have mothers whose income is less




than $2,000 a year and 39% additional ones have

mothers whose income is between $2,000 and $4,000

a year, In other words, 83% of all children with

employed mothers, where the mother is the_sole

parent have incomes under $4,000 a year,.

Tt is widely held that availability of day care sexvices
would do much to strengthen these families as child rearing
environments,

Yet, while the need for day care has risen sharply,
the number of facilities has shown little change since World
War II., Four years ago, the aggregate capacity of all reported
licensed day care facilities in the United States including
day care centers as well as family day care homes was an
estimated 185,000 children.12 States have been asked recently
to report current figures to the Children's Bureau, but such
data are not yet available.

It is not known exactly how many families use day care
services and how many need them. However, the national and
local statistics available on the numbers of unsupervised
children under 12 years of age, the numbers of women in the
working force, the numbers of broken homes, the inadequacy

of public assistance grants, surely point toward a sub-

stantially greater need than there are facilities to meet

it, In New York City conclusions may also be drawn from the
available data for depressed urban districts with their high
concentration of low-income families, broken homes, welfare

recipients, and non-whites,

1
i :
!
|
|




Size vs., Need

The New York City day care program presently serves
only about 5,500 children in 85 kindergartens and pre-
kindergarten centersgy,compared to over 11,000 children cared
for in about 500 voluntary, commercial and/or sectarian
programs.13 Further, in the public program there is a wait-
ing list of approved eligible children totaling over 4,000‘
or 80% of present enrollment, A small percent are school-

age children,

Mayor Wagner's 16 enclaves of poverty contain 30 ner-

cent of the city's population, or close to two and one-half
14
million persons, In one of these, central Harlem, there
15
are close to 30,000 children under ten, On the basis of

careful research, a HARYOU* spokesman has reported that pre-
school groups are needed for at least 8,000 children under six,
HARYOU proposes "pre-school academies" for about half of ?
these (42 centers, each serving 100 children).%%

Not all young children require this special service,
But if we agree with HARYOU that there is an urgent need in
central Harlem Ffor facilities for about 4,000 children,

compared to the present public program providing for only

1 *HARYOU, whose full name in '"Harlem Youth Opportunities Un-
limited" was set up initially with the aid of the President's
Committee on Juvenile Delinquency and Youth Crime and has been
financed both by federal as well as city funds, for the purpose
of developing a comprehensive plan for the youth of central
Harlem in the context of the poverty program,

q - %% This proposal is contained in HARYOU's report, Youth in the

g Ghetto: A Study of the Consequences of Powerlessness, 1964,
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mainly children of working mothers.

9

500, we have a ratio of eight to one of need in relationm to

present facilities,

1f this ratio holds for the 16 poverty enclaves identi-

fied by the city, instead of the 5,500 children presently in

the programs, we would require as a minimum, facilities for

40,000 children. Even if the Harlem ratio is extreme, there

is obvious need for considerable expansion. Thus, on the

basis of size alone, the present program including both

public and private centers is woefully inadequate.

In addition, currant welfare day care programs serve

Yet there are many chil-

dren who have serious needs for day care bacause of illness

of the mother, emotional disturbance, desertion, crowded

slum conditions, poor family relationship and family size.

In New York City, welfare day care planners consider such

children as eligible and needing child welfare day care ser-

but few of them can be found in New York public day

care because space limitations te

vice,

nd to encourage a system
which gives priority to the child whose mother is absent

from the home.

Because day care has been regarded as an ancillary
solution to family problems involving the assumption of

substantial child-rearing responsibilities, planners have

always recognized that socializing and educational activi-

ties must be an integral paxt of the group care of these

young children., Today these aspects take on added signifi-

cance in the search for compensatory educational programs

for underprivileged children,
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The present paper, a reexamination of the potential
of day care as a medium for strengthening the developmental
experiences of deprived children during their critical young
years of three to five, gains impetus from the search for
primary intervention devices to break the cycle of multiple
disadvantage associated with poverty.

New Yorikk City has these problems in large measure;
they are becoming more visible day by day; the day care pro-
gram here is unique in its structure, policies, sponsorship
and knowledgeable leadership. It is therefore an appropriate

subject for a case study focused on the development of

policy guides, -
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DAY CARE AND PRE-SCHOOL EDUCATION

Child Welfare and Day Care

What is day care's potential? It is necessary to begin
by defining day care from the points of view of the various

interests involved in this service., There are, in fact, two

important mainstreams of thought in the daytime care of

children below the age of six, Either ov both of these may well
be considered adaptable to a program of primary intervention.

The first is 'day care,”" a term pre-empted by the wel-
fare field, with special meaning growing out of its use and
application, The second is "nursery school'" or "nursery
education," pre-empted by education,. Both involve the care of
children during the daytime hours out of their own homes for
varying lengths of time, 1In the former, care and protection
as extension of child rearing are viewed as the major attri-
butes, with education a necessary adjunct, In the latter,
education is viewed as primary, with care and protection
indispensable, but supplementary.

Objectively, no program with any claim to professional
standards can provide '"care and protection" without satis-
fying the ecager curiosity of a child to learm, nor can a
program provide education without satisfying the child's need
for care, affection, protection against hazards, food (if in

school at lunch time), recreational activities, rest and so

v
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fi on., Both of these functions are inextricably woven in the
dynamism of child growth and development.
This may seem to be a case of Tweedledum versus
'é Tweedledee, But in the framework of our national institutions,
there is sharp cleavage, both in practice and in law. The
United States Children's Bureau staff views the present
California child care program for low-income working mothers

!
a§ not being within the purview of day care because it is

e@ucationally sponsored, The consequences of this position
for the planning of services may be far-reaching. Educators,
in turn, generally relegate day care to welfare authorities
and 46 not develop programs for three or four-year olds,
For research purposes the Child Welfare League of
America adopted a broad definition of day care to include:
"A1l daytime care of chiidren, living in their own
homes, by persons other than their mothers., This
includes in-home and out-of-home care: care by

relatives or friends; compensated and unconmpensated
"16
CaAYCa s

Excluding private non-licensed arrangements a total

"supplementary care' list includes:

Family day care: private homes selected by a social

y agency to provide a daytime mother for one or a few children,

Day care centers or day nurseries: group facilities

attended all or most of the day, usually providing care and

supervision in addition to social and educational experiences,

l usually under three years of age,
i
|
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Nursery schools and kindergartens: group facilities

for children three to six attending for short periods of the

day, and where the educational experience is the major goal,

After-school recreation programs: programs of recrea-

tion and instruction for school-age children normally offered

in schools,settlement houses and community centers,

Some of the confusion in regard to definition stems

from tﬁe fact that day care services are sometimes defined
in terms of the nature of the service being givea, and some-
times in terms of the needs or symptoms of the users of the
service, Also, there may not be any relationship between the

name of a program, the way in which it is described and the

services actually offered, For example, many agencies which
are called day care centers offer too short a period of care
to meet the needs of working mothers,

Within the overall day care grouping and its many incon-

sistencies of title and usage, a relatively clear definition

cmerges for child welfare day care, It is the potential of
this type of program applied to the three-to-five-year-old

with which this paper deals., As a social service, and a part

'of overall child welfare services, it is best described by the

Child Welfare League and in the federal day care legislation

of 196

N

The League delineates day care as one of a group of
services to families which are designed to help children of

all ages remain in their homes, as distinguished from sexrvices

¥
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like foster care, where the child is placed out either in an
institution or foster family home, The value of his own family
to the child is stressed, and the program is seen as a way to
keep families together and avoid full-time placement of chil-
dren by assisting families who are unable alone to meet the
total needs of their children., Thus, day care is seen as an
extension of family responsibility and is tied to care and
protection and the prevention of neglect.

In speaking for the Children's Bureau, a day care
specialist comments that while certain nursery school and
kindergarten programs appear indistinguishable from day
care:

"The child who needs day care in the sense we mean

it has a very special family problem, which makes

it impossible for his parents to completely fulfill

the responsibility of parental supervision without

day care," 17

Joseph Reid, Executive Director of the Child Welfare
League of America recognizes:

"So many components make up the day care picture ...

education, health, mental health, counseling, finances,

etc. that there is no short, straight line ... placing

it unequivocably under one umbrella," 18

A1l child welfare spokesman note that the essential

components of day care include health, education and social

welfare, and that these may be needed in varying degrees by

children in all forms of daytime care: im nursery schools,
kindergartens and even recreation. However, they find in
child welfare day care an element of difference present in

3Kthe family of the child, personal problems among the children ﬂ




15

and home situations which require additional services. Also,
they stress the provision of compensatory attention during the
long day of care for the lack of home and parental contact.

A clearer focus emerges when we examine further the

points made by child welfare personnel in distinguishing be-

tween day care and nursery schools,

"The confusion of day care with education is in part
due to the fact that the facilities of a nursery school,
kindergarten, or public school may at times be used

for children actually requiring a day care sexvice; and
that some nursery schools have extended their hours
beyond those considered desirable in a nursery educa-
tion program to allow for day care of children who

need it. Some day care centers are called nursery
schools, or may serve some children who need only the
enriching experiences of an education program. ...
Group day care, to meet the developmental needs of

the child from three to six should have as an integral
part an education program that is the same as that oi
a nursery school or kindergarten,"19 :

In the final analysis, child welfare day care is differ-

5 entiated from the nursery school or kindergarten and from ex-
tended schocl services in the following ways:

Day care's primary purpose is care and protection;

other programs are concerned primarily with education.

There is a tendency in day care toward more sharing

with parents cf child rearing responsibilities,

. In day care some kind of needs test exists (economnic

or soecial, or both), since only children for whom this

is the best form of help are to be admitted.
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'Defining Pre-School Education and Day Care

Since the early part of the ceatury, there has been

interest in the role "which impressions and experiences from
20

early childhood exert in the development of men.," Systématic_

work has been done by psychologists, educators, pediatricians,
sociologists and social workers. Such people as Arnold Gesell,
Margaret Mead, Jean Piaget, Kurt Lewin, Anna Freud and David
Levy have conducted investigations of pre~school personality

and child development which have influenced thinking about the

young child,

The educational components of this concern were reflected

in the proceedings, of the 1940 White House Conference on Chil-
!

dren in a Democra&y, which recommended that schools provide

(
/

nursery school, kindergartez or similar educational opportuni-

ties for children between the ages of three to six, Again,

the 1950 Mid-Century Yhite ﬁouse Conference on Children and

Youth recommen¢ wd:

"Nuréery schoolu anq!kindergartens as a desirable
supplement to home life, be included as part of
public educational prortunity for children pro-
vided| they meet high professional standards,"2l

: / . . .
In re¢ent years, the interrelated disciplines of anthro-
' /

pology, psy&hology, sociology, economics and other social

|
sciences h?Ve reexamined the probl

em of early education of the
young on 6oth theoretical and practical levels, From research
and from day-to-day experience of professional educators and

social workers, a picture of what is meant by education at

the pre-school level is beginning to emerxge. Despite a wide
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3 variety of approaches to the problem and vast difference in
terminology employed, a significant unanimity of knowledge
and opinion is found in the work of investigators into the

physical, emotional, psychological and educational needs of 4

RIINER ot

children of pre-school age. :

Anthropology speaks of education in terms of culture:

the complex whole which includes knowledge, belief, art,
morals, law, custom and any other capabilities and habits
acquired by man as a member of society still hoids. Kroeber
defined the formal segment of culture as education, whether

22
in the schools, the church or in the home.

Sociology sees education from the viewpoint of scciety

and the structuring of its institutions to make possii:le the

process of learning.,

Psychology deals with the personality, motivation and

behavior of the individual, Focusing on the individual, Hunt

examines the process of cognitive development with respect to

intelligence and education: : | :

"For over half a century, the leading theory of man's
nature has been dominated by the assumption of fixed
intelligence and predetermined development. ... in
this traditional conception of intelligence and its
relationship to experience. Evidence from various
sources has been forcing a recognition of central :
processes in intelligence and of the crucial role $
of life experience in the development of these cen- 4

tral processes," 3

Even motor development in the young child, in the view x
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of this investigator, does not consist of the automatic un-

folding of a behavioral sequence based on maturation of
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structures, but on opportunities for variations in patterns
of stimulation and of experience, Hunt's concept suggests
the wa: in which the social environment affects the child's
socialization, maturation and cognitive development. His view
is concurred in by a number of experts such as Martin Deutsch,
Elizabeth Herzog, Miriam L. Goldberg, Kenneth Clark and others
who are investigating the problems of the education of the
pre-school child. All note that the child's socialization de=-
pends upon and must be accompanied by the satisfaction of his
needs and wants,

1f an educational system is a formal arrangement for
transmitting to the young the dominant values and attitudes
of a given community ox culture as well as the social skills
and aspirations which are the point of departure for full-time
participation and personal upward mobility, then the question
arises what are they and how can they be transmitted?

Unfortunately, in our depressed urban areas, alcoholisn,

drug addicticn, disease, unemployment, anti-social behavior
and despair all add up to a feeling that one cannot be part of
the more successful dommunity. Many terms are used to describe
the children of these neighborhoods: "socially deprived,"
Yeulturally deprived,” "under-privileged,™ "disadvantaged,"
"lower class,” "lower socio-economic group" and so on. They
generally mean the same thing: children whose home life is
makeshift and empty, who survive rather tham grow. Their back-

grounds offer these children such an inadequate variety




19
of experimental stimnuli that t‘ney enter school with

serious handicaps, They exhibit little motivation for the
traditional types of formal education, and are recorded as

showing gross underachievement in comparison with the more ad-

vantaged, They certainly lack skills for utilizing what society
g offers,

Thus, social deprivation and poverty are highly correlat-
ed with academic retardation. In 1959, 53% of students in
academic high schools and 61% of the students in vocational

24
high schools of central Harlem were dropouts, In these schools

tests in reading comprehension, word knowledge, arithmetic and

intelligence all show much lower scores for the grade-school

pupils of central Harlem than for those in New York City and
25

the nation, Deficiencies are found in their verbal and manipu-
lative skills, and in the development of visual and auditory

discrimination, attention span, memory, time orientation and
26

language,

Learning in the earlier grades is based on what children
bring to the situatioun, and thus the deficits of the disadvant-
3 aged tend to increase as they go through school., In the later
grades, the differences in favor of the more socially privileged
groups become much greater, since, in general, school systems
have failed to make it possible for children to overcome their
pre-school handicaps,

Many of the children of today can be expected to be job-

hunting fifteen years from now, and there is little doubt that

;‘ jobs then will require even more schooling than jobs held by
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their parents today, Unskilled and semi~skilled work tend to
decrease rapidly with automation and mechanization, Thus many

educators agree that a "massive and effective program of com-
27
pensatory education" is urgently needed,

One approach is to start education earlier, possibly
at three or four years of age, to provide programs designed
to bridge the discrepancies between the home and the school,

It is increasingly held that for many aspects of learting and
28
development this time period may be optimal and critical,

Such education would provide for the intellectual, emotional
and developmental needs of the total child., And it would have
to be more than formal instruction to compensate for the
multiple deprivations associated with disadvantaged status,

The essential requirements.for education and socialization
of pre-school children whose families cannot provide the necess-
ary and basiccare, food, training and education, have been
demonstrated time and again:

"The continuation and extension of the love, affection
and firm guidance of their families; gradual adjustment
and initiation into the surrounding world, as the child
is led out from his small home center to his community
and his nation; preparation for the demands and disci-
pline of formal and substantive schooling; social ad-
justment and enjoyment of group activity with other
children; manual dexterity and physical development;
development of imagination and the senses through touch,
taste, smell, sight, and sound; protection of a child's
general health and well.being, through the provision of
medical care and food which might not otherwise be
available through his family or through other community
services,"29

Within this frame of reference does the New York City

public day care program meet this need? If it does not, can

?Q it meet such a need? This is the central issue examined herein,
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Early History

Day care has many facets and generates a variety of con-
cepts. It involves complex issues and arouses sharp conflicts,
ambivalence and confus‘on among both lay and professional

l1eaders., Since the conflicts and issues are rooted in its his-

tory, a review of the evolution of day care is presented as a
basis for understanding the trends and forces which have culmi-
nated in the current positicns and definitions - and as a back-
drop for assessing i1ts capacity to play a new role in solving
current social problems.

New York City was the birthplace of day care in the
United States. The Nursery for Children of the Poor was estab-
lished in 1854, followed by the Virginia Nursery in 1872, and
the Bethany Day Nursery in 1887. These early services, called

day nurseries, were offered as philanthropic assistance! first,

to children of Civil War widows; then, in the latter part of
the 19th century, to children left alone during the day while
their immigrant mothers worked in domestic service or in
factories,Conceived as charity by wealthy women, these services
sought to assist poor families by providing supplemental day-
time child care, mainly»custodial, focusing on physical needs

and protection from environmental hazards.
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ﬁ_ Such day nurseries spread and improved, with *the better

3 ones utilizing what was known of medicine, nutrition, hygiene,

and later, child development, in order to provide a service to
meet the needs of the day. Paralleling their growth was the
rise of the kindergarten movement, deriving its formulae from

Froebel's work in Germany and resting on pedagogical consider-

; ations,.

‘ﬁ In 1896, the National Federation of Day Nurseries was
organized "to secure the highest obtainable standards of
merit."

3 "The expansion of the work from the primary idea of
1 feeding and housing babies to its present scope,
which includes kindergarten, educational work for
mothers, industrial classes for older children,

I summer outings aand family visiting, touches the in-
4 terest of both philanthropic and educational organi-
zations."31

In the years that followed, research and experiment

were directed toward educational guidance of underprivileged

& woBess

children in schools like Merrill~-Palmer in Detreit and Bank
Street College in New York, Emphasis was placed on deeper under-

standing of child care and development in the important work

done at centers at Teachers College, Columbia University and

a number of state universities., Day nurseries became sources

for experimentation and teacher training; and in 1922 the
Ruggles Street Nursery in Boston became the first nursery traine
ing school, marking the entrance of professionals into the
field., As a result, programs in many day nurseries by the

1% : early 1900's began to incorporate constructive educational and




developmental experiences for young children, Teachers, not
nursery maids, began to be hired. It was not until well after
World War I that the effect of these developments began to be
felt in the day nurseries of New York City, However, it was
still not widespread,

About the turn of the century, day nurseries generally
began to be concerned with heelth standards, In New York, day
care centers had been covered by the provisions of the Municipal
Sanitary Code from 1895, In 1905, physicians began to inspect
‘the facilities of nursery programs, and the Bureau of Child
Hygiene under the New York City Department of Health required
that a licensed physician give a medical examination to every
child cared for in a nursery, In fact, however, little was
done to inspect nurseries regularly or to close those which
fell below standard,

By the time of the depression of the 1930's, there had
begun to emerge in scme of the better day care programs an in-
tegratiocn of the disciplines of health, education and welfare.
Social work concepts were introduced in the second and third
decades of this century., Casework and the value of day nurseries
as a strengthening force in family life were stressed in the
day nurseries sponsored by social agencies, Some persons in
social work had begun to see day care as part of the total
network of child éiring agencies and as requiring casework
support., For example, Sophie Van Theis found:

"All child caring agencies, irrespective of the par-
ticular type of service which they give ... have
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come ..., to think of casework as an essential part of

a good child care program ,.,. by tradition, by char-
acter, by history, the day nursery is a social agency.
... I do not see that this in any way prevents it from
becoming as well an excellent educational institution
and a health agency., ... we have come to think of educa-
tion, health, and welfare as closely related interests
which cannot be separated... in our program for chil-
dren,'"32

The WPA Program

The daytime care of children received major impetus
from Civil War, World War I, the Depression and World War II --
all periods when mothers left home to work. Yet in spite of
positive response to the early day nurseries, expansion of
programs has been sporadic, It was during the depression of
the 1930's with the establishment of nursery schools financed
by the federal government, under FERA and later WPA, that day
care had its largest growth,

The prime goal of federal action in 1933 was to give em-
ployment to needy teachers, nurses, nutritionists, clerical
workers, cooks, janitors and others as part of work relief
programs designed to counter unemployment,

The program, however, "enlisted the leaderShip and guid-
ance of outstanding persons in the field. Intensive in-service
and pre-service training program for staff, parent education
and community interpretation did much to promote standards
and to focus attention on the value of anursery education ....
The WPA nurgsery school, althought set up by government to meet

a welfare need, was identified primarily as an educational

R Ty Tt ol po KL
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33
service and was usually located in school buildings."

Federal funds were made available to state departments
of education, and local boards cperated the nurseries, Approxi=-
mately 1900 nursery schools were set up, By 1937 they were pro-
viding 40G,00¢ children with what most professionals‘ﬁoday still
consider to have been a high standard of health and'nutritional
care, as well as nursery education, These nurseries served a

dual purpose; providing employment, and relieving some of the

conditions of the depression which affected children adversely,

Philosophically, the program reﬁresented "the tirst.recog-
nition by the federal and state government that the educidtion
and guidance of children from 2 to 5 years of age is a re;4
sponsibility warrahting the expenditure of ﬁublic funds,."

Public day care in New York City began with the WPA
nursery program, By 1938, there were fourteen nursery schools
operated by the local Board of Education, One of these was
housed in a public school building; while the others were in
settlement houses or in other available free space, It is
noted by Fleiss that in New York City the school board was not
as active in WPA nursery school administration as were local
educational authorities in other cities.

As the Forties approached and WPA was no longer a necs
essary source of employment, it seemed likely that the day care
progran would end, Improved economic conditions made 4t more

and more difficult to obtain unemployed teachers., Yet, by 1942,

there were still thirty-two operating WPA nurseries in New York
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which faced liquidation carly in 1943. Public clamor began for
continued public subsidy for day care and for expansion to meet

the néeds of mothers engaged in and seeking work in the war

effort.

The Lanham Act

Throughout the country industry burgeoned, and when the
draft of men into the armed services started, women were called
into the factories, and families by the thousands crowded into
the war production areas, Children were being left alone, locked
in parked cars, or forced to join the increasing number of
"latch key" children, shifting for themselves,

All of this led to the Congressional passage of the
Community Facilities Act of 1941, commonly known as the Lanham
Act, under which federal funds were available to the states
on a fifty-fifty matching basis for the establishment and ex-
pansion of day care centers and nursery schools in defense
areas., These funds could also be used to convert WPA facili-
ties to wartime projects.

The United States Office of Education was given responsi-
bility for the development and extension of nursery schools to
be operated in or under the auspices of local schools and for
related school lunch and recreation programs.The United States
Children's Bureau received a similar assignment with respect to
day care centers and related services sponsored by agencies not
a part of the school program. After July 1942, additional funds

were made available to state departments of education and public

,‘A .
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welfare for the promotion and coordination of day care programs
under their supervision.35

The attitude of the Children's Bureau in this general
field was that mothers of pre-school children should not be
encouraged to work; but if they did indeed work, the community
had an obligation to provide services to help parents care for
their children, with state and local governments assuming the
responsibility for supervising and maintaining adequate stand-
ards., Thus, the approach of the Children's Burecau towards fhe
Lanham Act day care program was at best ambivalent, Some with-
in the Bureau looked with misgiving on what they feared would
be interpreted as a public sanction of the employment of women.
They were joined by some social work leaders who were concerned
that the federal stimulus to day care would in the long run
be destructive of the family and coﬁtrary to basic American
values. However, as it became clear that the emergency situation
had first priority, the Bureau undertook the stimulation of
counseling services in support of day care and developed a
comprehensive set of standards for the guidance of communities,

Widespread acceptance of this wartime program 1s indi-
cated by the fact that by July 1945, about 1,600,000 children
were receiving care in nurseries and day care centers financed

largely by federal funds.

After Lanham: California

When the Lanham Act funds were withdrawn nationally,

there was still a large demand for women workers in California,
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in the aircraft and electronics industries, The largest sur-

viving program which owes its inception to the Lanham Act is
thus the program of the state eof California, Its Legislature

in 1946 authorized the temporary establishment of a statewide
program under the State Department of Education and local school
districts, Technically it is still temporary. While the state
controls the child care program, it is established and adminis-
tered by the local school districts, but is not part of the pub-
lic education system. At last report, eighty-four child care
centers exist in Los Angeles alone, under the supervision of

the assistant superintendent of schools. The state pays 60% of
the cost, the parents 307 and the remaining 10% is met by local
school district taxes. Eighty perceﬁt of the mothers now enrolle
ing their children in the California program are the sole supe
port of their families (as compared to less than 50% in New
York) in a program serving about Z5,000 nursery as well as
school-age children annually in 234 centers in 47 scho61 dis=
tricts,

Authority to establish educational standards rests with
the California State Department of Education, which has as its
primary concern the total educational needs of children in order
to guarantee to them '"the best opportunity to grow intc healthy,

well-adjusted adults, able to assume their responsibilities as
36

“ecitizens."

A major goal 1s to provide compensatory experiences for

children from culturally disadvantaged backgrounds in preparation

for later formal education.
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a In addition, California has a second network of nursery
school and day care programs operated under local philanthropic
auspices and private ownership. These programs have shown a
marked increase in recent years, while the public program has |
not continued to reflect the increased need and actually shows
a decrease in the number of centers over the years, This ;3 :
attributed in part to loss of space for housing day care, a
Chicago

Chicago had 23 centers operating at the time of the 3
Second World War, but today there are no programs of public

day care in the state of Illinois.

Philadelphia

In Philadelphia there were 20 public day care programs
for children of working mothers during the war, which from
1944 were operated by tie Board of Rducation, These centers
during the war were supported through a combination of Lanham
Act funds, city funds and parents' fecs, The city of Philadelphia
and fees have continued to support the centers since 1946, In ;
1960, 11 of the child care centers were housed in elementary |

schools and two in housing projects,

Detroit

While there are presently no publicly supported day

care centers in Detroit, during World War II there were 80 such ;

centers, administered by the Detroit Board of Education and 3
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supported by Lanham Act Funds. Here again, when federal funds
were discontinued, the Detroit Department of Pubiic Welfare

took over the administration of the 19 day care centers that
remained., By 1957, however, there were only three left, for

the Department of Welfare was never convinced that day care

was a welfare responsibility. The centers had been housed in
public school buildings, and the expanding school-age population

created a pressure for additional classroom space.
g
Thus ,with a few exceptions, there has been severe attri-

tion in day care in most of the country since withdrawal of
federal funds, There remain only the Californiea cities with
their state-supported educational day care; Philadelphia, where
city appropriations support a small educational day care pro-

gram; and New York City with the largest welfare day care

program,

New York City

In cities denoted by the federal government as war-
impacted areas, WPA nurseries were converted to serve working
mothers, Upon the disbanding of the WPA program, New York
City had a special problem, however, The Lanham Act did not
apyly here since the city was not designated as a war-impacted
area, and thus it faced the prospect of the loss of its major

financial resource with respect to day care.

Public campaigns were started to bring pressure for New

York City to provide public subsidy and to expand the existing

s i
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program in order to meet the increasing needs caused by the
impending War. Parent groups became particularly active in
this movement, Additional backing also came from women's
social action groups with a mass character, primarily the
Committee for the Wartime Care of Children, headed by Elinor
Gimbel, working outside of the professional and institutional
framework of the day care program, The latter group attracted
considerable support from several quarters: parents who needed
the service to work; women who espoused the cause of publicly
supported'day care for working women as a patriotic one; and
women who were conccrned mainly with the effects on children

‘of women already in the labor force,

Mayor Fiorello LaGuardia appointed the Commissioners of
Health and Welfare and the Superintendent of Schools to study
the needs for day care in the light of the new wartime emexrgency.
This group recommended expansion of existing facilities and )
training programs, as well as counseling service for mothers
seeking employment, They called for stricter enforcement of
existing laws governing nurseries, The establishment of a
permanent committee composed of civic and governmental leaders
to coordinate and administer the expanded program was proposed,

On October 25, 1942, Mayor LaGuardia, adopting this
idea, appointed a committee of 14, called the Mayor's Com-
mittee on Wartime Care of Children, hereafter referred to as
the Mayor's Committee., This committee included members of

religious, labor, social welfare and governmental agencies and

offered the povtential for a broad concept of day care,
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State Financing

In 1242, the New York State Legislature approved the
Moffet Act, providing for direct state aid to municipalities
and to supplement Lanham funds for the establishment of day
care centers under the direction of the State War Council,

The Mayor's Committee was designated as the New York City
representative, Where federal funds did not apply, as in New
York City, the State War Council set up the requirements whereby
fhe dtate would contribute one-third, the city one-third, and
one- third of the cost would come from parents' fees or com-
munity contribution., Upstate communities were getting. about
one-half of their support from federal Lanham funds with state
funds supplementing up to an additional 15%. On March &, 1943,
Mayor LaGuardia wrote to Governor Dewey advising him that the
city would need $360,000, to serve 1,000 children in 28 WPA
nursery schools in New York City, and would adopt the tri-
partite financing plan with each segment contributing $120,000,

The Mayor's Committee on April 5, 1943 gave WPA schools
until July 1, 1943 to revise.their admission policy in order
to qualify for state aid. Sevepteen of the former WPA nurseries
did this and were absorbed int% the Mayor's Committee program,
as well as many other nurseries operated by settlements,

churches, day nurseries and separxate boards, Thus,by mid-1943,

¥New York State Emergency Act, ch 445, Laws of New York, 1942,
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there were 33 nurseries and 13 school-age centers with a capacity
of 1,654 children ages two to five and 750 children ages six ’ 3
to fourteen operated under the Mayor's Committee at a cost of :
$315,000,
The Mayor's Committee saw difficulties in having the

Board of Education guarantee two-thirds of the centers'! operating 7
costs and collecct fees, It was therefore decided to ,.ve thea ‘
operated by the Department of Welfare with Board of Education

staff, The minutes of the Mayor's Committee for April 5, 1943

g state:

% "With educational standards so protected, the program
i ves becomes an educational program administered by

3 . the Department of Welfare,"

However, this arrangement never became a reality, On

April 16, 1943, the Mayor announced: 1

oo M e A S e e

"The city will not operate any nurseries through any
city department, but payment will be made to nurseries 3
on the same basis that thev are now made to institutions
“for dependent children, The policy .. will be to place
children in private nurseries operated by existing child ;
welfare or other-social agencies with the city and state
contributing one-third each of the cost," 39

g s LT

Under this arrangement, the voluntary operating agencies
would be responsible for raising additional funds if parents’
fees failed to reach the required one-third share, Funds were
to be handled through the budget of the Department of Welfare,

thus making this agency the administrative authority, Objecw

tion ¢o this decision were raised by the United Parents
Association and the Public Education Association, both of which -

preferred to have the day nurseries run by the Board of Edu-

it

cation,
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While the contribution of the Board of Education during
the Depression consisted mainly of supplying unemployed teachers
as staff members, the educators on the Mayor's Committee felt
that the quality of the educational program would be more
closely protected and this part of thé program improved if
operated under educational auspices, However, under the Moffet
Act, the Department of Welfare was not only authcrized to
collect fees, but it could administer city and state funds
which might become available thrxough the Lanham Act,

Mayor LaGuardia's own decision was undoubtedly strongly
influenced by his often stated opposition to the idea of having
Fleiss comments:

women leave their small children to go to work,

"He was reluctant to make the state the 'father and
mother of the child'."40

In order to limit such assistance to those who really re-
quired it, he felt that appropriate study of each case was
necessary, and that the Welfare Department, with its investi=-
gatory procedures, could properly carry out this policy. The
staff of the Information and Counseling Services were cautioned

to review with the mothers the advantages and disadvantages of
41
going to work,

The minutes do not show the actual reasons for LaGuardia's
decision to use voluntary sponsoring agencies, but Fleiss con-

jectures that Mayor LaGuardia was trying to obtain state funds

without involving the city too directly in the actual oper-

ation. One might also spaculate that the proposal for public

operation was seen as too direct a challenge to New York city's
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purchase-of-care child welfare pattern as it then existed,
Opponents to LaGuardia's plan for voluntary sponsoring
agencies pointed to the fact that these arrangements, creating
a need to deal with so many different volunteer boards, would 4
1imit the expansion of day care service, They claimed that
such a pattern would complicate the development of standards
and require a complex structure of supervision to protect ex-
| penditures, However, LaGuardia's decisions prevailed. %

In the first seven months of 1943, eight Offices of

s et ot ol o d

§ Information and Counseling, manned by personnel of the Depart-

i ment of Welfare were opened., Counselors helped to determine §

need for day care services, evaluated existing facilities, and

through personal interviews with mothers, attempted to assess

5 individual family needs for day care, In accordance with

% LaGuardia's philosophy, the staff of these offices often counsel-

ed mothers to stay at home rather than wvork, 9
In 1944, the state continued its appropriation and made

1 provision for rent and cost of equipment, By December 31, 1945, ?

| there were then 68 centers with a total capacity of approxi-

mately 4,000 children., A large part of the professional and

/ clerical staff of the Mayor's Committee (31 of 44 workers) were ;

on loan from the Department of Welfare,

? Board of Education Attitudes

The alternative to the welfare auspices at the time
necessarily would have been the Board of Education, which had

never become involved in the day care program to the degree
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that such boards were in other communities. For example, eX-
perimentation with kindergarteng for four-year olds was discon-
tinued in 1952 on the basis that the primary responsibility was
to five-year olds and that four-year olds could not be accomo-

dated in the same program, This view was typical of the general

approach.

Voluntary Support

In addition, then, to the early and continued use of the
Department of Welfare as the wartime administering and financ-
ing agency for day care, and the lack of real involvement oY
assumption of responsibility on the part of the Board of Edu-
cation, a third factor influencaed the création cf the unique
pattern of public day cave which exists in New York City today.
There was a deep involvement of private groups and individuals
in both the operation and fimancing of the centers, Many
voluntary organizations provided funds to supplement those from
the tri-partite pattern of wartime contributions by state,city
and parent fees. In 1942, the Marshall Field Foundation and
the WNew York Foundation helped to pay the salary of the execu-
tive director of the Mayor's Committee, In 1944, the New York
Natioral War Fund gave grants for salaries and to supply equip-
ment for the new centers, and in 1946 granted anotherx $58,000
to the Mayor's Committee,

Educational organizations supplied consultants and direc-

tors. Research organizations and schools served as a field

staff to wmake surveys as to where the need for day care was
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the preatest, Even related governmental services were countributed.

The Civilian Defense Volunteer Office assisted by training

nursery school assistants. The War Food Administration provided
funds under its school lunch program,

As a way of expanding day care centers in the city, the
Mayor's Committee had encouraged the formation of citizens' group:
in neighborhoods where there was nesd for new facilities. The
Mayor's Committee estimated that by 1945, nearly 1,000 persons
had shared responsibility with the statc and city governments
for operating and financing the day care program. The intense
participation in planning of so many professionals and volun-
teers of high caliber from the fields of education, health and
welfare gave the prugram the character of permanency rather than
emergency.,

42
The Horan Report

As the war drew to a close in 1945, however, the temporary

w

nature of the state's support became evident, The War Council
was disbanded in 1946, and the responsibility for day care was
transferred temporarily to the Youth Commission by Governor
Thomas E.,Dewey, who ordered an evaluation of the program.

This study, known as the Horan Report, became the ultimate
basis upon which Dewey ended the program, In brief, it concluded
that:

1. The primary emergency need for which the program was
established no longer cxisted,

2., In New York City, where the majovity of the funds
were used, the needs test was elastic and generally
unveriiicd,
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3. It would be necessary to establish the priority of
this program in relation to other social welfare
needs, to be financed by the state - such as hous-
ing, increasecs in teachers' salaries and other

demands,

4., There was no proof that the program justified the
expenditure,

5, I1f the program were to be assimilated into the
Department of Education, it would have to be free,
and thus involve a cost which the state was totally
unprepared Lo meet,

: 6., Should the program be continued under welfare, it

] could be ilimited to families needing strengthening,
: This would presumably be based on established case-
: work techniques and thus permit a tighter state
control of eligibility.

5 7: The program could be dropped,

: The Horan Report created a storm, Women organized public E
demonstrations and picket lines - one around Governcr Dewey's
5 ? ‘home at Pawling, He refused to see them and called them Commun-

ists,

] After receiving the report, Governor Devey adopted the

final proposal, and in December 1947 state aid was terminated,

A New York City committee of lay and professional experts,
who countered each issue raised by the Horan Report, could not
3 shake the Governor's determination to end the program, All
efforts since that time to restore state aid for day care have
failed,and the program has been operated as a local public
program supported entirely by New York City funds, supplemented
fractionally by private agéncies, and the families who use it.
% However, the transfer in New York City from a wartime temporary

day care program to a peacetime permanent one, was done without

really settling any of the broad issues raised by the Horan




gﬁ : Report., Was the program a valid ongoing peacetime responsibil-
ity for which public funds should be committed? Governor Dewey

found that it was not; New York City found that it was,

The Post-War Program in New York City.,

i This decision by the City of New York to continue the

day care program, unlike most areas of the United States where

1 programs were ended when war funds were curtailed, was accom-

plished primarily because of tremendous effort by the many

persons and organizations vwhich were mobhilized into action to
save day care, Community groups, churches, neighborhood com- %

mittees, voluntary agencies, voards of directors and parents'