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Abstract

This study of early years services in India explores the take-up of the government
ICDS (Integrated Child Development Services Scheme) and RGNCS (Rajiv Gandhi
National Créche Scheme), and the factors affecting their uptake by working mothers
in a Delhi slum. Policy cannot assess programme outcomes effectively without
understanding how services are implemented. Existing literature indicates that
programme impact is related to programme take-up, with non-take-up being a
complex phenomenon affected by factors operating at multiple levels of the policy
process.

The study makes original contributions by examining user perspectives on early
childhood education and care (ECEC) in the Indian context; in being the first to
research any aspect of the RGNCS; and in utilizing Critical Realism as the underlying
philosophical, theoretical and methodological paradigm for studying programme
uptake.

It poses five research questions that examine mothers’ childcare arrangements and
needs/expectations from services, their take-up of government programmes and
component services, and the combination of factors affecting uptake. Study findings
are based on surveys with 200 working mothers and 37 children’s centre workers, and
interviews with 15 policy experts.

Findings reveal childcare arrangements and needs/expectations to vary by family
structure, child’s age, and mother’s age and employment. ICDS uptake is found to be
higher (54.3% of all mothers), than RGNCS (18.6%). An explanatory framework for
analysing take-up reveals that low take-up results from a combination of multiple
factors, most significantly programme characteristics for the ICDS, and participant
characteristics for the RGNCS. Two theoretical frameworks frame this analysis —
Wolman’s (1981) determinants of programme success and failure, and the ‘barriers
and bridges’ to programme uptake. Critical policy analysis further identifies the effects
of the policy meaning-making processes, and the role of local ‘street-level bureaucrats’
in take-up. Both programmes display ‘conflicted policy success’ vis-a-vis take-up
when categorised using McConnell’s (2010) criteria for programme ‘success’ and
‘failure’. Policy implications include strategies for increasing programme uptake, and
a policy focus upon service users and women in the informal economy, recognition of
the dual role of ECEC, and the importance of evidence-creation for interactive
governance.
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CHAPTER 1

1. Introduction

1.1  The Focus of this Study

For a description of a problem, based on the everyday experiences of people
involved, to become a scientific problem, the description of the problem must
be analytically resolved and theoretically defined (Danermark, Ekstrom,
Jacobsen and Karlsson, 2002, p.144).

The present study focuses on the field of ECEC policy in India. The term ECEC i.e.
Early Childhood Education and Care' refers to “all arrangements providing care and
education for children under compulsory school age, regardless of setting, funding,
opening hours, or programme content” (OECD, 2001, p.14). Formal preschool
programmes and children’s care centres as well as informal, home-based care options
and arrangements are thus under this broad umbrella of services. Early years policy
provisions also often include related leave and benefits schemes for working parents
(OECD, 2006), although these are not the focus of this thesis.

In undertaking a study of early years policy in the Indian context, this study focuses
on two government programmes: the Integrated Child Development Services Scheme
(ICDS) and the Rajiv Gandhi National Creche Services (RGNCS). The ICDS is a 39
year-old® national level, flagship scheme of the country that provides a bundle of child
development services to children up to the age of six; and health, nutrition and related
educational awareness among women in the reproductive age group, including
adolescent girls. The RGNCS, in comparison, is a fairly young scheme at eight years

old®, and provides creche and day-care facilities for working mothers from low-

! Other acronyms include ECCE (Early Childhood Care and Education), ECCD (Early
Childhood Care and Development), ECE (Early Childhood Education) and ECD (Early
Childhood Development). For the purpose of this thesis, these terms are interchangeable.
? Established in 1975

® Established in 2005
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income backgrounds®* at a nominal charge®. In addition to childcare, creches under
this scheme also aim to provide stimulation, preschool education, supplementary
nutrition, and immunization and health services to enrolled children (these two
programmes are discussed in greater detail in Chapter 2).

The principle objective of this research is to map the take-up of these two government
programmes by working mothers in a low-income Delhi slum and understand the
factors affecting the uptake of these services. The phenomenon of non-take-up is
extremely complicated, with factors operating at not only the client-level but also at
the levels of policymaking, legislation, administration, as well as implementation
affecting whether services are utilized or not (van Oorschot, 1991). Existing literature
indicates that programme impact is related to programme take-up (Gibson, 2003).
Nonetheless, the study of non-take-up remains a largely neglected area, with limited
academic research undertaken on the topic (van Oorschot, 1991)°.

In studying the take-up of services and the factors affecting it, this research does not
aim to analyse children’s outcomes as a result of attending/not attending early
childhood services but how and why working mothers choose/not choose to use
government early childhood services, what barriers they face in utilizing these services
effectively, and the factors that contribute to service uptake. The idea here is not to
undermine the importance of studying children’s outcomes but to acknowledge that
studying the take-up of services is an important first step towards mapping

effectiveness of early years’ programmes in addition to measuring children’s outcomes

* With a maximum monthly income not exceeding INR 12000 or GBP 120.

® The monthly user fee ranges between INR 20 (20 pence) for families below the poverty line
to INR 60 (60 pence) for all others.

6 Although a number of studies on programme take-up have been undertaken since, the
statement still holds true in case of ECEC in India.

2
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- an important second step (additional details on the study scope are discussed in
Chapter 4).

The fundamental rationale driving the present work is that studies of ECEC
programme outcomes should be matched with studies of programme implementation
if they are to be robust — the evaluation of a service through the eyes of its users
serving as one of the many means of analysing programme implementation. This has
been lacking in case of the ICDS where an evaluation of performance from the point
of view of users (e.g. families, children, parents, mothers) has seldom been
undertaken. In case of the RGNCS, evaluation studies of any kind, let alone those
looking at service user experiences, have rarely been undertaken. Further, policy
cannot also assess and interpret programme outcomes effectively without first
understanding the process of service implementation. The existing literature that has
been studied for the purpose of this study (see Chapter 2) is deficient on these two

counts and this work aims to fill this gap.

1.2 The Underlying Motivation for this Study

There are four driving factors that have motivated this study (Chapter 2 provides
further details on these). The first factor justifies studies centred within the early years
policy domain in general. The benefits of investing in ECEC move beyond the positive
effects on children to reach both their mothers as well as society at large. The
provision of such services enhances women’s labour market participation and enables
the balancing of work and family life. ECEC services also contribute to the
emancipation and social betterment (see Chapter 4 for definitions) of children and

mothers - a significant proportion of any nation’s population. The influence of early
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years policies also affects a nation’s economic growth and progress, with services also
impacting the social and cultural lives of families at large (e.g. see Heckman, 2011;
OECD, 2011).

The second factor relates to the significant gaps in literature that this study aims to
address. Policy cannot address the effectiveness of a programme until it first addresses
what the programme is and how it is implemented from the viewpoint of its users.
The third factor relates to the rapidly shifting landscape of early years policy both
globally and in India, aspects that make this study ever more timely. More and more
countries are gradually establishing a national early childhood policy, with civil
society petitioning to put early childhood development into the post-2015
development framework once the timeframe for the Millennium Development Goals
has been achieved (Jowell, 2014). The central question driving the early years research
agenda has evolved from ‘do ECEC services work?” to ‘how can ECEC services be
improved?” - a paradigm shift representing a chronological progression as a result of
programmes maturing. Projected changes in families and household structures over
the next two decades and until 2030 indicate the weakening of family ties and
decreased capacity for informal family-based care, but also reductions specifically in
women’s capacities to provide care as a result of their increased workforce
participation (OECD, 2012). The ECEC policy landscape of India is also rapidly
changing. There have already been moves towards drafting a national early childhood
policy, which received the approval of the government in 2013. Taken together, the
ICDS and RGNCS provide cover for about 93% of children enrolled in any kind of
ECEC programme in India, making a user evaluation/feedback exercise significant for

increasing the usefulness of both these services for children, mothers, and families.
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This is especially so because such user evaluations have been rare (in case of the ICDS)
or entirely missing (in case of the RGNCS) thus far, to the extent that even baseline
needs assessments were not undertaken by the government before these two
programmes were set in motion. The need to focus on working mothers and children
becomes especially important in the context of the informal work sector of the Indian
economy that includes 90% of all working women. There are also clear economic
implications for undertaking such a study in the context of India, especially in light of
increased investments in, and universalization of the ICDS programme in the country
beginning 2008. A related aspect is whether poor take-up (established further on in
this study) is reflective of inadequate (qualitative or quantitative) supply or weak
demand. All these issues undoubtedly have policy implications that relate not just to
children’s satisfactory development’ but also seep into the domains of labour market
and family policy.

Finally, the fourth factor motivating this work relates to the importance of evidence
creation and knowledge construction in ECEC and related implications for the
continued development of effective early years policies and programmes (e.g. see
Fuchs, 2007; Hernanz, Malherbet and Pellizzari, 2004; Mark and Henry, 1998; Mark,
Henry and Julnes, 1998; Riphahn, 2001) although one must be cautious as
policymaking is both a technocratic and political exercise, these two forces influencing
how evidence is ultimately created as well as used (see, e.g., Porter, 2010). According
to Sanderson (2002), “ ... ‘reflexive social learning’ informed by policy and
programme evaluation constitutes an increasingly important basis for ‘interactive

governance’ (p.1). Among other studies, policy evaluation studies such as the present

" Whether in the eyes of parents/families or children, the government, or early years experts
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one can help generate knowledge about social problems for which it can then offer
solutions (Donaldson and Lipsey, 2006) and contribute to better decision-making and
public accountability vis-a-vis existing programmes (Chelimsky, 2006). Such studies
can also add value and insight into programmatic functioning by documenting the
experiences of various stakeholders (including users) engaged with programmes in
various ways (Schwandt and Burgon, 2006). The present study can thus illustrate:

... what — which program services delivered how; works — influences diverse

outcomes valued by different stakeholders and the public; for whom - with

which types of the diverse individuals that programs serve; under what

circumstances — in which of the contexts in which the program operates [and
with what implications] (Mark and Henry, 1998, p.83) [emphasis in original].

In the context of specific integrated early childhood programmes, the present work on
India can serve as a useful case study for other countries that are planning to, or have
recently made the shift towards the provision of integrated services (e.g. the UK). This
study can provide an example of a model-in-action, especially in terms of what the
landscape of an integrated service looks like; and the advantages, disadvantages and
challenges of utilizing this particular prototype for the delivery of early years

programmes.

1.3  Anticipated Contributions of the Present Work

This study will advance the knowledge in the field by making four kinds of
contributions. The first of these relates to the definite research gaps that it addresses
and that have rarely been studied previously. This work is especially important as it
examines the take-up and utilization of government-provided early years services in
the Indian context, something that has not been documented in the domain of

published works so far. As has been mentioned, studies on the RGNCS have not been



CHAPTER 1

undertaken (a literature search elicited evidence in the form of media accounts at
best), including those investigating user experiences. As far as the ICDS is concerned,
although evaluations and other forms of research have been plentiful, user
feedback/evaluation has been extremely rare.

The second contribution will consist in challenging two dominant discourses as a
result of examining the aforementioned gaps. The dominant discourse around
investing in the early years in India has been that it leads to improvements in
children’s health and nutritional status (particularly in the context of the under-5
child mortality, reducing which is a priority in the Millennium Development Goals
framework) and that it impacts later educational achievement (in the primary years).
This underlies the government’s investment in the ICDS, particularly in the
nutritional component of the programme (see Chapter 2 for more details). This also
explains the nature of evaluations that have hitherto been undertaken; which focus on
assessing the nutritional status and educational outcomes of children enrolled in this
service. The present study challenges this dominant discourse by bringing to attention
the need to focus on supporting the needs of the working woman by investing in early
years services. In studying the take-up of government services and examining the
alternative arrangements mothers make in the absence of their utilization, this study
questions the assumption that the family can necessarily serve as the one-stop-shop
for catering to the care needs of the child - this being the predominant socio-cultural
discourse framing the argument for not investing in creche and/or day-care services
in India. This is in opposition to the prevailing understanding of the ‘one-stop-shop’
notion in the West, which usually refers to the provision of integrated services by the

formal sector. A second dominant discourse that the present study challenges is
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methodological in nature. Of the many perspectives through which programmes may
be studied (see Katz, 1993) evaluation studies of early years programmes globally (as
well as the ICDS and RGNCS in the Indian context) centre mostly on
researcher/professional perspectives but ‘modestly’ on parental perspectives
(Ceglowski and Bacigalupa, 2002). The present study fills this gap by examining
government services through the eyes of one category of parents — working mothers.

The third contribution that this study makes is also methodological. The overarching
philosophical position taken by this work is Critical Realism, which allows for a realist
ontology and constructivist epistemology. It is this position that also percolates down
to the choice of the broader theoretical approach and selection of specific theoretical
frameworks, and drives the overall methodology for data collection and analysis (an
overview of each of these elements is provided in Section 1.5 below and is discussed in
greater detail in Chapters 3, 4 and 5). This study is based on a realist theory for
programme evaluation that draws upon Pawson and Tilley’s (1997) ‘Realistic
Evaluation’ and Henry, Julnes and Mark’s (1998) ‘Emergent Realism’. Further, the
specific framework developed by Danermark et al (2002) - ‘explanatory research
based on the principles of critical realism’ - used for analysing the results of this study
is also based on the principles emanating from the above philosophical tradition.
There are few published studies in Social Policy that use this approach, there are also
none relating to ECEC or developing country contexts in particular based on this

realist theory?®.

® The only examples of studies that used this approach were located within, e.g., the
Information Sciences, Organizational Management, International Business and Management
Sciences; although one-off studies from the Social Sciences that used this approach came
from Public Health, Sociology, Nursing, Geographical Sciences and Development Studies.

8
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The fourth and final contribution of the present work lies in its use of an alternative
values inquiry approach for undertaking the study of service take-up. A values inquiry
approach is useful for understanding whose values are served by certain sets of
outcome patterns (Mark, Henry and Julnes, 1998; Mark, Henry and Julnes, 1999). In
the case of ECEC, outcomes pattern evaluations of different kinds serve the values of
different groups. For example, in documenting enrolment-related figures, evaluation
serves the values of the government (that sees utility in, e.g., investing in a programme
based on these results). Similarly in understanding the take-up and utilization of
services the values inquiry approach seeks to understand and assess the extent to
which users’ values are served by such programmes. In this study it is specifically the
working woman’s values vis-a-vis work-family balance, say, or needs relating to
childcare and preschool education that are evaluated with reference to the ICDS and
RGNCS services. This work is interested in undertaking such a values inquiry to
contribute towards the emancipation and social betterment of children and working
mothers as service users, by documenting their perspectives and making policy
recommendations that better serve their needs. A programme that may be labelled a
‘success’ by one group (e.g. professionals, or funding bodies) because it achieves the
outcomes valued by them (say, children’s educational achievement, high rates of; or
universal enrolment) may not be successful for another (e.g. parents) that values a
different set of outcomes (e.g. hours and quality of care available), which programmes
may or may not meet. Evaluating a programme from the alternating values inquiry
perspective is thus an important task, not only for developing a more
rounded/balanced understanding of programme ‘success’ or ‘failure’ but also for

learning important policy lessons on programme improvement that ultimately lead to
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social betterment and welfare. It needs to be clarified that, in this study, the values
inquiry approach is limited to serving as the underlying rationale for talking to
mothers (rather than just policymakers or centre workers) about ECEC services. The
active realisation of mothers’ values for empowerment or emancipation is not a study
objective (thus not within the scope or remit of this work), notwithstanding its
significance in the larger scheme of things.

Approaching this work from a values inquiry perspective also means that the
researcher did not take a value-free standpoint when conducting the study, and that
her own personal values and socio-cultural background affected how the research was
designed and implemented. Key among the researcher’s personal beliefs (that were
also research-based) were the significance of the family for children’s development,
but also the necessity for childcare support services for women in precarious jobs with
no benefits. Further, despite her shared cultural proximity with participants (e.g.
similar national and regional subculture, common language), stark differences in
socio-economic class and educational background called for a reflective-reflexive
approach to conducting fieldwork. A detailed discussion of these underlying
values/beliefs and sociocultural characteristics, how they affected the research process
and the measures to mitigate some of their potentially adverse effects is further

discussed in Chapter 4 (Section 4.4).
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1.4  Study Aims and Objectives

There are a number of design constructs that this study is based on (see Chapter 4 for
details). This study is, first, idiographic’® in its approach and intensive' in its research
design, leading to the use of more qualitative than quantitative research methods. In
undertaking analyses of early years service take-up, it takes on, consecutively and
concurrently, exploratory, descriptive and explanatory characteristics, with some
overlap between each of these. The exploratory element is reflected in research
questions 1 (What are the childcare arrangements made by working mothers of 1.5-5
year olds in the sampled research neighbourhood?) and 3 (What is the take-up of the
ICDS and RGNCS schemes by working mothers in the study sample?). The descriptive
element is reflected in research questions 2 (What are working mothers’ needs and
expectations from early years’ services?) and 4 (What is their experience of using the
different services offered under the ICDS and RGNCS schemes? Which of the component
benefits do they take up and which do they not?). The exploratory and descriptive
characteristics together provide a well-grounded context for more explanatory
analyses on why take-up manifests in a certain way. This explanatory element is
reflected in research question 5 (What are the factors or combination of factors
affecting the take-up of the ICDS and the RGNCS by working mothers in the study
sample? How do these explain the (low) take-up of the two services under study?).

The research questions formulated by this study are clearly spelt out and discussed
vis-a-vis various elements of the research context across two chapters of this thesis:

first, in Chapter 2, vis-a-vis the gaps in existing literature that the study aims to fill,

° An idiographic study focuses on specific events/elements rather than looking for universal
patterns.
'% An intensive study focuses on a smaller rather than a larger number of cases for analysis.

11
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and second, in Chapter 4, with relation to the methodology of Critical Realism applied
in this research study (Section 4.2), and the overall research design and methods
deemed most appropriate for answering these questions effectively (Sections 4.3 and

4.6).

1.5 Research Overview

The notion of non-take-up has been substantially conceptualized in current literature.
Warin (2010) for instance, theorizes it as existing in three forms: non-knowledge,
non-claiming and non-reception. Hernanz et al (2004) distinguish between primary
and secondary non-take-up (i.e. non-claiming and non-reception), total and partial
non-take-up, and permanent and temporary non-take-up. The term ‘take-up’ in this
study is operationalized to mean any eligible child’s enrolment in and utilisation of
the government services under study (ICDS and RGNCS) at any point in time within
a one-year period ending on the date of data collection. Key here is enrolment as well
as utilisation, both of which are essential requirements for take-up to be documented
(additional key constructs relating to this study are defined and operationalized in
Chapter 4). Non-take-up in this study can take all the three forms delineated by
Warin (2010) and can also include instances of take-up in part (i.e. of benefits that are
deemed most useful), or of the permanent or temporary kind (as defined by Hernanz
et al, 2004). As has been indicated, the overarching philosophical position within
which the present study is situated is Critical Realism, with its theoretical
underpinnings in Pawson and Tilley’s (1997) Realistic Evaluation and Henry, Julnes
and Mark’s (1998) Emergent Realism. A large body of literature relating to ECEC —

e.g. on the significance of ECEC, the various kinds of provisions within it, its effects in

12
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terms of outcomes for children and families, etc. — was read in the process of
narrowing down the focus of this research study. This study primarily refers to a body
of work on the take-up or non-take-up of welfare services. It relates study findings to
two broad theoretical frameworks in this regard. The first is Wolman’s determinants
of programme performance (1981), the second is a compilation of existing literature
on the barriers and bridges to the uptake of services (these theoretical frameworks are

discussed in greater detail in Chapter 3).

The sampled research neighbourhood for this study is an urban slum in New Delhi,
India. There are three broad categories of participants that took part in this research:
working mothers of 1%-5 year-olds (sampled from within the identified slum),
children’s centre workers from the ICDS and RGNCS services (sampled from across
slum locations in Delhi), and policy experts/elites from the field of early years services
in India. The tools for data collection ranged from semi-structured surveys (a main
and follow-on survey for mothers, and two sets of instruments for children’s centre
workers at the ICDS and RGNCS) and semi-structured interviews with the policy
experts. Data analysis followed Danermark et al’s (2002) framework on ‘explanatory
research based on the principles of critical realism’. Analysis strategies ranged from
quantitative summary statistics and some binary logistic regressions for the first-level
analysis of mothers’ surveys, followed by predominantly explanatory qualitative
analyses; and qualitative analyses of expert/elite interviews. The data collected from
children’s centre workers was rendered unusable as a result of biases/problems
creeping in during the data collection phase. Table 1 below (that also appears in
Chapter 4) presents a comprehensive summary of the study research design (further

details on the methodology and methods can be located in Chapter 4).

13
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CHAPTER 1

1.6  Roadmap to the Thesis

Table 2 below presents a roadmap to this thesis. As is evident, this thesis is presented

in three parts (besides the Introduction and Conclusion) and is spread over 11

chapters.

Table 2. Roadmap to the Thesis

Section Chapter# Title

Coverage

1 Introduction

Part I 2

Programmes but Not Policy: The

Case of Early Childhood Education

and Care in India

3 Critical Realism and Take-up I:
Ontology, Epistemology and

Theoretical Frameworks

4 Critical Realism and Take-up II:
Methodology, Axiology and Tools

for Data Collection

PartII 5 Setting the Scene: Study Location
and Participant Characteristics
6 Configurations of Care: ECEC

Arrangements and

Needs/Expectations from Services
7 To take-up or not to take-up? Use
and Non-use of Government

Services

8 The Interplay of Contexts and
Mechanisms to Produce Outcomes:
An Explanatory Framework on

Take-up
PartIIl 9

Concretizing and Contextualizing

the Take-up Story: Linking Findings
with Theoretical Frameworks

10 Early Years Service Take-up and the

Policy Analysis Discourse

11 Conclusion

Introduction to the thesis, underlying
motivation, anticipated contributions,
and research and chapters overview.
Introduction to the policy context,
review of literature, identification of
gaps, and formulation of research aims
and objectives.

Philosophical and theoretical
foundations of the study: ontology,
epistemology, theoretical underpinning,
and specific theoretical frameworks.
Methodology, Axiology, and Methods

Community and participant
characteristics
Analysis of research questions 1 and 2

Analysis of research questions 3 and 4

Analysis of research question 5

Discussion of findings in light of
identified theoretical frameworks.
Contribution of study findings in
advancing existing literature.
Additional conclusions regarding take-
up and in relation to the policy analysis
literature.

Study conclusions and contributions,
limitations and recommendations for
future research.
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It will be evident that Part I (Chapters 2-4) presents the background to the study
including the gaps it intends to fill, its philosophical foundations as well as the
theoretical frameworks underpinning this work, and the methodology driving the
current investigation. Part II (Chapters 5-8) presents the findings and analyses,
organised by each of the five research questions in turn. Part III (Chapters 9-10)
returns to the literature by setting findings in context of the theoretical frameworks
set out in Part I. Chapters 1 and 11 present the introductory and concluding overview

of the thesis respectively.

1.6.1 Chapter summaries

Chapter 2 of this thesis sets the policy context of ECEC both globally and within
India, and outlines the ECEC programmes and provisions in the country,
concentrating specifically on the ICDS and RGNCS. It also outlines the key concerns
for early years policy in India, and concludes by delineating the focus of the present
study and the rationale underlying it.

Chapter 3 presents Critical or Neo-Realism as the paradigmatic lens through which
early years service take-up is studied. It then presents a Realist Theory for programme
evaluation, followed by a discussion of the two theoretical frameworks underpinning
this study: Wolman’s (1981) framework on determinants of programme success and
failure, and the barriers and bridges to take-up of social programmes.

Chapter 4 covers three themes relating to the design and implementation of the
present research study: ‘Methodology’ (the broader approach taken for the generation
of knowledge in response to the research questions), ‘Methods’ (the instruments for

data collection and a retrospective account of the process of study design and
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implementation), and ‘Axiology’ (the nature and role of ethics and values in the study;
considerations relating to validity, reliability and rigour; and the value leanings of the
researcher directing this study). This is followed by a narrative account of the
fieldwork, and the methods employed for data storage, organisation and analysis.
Chapter 5 presents a brief introduction to the sampled research neighbourhood and
the participants of this research study. It then goes on to profiling the sampled
research neighbourhood, and the various groups of study participants.

Chapter 6 analyses findings in response to the first two research questions posed in
this thesis. In analysing the various childcare arrangements made by working
mothers, it asks whether these arrangements vary among families based on different
dimensions of diversity (e.g. demographic, social and economic characteristics) and if
so, in what way. When examining needs and expectations from services, it asks
whether different groups of mothers have different needs and expectations, and if so,
what these are.

Chapter 7 addresses research questions 3 and 4 of the thesis. It analyses the take-up of
each of the ICDS and RGNCS and examines the main reasons why mothers used these
programmes. It also analyses why those who didn’t use them, or stopped using them
did so. It then explores how accessible both these programmes are to mothers, which
of the component benefits under each of these services mothers use and do not use
(and why), the nature of their contact and interaction with centre workers, and their
overall satisfaction with both services.

Chapter 8 addresses the fifth and final research question of this thesis. In doing so it
formulates an explanatory framework on take-up (composed of programme,

participant and contextual characteristics) that lists the factors contributing to the low
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uptake of the ICDS and RGNCS. It examines the relative importance of constituent
factors in affecting take-up, comparing between the mechanisms most important for
each of the ICDS and RGNCS.

Chapter 9 examines the factors and sub-factors affecting the take-up of services in
light of those emanating from two theoretical frameworks guiding this study. It then
examines the ways in which the present study contributes to the literature in the field.
It also identifies the factors that appear in the two theoretical frameworks but not in
the present study, and utilizes these for expanding the explanatory framework
developed in Chapter 8. This results in the creation of a potential heuristic device for
future research studies to test, utilize and expand. The chapter also identifies key
strategies for increasing the uptake of government services.

Chapter 10 considers whether low take-up is a problem of inadequate policy or
operational failure, or indeed, both. It refers to existing literature in the field of
Critical Policy Analysis to answer two questions. First: does how policy is enacted
affect how it eventually performs? Second: How may one assess the ‘bundles of
outcomes’ (often a mix of positive and negative) that are frequently achieved
following policy implementation?

Chapter 11 pulls together the results of this research study by summarizing the
findings relating to each research question in turn. This is followed by a discussion of
the policy implications of this study, the contributions made by the present work, key

limitations and, finally, the direction that future research can take.
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CHAPTER 2

2. Programmes but Not Policy: The Case of Early Childhood Education and Care

in India

2.1  Where is Global Early Childhood Policy At?

The concept of Early Childhood Education and Care (ECEC) has been receiving the
attention of policymakers and academics in all parts of the world, developed and
developing. The 1959 UN Declaration on the Rights of the Child, for instance,
reaffirms that the child “needs special safeguards and care, including appropriate legal
protection, before as well as after birth” (UN General Assembly, 1959). The UN
Convention on the Rights of the Child, ratified by 193 countries, recognizes that
children (including young children) have a right to survival, protection, participation,
and development (UN General Assembly, 1989). The 1990 World Conference on
Education for All at Jomtien mandated for the expansion of ECEC services especially
for the poor and disadvantaged based on the premise that “learning begins at birth”
(UNESCO 1994, p.5), and these commitments were reconfirmed at The World

Education Forum at Dakar in 2000 (UNESCO, 2000).

A large number of countries have comprehensive health, education, nutrition, or care
programmes in place that have adapted and evolved over time to meet each nation’s
contemporary needs. But why do countries invest in ECEC? Woodhead (2006)
outlines four discourses that have framed the development of ECEC policies
worldwide: (a) the developmental, (b) the political and economic, (c) the social and
cultural, and (d) the human rights discourse. These discourses underlie nations’ ECEC
policies, including whether their focus will be on parents (usually mothers), or

children, or both. For instance, the OECD countries have prioritized ECEC in recent
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<

years in order to “...increase women’s labour market participation; to reconcile work
and family responsibilities on a basis more equitable for women; to confront the
demographic challenges faced by OECD countries ... and ... to address issues of child
poverty and educational disadvantage” (OECD, 2006, p.12). Sweden is an example of
a country where the concern with increasing the labour market participation of
women outweighs the concern for the importance of the early years in driving policies
for ECEC. Head Start has been in existence in the USA since 1965, primarily to reduce
educational disadvantage and childhood poverty (e.g. see Kamerman and Kahn,
1997). In the UK, a plethora of initiatives have been introduced to support
disadvantaged families and enable early education and care including Sure Start
(1997), Early Excellence Centres (late 1990s) and Children’s Centres (2006) (e.g. see
HM Treasury, 2004; Smith, 2007; Sylva and Pugh, 2005). In India, the development of
ECEC services is attributed to four factors (Pattnaik, 1996): “the growing participation
of women in the workforce; the disintegration of the extended family system; the
recognition that ECEC rids the older sibling'' of caretaking duties enabling her to go
to school; and the positive influence of such programmes on health, nutritional and
educational outcomes of children” (p.12; also see Sharma, Sen and Gulati, 2008).
Elements of each of the aforementioned discourses are visible in the examples
outlined above. The role of the economic and social/cultural discourses is particularly

significant in framing policy decisions around women, while the developmental and

economic discourses primarily frame policies for children.

The benefits of investing in ECEC move beyond the positive effects on children to

reach their mothers and society at large (Cleveland and Krashinsky, 2003; OECD,

" Usually female
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2006). There exists sound ‘neurophysiological’ (Nelson, 2000) and ‘biophysical’
(Karoly et al., 1998) evidence for early years interventions among children. The early
years of life affect a child’s development in later years (Halpern, 2000), and provide
“the foundation for long-term physical and mental health as well as cognitive
development” (Karoly et al. 1998, p. 2). Early interventions have been known to
improve not only the life chances of disadvantaged children but also increase their
educational achievement over time (Brooks-Gunn, 2003; Mathematica, 2002;
Melhuish, 2004). The greatest improvements are reported for children from poorer
backgrounds (Melhuish, 2004; Sylva, Melhuish, Sammons, Siraj-Blatchford and
Taggart, 2004; Waldfogel, 1999) and result from services that are high in quality (Sylva
et al., 2004; Vandell, 2004). The provision of ECEC services enhances mothers’ labour
market participation by helping them balance work and family life (OECD, 2006;
Cleveland and Krashinsky, 2003). In addition, ECEC provisions lead to an increase in
mothers’ working hours and earnings, resulting in overall occupational progress
(Gunderson, 1986). According to Waldfogel (2006) such policies “ensur[e] [that]
parents have the right to take time off to care for their children...by providing, or
supporting, nonparental care for children while parents work; and by providing
financial assistance with the costs of raising children” (pp.26-27)**. Finally, investing
in ECEC contributes to the social and economic good of society at large. According to
the OECD (2006), “By establishing these services, significant employment is
generated, tax revenues increased, and important savings made in later educational

and social expenditure” (p.255) of the country.

'2 Nonetheless, research also indicates that parents should spend relatively more time at
home in the first year of their children’s life and should invest in good quality care services to
reduce the harmful effects of employment on children (ibid.).
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Today, ECEC is an even bigger global priority, with many more countries in the world
implementing national early childhood policies than ever before. Of the 196 countries
of the world, there were, according to Vargas-Barén (2013), at least 40 countries in
2011 that had established forms of early childhood policies already in place, and 40
that were in the process of developing or adopting them. This is in contrast to 17
countries that had ECEC policies in 2002 (Britto, Ulkuer, Hodges and McCarthy,
2013). Besides their geographical spread, the scope of early childhood policies is also
expanding beyond care and education to other areas such as health, nutrition, and

parental support (Yoshikawa and Nieto, 2013).

The dynamic nature of international contexts has led to a number of paradigm shifts
in contemporary global ECEC policy (Yoshikawa and Nieto, 2013). The effects of
early childhood education are now recognized to be much broader than impacting not
only children’s learning and development, but influencing wider concepts such as
equity and equality. A new definition of ‘quality’, now understood to mean
‘effectiveness factors’ is emerging, one that aims to “more specifically meet practice
and policy needs, as well as focus research on key dimensions of quality” (ibid., p.489).
The focus of policy has shifted from the first-generation question - “does ECD"
work?” - to the second-generation question — “how can ECD services and systems be
improved?” (ibid., p.491). There is also a shift towards the provision of integrated
early childhood programmes implemented through multisectoral collaborations with
civil society, mid- and front-line staff, parents, children, and communities, along with
the recognition that effective coordination remains a challenge in this context. Finally,

the shifting policy landscape has also necessitated a broadening and strengthening of

3 Early Childhood Development, used synonymously with ECEC in this thesis
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research capacities including the expansion of theoretical and methodological
frameworks, multidisciplinary collaboration, and the inclusion of a wider set of actors
in the policy examination process. In this context, “collaboration to improve
knowledge production goes beyond alliances between researchers to include a more
active role on the part of practitioners, families, and communities” (Yoshikawa and

Nieto, 2013, p.496).

A key current concern of global early childhood policy is to work towards a more
updated and nuanced understanding of ECEC (e.g. stressing its instrumental value) in
global declarations and conventions such as the Millennium Development Goals, the
Education for All framework, and the Convention on the Rights of the Child.
“[B]ehind these global declarations and conventions is an ethical and financial
authority that often profoundly influences national-level policies, budgets, and
priorities” (Britto, Ulkuer, Hodges and McCarthy, 2013, p.65). Another global
challenge today, as services become more integrated and multisectoral, is to
strengthen both early childhood systems as well as procedures relating to their
planning, implementation and coordination, especially in developing countries
(O’Gara, Long and Vargas-Barén, 2008). Working with cultural and linguistic
variation and with different governance structures and systems is another challenge,
as is the need to compete with other social welfare sectors to procure financing for

ECEC (Vargas-Barodn, 2013).
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2.2 India in the Context of the Global Early Childhood Movement

India is classified as a country with ‘medium’ human development, its position on the
Human Development Index being 134 (of 182) and lower than that of Bhutan,
Vietnam, Sri Lanka and China (UNDP, 2009). According to the 2011 Census, there
are 164 million children between 0-6 years in India (Chandramouli, 2013a), which is a
significant proportion at 13.6% of the population (ibid.). The sex ratio' for the same
age group stands at 914/1000" (Census of India, 2011b). The child and maternal
health and development indicators for the country are also poor (see Table 3) when
compared with the industrialized world'. The total number of female workers in
India is 150 million (Chandramouli, 2013b). About 90% of the total Indian workforce
is employed by the informal economy (Government of India, 2012)". Statistics
indicate that only 7% of the country’s total workforce was employed by the organized
sector in the year 2000 (Sakthivel and Joddar, 2006). Further, 90% of the women who
work in India are employed with the unorganized sector (Census of India, 2001), and
most of these are poor. Additionally, 2005 figures show that social security benefits
(including provident funds'®, pensions, gratuities'®, healthcare, and maternity
benefits) were not available to 965 of 1000 women casual labourers across rural and
urban India (Indiastat, 2005), reflecting the bleak situation of women workers in the

informal sector of the economy.

" That is, the number of females per 1000 males in a population.

'> A result of preference for sons that leads to sex determination, and female foeticide and
infanticide.

'® For instance, for the ‘industrialized countries’ as defined by Bellamy (2000), the Infant
Mortality Rate and Under-5 Mortality Rate stand at 6 each, 99% births are attended by trained
health personnel and approximately 90% of children below 1 are fully immunized.

' Also known as the unorganized sector or that which is not regulated by the Government.
A savings fund to which an employer and employee contribute, which is given to the
employee as a lump sum on retirement.

¥ A lump sum ‘free’ amount given on retirement and based on the number of years of
employment.
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Table 3. Child and Maternal Health and Development: Select Indicators

Indicator Value

Children under six:

Infant Mortality Rate (per 1000 children) 57.0
Under-5 Mortality Rate (per 1000 children) 74.0
Children under three years who are underweight (%) 43.5
Children aged 12-23 months who received all recommended vaccines (%) 26.2
Not fully vaccinated (%) 56.0
Children aged 6 - 35 months who are anaemic (%) 79.2
Not breastfed within an hour of birth (%) 77.0
Mothers:

No antenatal check-up (%) 23.0
No assistance from health professional at delivery (%) 52.0
Maternal Mortality Rate* (2004-06) (per 100000 live births) 254.0

Source: National Family Health Survey (NFHS-3) 2005-06 (IIPS, 2007), *Registrar General of India (2009)

The early years of life are considered to be fundamental in the Indian tradition,
especially for the inculcation of social values and personal habits. The very first
evidence of early education centres in India was documented in the nineteenth
century, when kindergartens were established through missionary efforts and along
the philosophies of world educationists such as Froebel, Gandhi and Montessori
(Kamerman, 2006), as well as Badheka and Modak®, who adapted the Montessori
framework to the Indian context. Such initiatives, however, were piecemeal and
specific to certain geographical pockets depending on parents’ ability to pay (ibid.).
During the pre-independence era, all efforts for ECEC were voluntary and received no
support from the Government. In 1944, however, the Sargent Committee Report?
emphasized the importance of pre-primary education as an adjunct to primary

education. The Central Social Welfare Board was set up by the government in 1953

2 prominent Indian educationists
! On Post-war educational development
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and it established the first grant-in-aid** scheme for voluntary agencies to run
balwadis (kindergartens) for children from disadvantaged areas (Kamerman, 2006;
NIPCCD, 2006b; Swaminathan, 1992). In the fifth Five-Year Plan® a significant move
towards ECEC was made when, following the National Policy of Education in 1974,
the Integrated Child Development Services (ICDS) Scheme was launched in 1975
(Swaminathan, 1996; Verma, 1994). Since then a number of schemes and programmes
have been launched by the Government. However, according to R. Govinda (2007,
p.10):

Early childhood education in India continues to be in a state of flux. . . . partly

due to the multiple agencies concerned with designing and implementing

programmes for the young child. . . . [and] also due to continued ambivalence

with regard to the role of the State in the area in contrast to provision of
education in the age group 6-14.

More recently, the 86th constitutional amendment in 2009 made education for all
children between 6-14 years a fundamental right (with the Right to Education Act
enforced as of April 2010). Nonetheless, the nought to six year olds were left out of the
purview of this framework. However, the period beginning 2010 saw the government
of India proposing a national early childhood education policy (in many ways a
response to the absence of the 0-6 age group in the Right to Education) that
recommends restructuring the ICDS - the country’s largest integrated early years
programme - and strengthening preschool education to enable a smoother transition
into the formal schooling stage. A draft ECEC policy has been formulated and
approved as of 2013 by the Union Cabinet and awaits enforcement (Press Information

Bureau, 2013).

2 Programmes receiving funds from the Government but operating with reasonable
independence.

B A government document prepared, implemented and monitored by the Planning
Commission in India that plans the focus of the economy for the coming five years. India is
currently executing its twelfth five-year plan (2012-17).
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2.3 Early Childhood Provisions and Programmes in India

There are broadly seven types of ECEC programmes available in India (Pattnaik,
1996) including services run by: (i) the government, (ii) voluntary organisations, (iii)
private institutions, (iv) parochial schools operated by various religious groups, (v)
preschools run by private sector companies for their employees, (vi) schools owned by
residential communities, and (vii) laboratory nursery schools attached to universities.
These programmes represent public, private and NGO services that altogether provide
services to approximately 138 million children (note that a large proportion of this
coverage has been achieved as a result of the expansion of the government ICDS
programme in 2008). The breakdown of this coverage by sector is depicted in Table 4

below.

Table 4. Beneficiaries Under Various ECEC Initiatives

Programmes Reference Number of Beneficiaries
year Centres

ICDS 2012-13** 1.3 million 92.76 million (supplementary
nutrition)
34.66 million (preschool
education)

RGNCS for the Children of 2012-13** 23785 0.59 million (@25 children per

Working Mothers centre)

Pre Primary School 2007* 38,533 (194000) approximately 0.2
million

NGO Services for ECCE 2007* Varying from 3-20 million

Private Initiatives 2005* 10 million approximately

Source: *MoWCD, 2007 **MoWCD, 2013

Narrowing focus specifically to government-provided services, there are two modes
through which ECEC is supported in the country. The first is child-focussed:
provisions take the form of either integrated or parallel standalone services for early
childhood education and care that children attend in an out-of-home, centre-based

environment. The second mode (not studied in this thesis) is mother-focussed:
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provisions take the form of maternity benefits for formal sector employees and also
include a set of poorly implemented labour mandates and benefits schemes for the
informal sector mother. The first of these modes outlined above is most relevant to
the purpose of this study, although there exists an extensive body of literature on the
second i.e. the types and nature of maternity and childcare benefits for the working
woman (see, e.g., Employees’ State Insurance Corporation, 2007; Fernandes, 2007a;
Fernandes, 2007b; GOI, 1961; Gupta et al., 2007; Kamerman, 2006; NCERT, 2006;
Sareen, 2004; Sinha, 2006b; Supreme Court Commissioners, 2008; The Consultative
Group, 1992) This chapter does not touch upon this literature as it this does not relate

directly to this study.

Public initiatives in the provision of early years services by the government (Table 5)
are divided between those that come under the purview of the Ministry of Women
and Child Development, and those that take the form of relatively smaller ECEC
provisions under the primary and elementary education programmes of the country

(NIPCCD, 2006b).

Table 5. Public/Government Programmes for ECEC

ECEC under Ministry of Women and Child ECEC under Primary /Elementary Education
Development Programs: Some Innovative Initiatives
ICDS, 1975 District Primary Education Program (DPEP)

Early Childhood Education Scheme, 1982 (to Sarva Shiksha Abhiyan (SSA) (Education for All)
reduce drop-out rates from primary school)

RGNCS for Working Mothers, 2006 [a merger of: Mahila Samakhya (for the education and
The Scheme of Assistance to Voluntary empowerment of women in rural areas)
Organizations for running Créches for Children

of Working and Ailing Mothers, 1975, and

National Créche Fund, 1994]

Source: Compiled using data from NIPCCD, 2006b

Of these two broad categories of programmes, this section focuses specifically on two

national-level early childhood programmes under the Department of Women and
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Child Development that are targeted at children in the early years. The first of these is
an integrated-style programme offering a host of services relating to, among others,
nutrition, health and preschool education - the ICDS. The second is an example of a
créche programme that is meant to provide 8 hours of childcare (and some preschool
education) to the children of working mothers in need of care support — the RGNCS.
These two programmes are discussed in detail in the sections to follow, as they form
the core interest of this study around which the specific research questions (outlined

at the end of this chapter) of this thesis are framed.

2.3.1 The Integrated Child Development Services scheme (1975)

The ICDS is a national level, flagship scheme launched by the Government of India in
1975 and targeted at three groups: young children (0-6 year olds), women in the
reproductive age span (including pregnant and lactating women), and adolescent
girls. According to the Ministry of Women and Child Development (MoWCD,

2012a),

ICDS is the foremost symbol of India’s commitment to her children - India’s
response to the challenge of providing pre-school education on one hand and
breaking the vicious cycle of malnutrition, morbidity, reduced learning
capacity and mortality, on the other. (p.1)

Its objectives, as set out in the scheme framework document are as follows:

i.  To improve the nutritional and health status of children in the age-group

0-6 years;

ii.  To lay the foundation for proper psychological, physical and social
development of the child;

iii. ~ To reduce the incidence of mortality, morbidity, malnutrition and school
dropout;

iv.  To achieve effective co-ordination of policy and implementation amongst
the various departments to promote child development; and

31



CHAPTER 2

v.  To enhance the capability of the mother to look after the normal health
and nutritional needs of the child through proper nutrition and health
education (MoWCD, 2012a, p.1).

The programme provides a set of six services namely: supplementary nutrition (SN),
immunization, health check-ups, preschool (PSE) and non-formal education (NFE),
referral services, and nutrition and health education (NHE). These services are
targeted at various sub-groups of potential beneficiaries (see Table 6). In addition to
these services there is also a scheme for the nutritional and educational/personal
development of adolescent girls (the Kishori Shakti Yojana®*) that runs as part of the

broader ICDS umbrella of services.

Table 6. Services Under the ICDS

Service Target Group
Supplementary Nutrition (SN) Children below 6 years

Pregnant and Lactating Mothers (P&LM)
Immunization Children below 6 years

Pregnant and Lactating Mothers (P&LM)
Health check-up Children below 6 years

Pregnant and Lactating Mothers (P&LM)
Referral services Children below 6 years

Pregnant and Lactating Mothers (P&LM)
Preschool education (PSE) 3-6 year old children

Nutrition and health education (NHE) Women (15-45 years)

Adapted from: MOWCD, 2012a
The ICDS can be described as a ‘universal’ type of welfare programme that is free at
the point of use, with services being universally available for all children to use
(including those in urban and rural areas). In practice though, it is largely poor or
disadvantaged families that use this service, with those who are able to afford the costs
opting for private ECEC instead. The ICDS is staffed by the Central Government, with
roles and responsibilities outlined jointly by the Ministry of Women and Child

Development (MoWCD) and the Ministry of Health and Family Welfare (MoHFW)

* Adolescent Empowerment Scheme
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(most health and nutrition related services are delivered through Health and Family
Welfare). The scheme is monitored by a central ICDS monitoring unit in the national
ministry. At the community-level it is the Anganwadi* Worker (AWW) and
Anganwadi Helper (AWH) that run the centre on a day-to-day basis. These are
usually identified by the community and are paid an ‘honorarium’® on behalf of the
Government. These two ICDS centre workers (AWW and AWH) work in liaison with
the Auxiliary Nurse Midwife (ANM) and the Accredited Social Health Activist
(ASHA) (both local level functionaries from the MoHFW) in delivering services to the
community. ICDS centre workers report to their Supervisor (each Supervisor is
responsible for 25 workers in urban areas) and each group of 4-5 Supervisors in turn
reports to the Child Development Project Officer (CDPO) who has about 100 ICDS
centres under him/her (NIPCCD, 2006a). All staff under the ICDS (not the ANM and
ASHA) receive three types of training during their tenure: an initial induction
training, one job/orientation training, and an intermittent refresher training once
every two years (MoWCD, 2012a). The programme is monitored through the
submission of periodic work reports by functionaries from one level of the hierarchy
to the next, and by consolidating a set or a series of reports at the project level (each
project catering to one Block within a District). The government has also introduced,
in the year 2010, an annual scheme of awards for ICDS workers in recognition of their
hard work and as a means of increasing their motivation. These have been awarded
retrospectively since 2006 (MoWCD, 2010). At present, and since its universalization
in 2008, this service is being rolled out nationally to reach all sections of the

population, and expanded on a priority basis for the Scheduled Castes (SCs) and

2 Anganwadi translates to courtyard shelter. The AWW refers to the centre worker and the
AWH refers to her assistant.
6 A token amount paid to appreciate the voluntary spirit of workers
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Scheduled Tribes (STs)* across rural and tribal areas, urban slums, and remote or
inaccessible geographical areas. There has been a steady increase in financial and
budgetary allocations over recent years, with the introduction of cost sharing between
the Centre and the State in the ratio of 90:10 since 2009-10 (MoWCD, 2012a). For the
Supplementary Nutrition component, though, the funding pattern is 50:50 for all
states except the North-eastern states where it is 90:10 (ibid.). There have also been
periodic revisions in the population norms for the opening of new centres, as well as
the feeding norms for children (with increased allocations per child under the
component of supplementary nutrition). As of October 2012, the ICDS programme
had 7025 functional projects, 1.3 million operational centres and 127.42 million

beneficiaries enrolled across the country (MoWCD, 2013).

Outcomes evaluations of the ICDS indicate initial gains for indicators related to child
and maternal health and education, but point towards implementation problems. A
study by the National Council of Applied Economic Research (NCAER, 2001) showed
that on an average only about 66% of eligible children and 75% of eligible women
were registered at ICDS centres across India. Data from the National Family Health
Survey round III (NFHS) (IIPS, 2007) paint a much bleaker picture that reflects poor
outreach and low quality of services (see Table 7) (also World Bank, 2001). It is
important to note here that evaluations of the ICDS should ideally include both

outcomes and implementation, although the latter has seldom been undertaken.

A specific list of low order castes and isolated tribes grouped as socially and economically
disadvantaged groups.
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Table 7. ICDS in the National Family Health Survey

Indicator %

Percentage of children aged 0-71 months receiving any services from an AWC 329
Among children in an area covered by an AWC, frequency of receiving supplementary food:

Not at all 73.5
Percentage of children aged 0-71 months who received any immunizations from an AWC 20
Frequency of receiving health check-ups at an AWC: not at all 82.2
Frequency of going to an AWC for early childhood care or preschool education for children

aged 36-71 months: Not at all 76.7
Frequency of weighing of children aged 0-59 months: Not at all 80.1
Percentage whose mothers received counselling from an AWC after child was weighed 48.9

Mother received from an AWC during pregnancy
No services 77.5
Supplementary Food 20.5
Health check-ups 12.3
Health and nutrition education 10.9
Mother received from an AWC while breastfeeding

No services 82.6
Supplementary Food 16.5
Health check-ups 8.5
Health and nutrition education 83

(Note: AWC stands for Anganwadi Centre, the Hindi term for the ICDS centre)

Source: IIPS, 2007

Evidence suggests that urban slums are under-represented in the ICDS (Khullar, 1998;
Planning Commission, 2008). In addition to uneven and poor coverage across the
country (MoWCD and The World Bank, 2006; Saxena and Mander, 2007), problems
relating to inadequate infrastructure, poor coordination at the project level and
disruption of services have also been reported (NIPCCD, 2006¢). In comparison to
the range of benefits provided under the scheme, evidence indicates an
(over)emphasis on the nutritional component at the expense of others (Ghosh, 1997;
MoWCD and The World Bank, 2006). Other problems reported include lack of
motivation of childcare workers, poor flow of funds from the Centre to the State
authorities, corrupt practices, poor accountability etc. There is also evidence of
minimal benefits (health and education) for children (Chandrasekhar and Ghosh,

2005; World Bank, 2001; NIPCCD, 1992; NIPCCD, 2006b; Saxena and Ravi, 2005).
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Existing research literature makes a number of recommendations to address the
considerable problems encountered with achieving ICDS objectives. For instance,

8 as well as better

convergence between various government programmes >
coordination between ministries is suggested (Gupta et al., 2007; MoWCD and the
World Bank, 2006; Planning Commission, 2006 and 2008; Sinha, 2006a). Greater
focus on the under-3s for a more integrated childcare service has also been
recommended (Ghosh, 2006; Planning Commission, 2006a), as has greater
community participation on the part of citizens and local village bodies (Dreze, 2006a;
Garg, 2006; Ghosh, 1997; Gupta et al., 2007; NCAER, 2001; Singh, Dreze, Nayak and
Prasad, 2006; Sinha, 2006a). Proposals for engaging local women’s Self Help Groups
(SHGs) in the preparation of meals (for the Supplementary Nutrition programme)
and performance-based incentives for the AWW have also been made (Planning
Commission, 2008). Chatterjee (2006) suggests locating the anganwadi within the
premises of the primary school to strengthen preschool education. Improved
monitoring mechanisms through social audits by Non Governmental Organisations
(NGOs) and village committees as well as third party professionals are suggested to
ensure effective implementation (Planning Commission, 2008). A stronger training
component with clear inputs for specific services (Gupta et al., 2007; MoWCD and the
World Bank, 2006), along with two anganwadi workers per centre instead of one is

also recommended (Gupta et al., 2007; MoWCD and the World Bank, 2006; Sinha,

2006a).

28 E.g. the ICDS and the Sarva Shiksha Abhiyan (Education For All) for the Preschool
Education component, the ICDS and the National Rural Health Mission for the health and
nutrition component, and, ICDS and childcare through creéches.
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2.3.2 The Rajiv Gandhi National Créche scheme (2006)

Sponsored by the Central Government and established in 2006, this scheme provides
créche and day-care services for working or ‘deserving’ (GOI, 2005) women whose
combined monthly family wages do not exceed INR 12000%. Deserving women are
defined in the scheme framework as “...women belonging to poor families, who
require support and relief from childcare as they struggle to cope with [the] burden of
activities, within and outside the home” (ibid., p.2). This service is a paid one, with
user charges ranging between INR 20 (or 20 pence) for families below the poverty
line, to INR 60 (or 60 pence) for all others. In addition to créche services the scheme
also aims to provide the following: preschool education for 3-6 year-olds and
stimulation of the under-3s, supplementary nutrition (food), immunization
(including generation of awareness and liasioning with health centres to simplify the
procedure for mothers), and health check-ups (on a weekly basis by doctors or health
workers). Health services are required to be delivered by linking with the local
government health centres in the area. The RGNCS may be described as a ‘targeted’
welfare programme that provides low-cost créche services to working mothers from
poor families whose incomes fall below a certain threshold set by the government.
Three implementing agencies have been identified to disburse funds to NGOs for
setting up creches. These include the Central Social Welfare Board (CSWB), Indian
Council for Child Welfare (ICCW), and Bhartiya Adim Jati Sevak Sangh (BA]JSS).
However since 2008, creéches being run by the BAJSS have been transferred to the

CSWB after complaints of irregularities (MoWCD, 2009b). More recently, there have

29 Approximately 120 GBP
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been additional complaints concerning not only the BAJSS, but also about creches

running under the ICCW (PTI, 2012).

At least 50% of the total number of places at a creche has to be allocated to children
from families with incomes below the poverty line. Each centre should, ideally, have
about 25 children enrolled, with services expected to run for eight hours a day, from 9
AM to 5 PM. The scheme document also outlines the recommended physical
infrastructure, e.g. the amount of space a centre must have (6-8 sq. feet per child of
well-ventilated space), and other equipment that must be available - a first aid Kkit,
cooking facilities, clean and safe drinking water, and cots and bedding (GOI, 2005).
Creche workers are expected to undergo a short training upon joining that is provided
by the National Institute of Public Cooperation and Child Development (NIPCCD) -
a specialized training institution for the ICDS and RGNCS running under the
MoWCD. Creéches are sanctioned® to one of the three selected implementing
agencies. These agencies, in turn, identify local NGOs for setting up and running new
centres; although sometimes existing créches being run by these local NGOs also
automatically qualify for receiving funds. Although funding is managed by the Central
Government, assistance is limited to 90%, the remaining cost borne by the
implementing organization. Funding is based on a mix of recurring and non-
recurring grants. The recurring grant covers the salary of two créche workers per
centre, all nutrition and food related expenditure, and a fixed amount for emergency
medicine and contingencies. The non-recurring grant is further broken down into a
lump sum given at the beginning of operations and a subsequent grant every five

years.

% That is, are permitted to be opened by and receive funding from the government.

38



CHAPTER 2

As of March 2009 there were a total of 31718 créches sanctioned nation-wide under
this scheme (MoWCD, 2009b). This figure is much lower than that reported for the
ICDS, and indicates the limited spread of the programme within the country. Figures
after 2008-09 are not available on the Ministry website, although another web source
reports the number of operational créches to have somewhat reduced in the last few
years, from 26785 in 2009-10, to 22599 in 2010-11, and 23785 in 2011-12, with no new
créches sanctioned in the last three years (Press Information Bureau, 2012). As is
evident from these statistics, the RGNCS for working mothers has limited capacity.
The scheme in its present form has evolved from the Scheme of Assistance to
Voluntary Organizations for running Créches for Children of Working and Ailing
Mothers, 1975 and the National Créche Fund (NCF), 1994, which were merged in
2006. According to one report there was an under-utilization of funds in these
schemes (Parliament of India Rajya Sabha, 2005). The quality of care was reported to
be poor because of low wages, poor training, insufficient material, and lack of

monitoring (Gopal and Khan, 1998).

The existing scheme is reported to operate on inflexible patterns and norms, and is
limited in availability to a subset of working mothers that fulfil certain criteria (Sinha,
2006a). Although there should be a number of agencies monitoring the scheme - the
National Institute of Public Cooperation and Child Development (NIPCCD), the
State Women’s Development Corporation, and women’s study centres in universities
and schools of social work - evaluation reports are rare, and where present, publicly
inaccessible. More recently a ‘scam’ involving 3.5 billion Rupees has been reported in
the RGNCS, under which money is being misappropriated and creches are running

only on paper (Banerjee, 2009). In contrast to this limited empirical data, there is a
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growing (although piecemeal) body of evidence reported by the media that suggests a
greater number of parents are choosing private over public childcare services (e.g.
Anantharaman, 2005; George, 2008), reflecting either a lack of sufficient public care
services or parents’ dissatisfaction with public provision (hence their shift to private

alternatives).

Based on the fact that there are minimal options in terms of maternity leave or
affordable childcare for women in the informal sector’', Gupta et al. (2007)
recommend that “tripartite boards and funds must be set up to implement for all
sectors of informal work, so that employers contribute” (p.13). In addition to
mechanisms that mandate the implementation of statutory provisions under labour
laws, there should also be a need-based expansion of the RGNCS (ibid.). The Planning
Commission (2008) proposes the following: widening of eligibility criteria so that
more NGOs can operate créches, improvements in infrastructure, enhancement of the
training component of the programme, a revised pattern of funding, and improved
monitoring and evaluation through output and outcome indicators (also see

Parliament of India, 2005; The Hindu, 2007).

*" In fact mothers often leave their children unattended or in the care of older siblings (see
Bageshree, 2009; D’Souza, 1979; Government of India, 1985; Sriram and Ganapathy, 1997).
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2.4  Key Concerns for Early Years’ Policy in India

It is now possible to reflect on some of the key concerns for early years policy in India,
and how these relate to those confronting the global early childhood community at
large. Of the challenges that have been discussed in Section 2.1, there are three that
seem directly relevant. Like the international context, the first challenge for the Indian
context, particularly in light of the integrated nature of both the ICDS and RGNCS
services, is to strengthen programme systems and procedures relating to planning,
implementation, and coordination. It is key to balance and/or prioritize between the
benefits offered as part of the bundle of services under each of these programmes. A
second challenge that is relevant at both the global and national level is to be able to
work alongside the prevailing cultural and linguistic variation, and within a complex
three-layered hierarchy of government provision running from the Centre to the State
to the Local community level. A third financial challenge for India relates to justifying
investments in the ICDS particularly in the context of the classic ‘quantity versus
quality’ predicament being faced by the country since the move to universalize the
service since 2008. The challenge here is not only to understand how to best utilize
funds to increase outreach while maintaining the quality of services within the ICDS
(as is evident above, this has remained problematic), but also whether and how to
position the RGNCS creches within this system; the choice being to integrate all

services under one umbrella or to continue running them in parallel with each other.

These challenges are exacerbated in light of the current circumstances facing working
women and young children in India, statistics relating to which have been presented
in Section 2.2. For instance, it is particularly critical to note that of the 164 million
children aged 0-6 years in India, even though 138 million are enrolled in some form of
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early years programme, almost all of these (or at least 128 million i.e. nearly 93%) are
covered by the ICDS or RGNCS services, which have been performing extremely
poorly on quality (as seen in Section 2.3). In addition, approximately 90% of the 150
million working women in India are part of the unorganized sector that does not

provide social security benefits of any kind (including maternity leave or childcare).

A crucial challenge therefore also remains to focus (or refocus) on working mothers
and childcare especially in the context of the informal work sector of the economy. At
some level, this also requires a re-examination of the increasingly dominant discourse
for investing in ECEC in India ever since the advent of the Millennium Development
Goals, i.e. to combat malnutrition or achieve a targeted health and nutrition status. As
well as consideration of alternative discourses for investing in the early years, e.g., to
support working mothers in realisation of the fact that families may not always be able
to organise childcare, or to minimize the damage of an increasingly over-emphasis on
reading, writing and formal schooling at an age when a child may not be
developmentally equipped to do so. Finally, the existence of early years programmes
but no policy®” (as in the title of this chapter) further aggravates the situation - there
are no guidelines for preschool education, or for licensing and regulation of early

years centres.

2To clarify, ‘no policy’ in this context refers to the absence of an overt policy framework
underlying programmes and not the absence of an overall policy environment within which
programme decisions are taken per se.
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2.5  The Focus of this Study

The focus of this study has been determined by two considerations. First: the current
challenges facing early years policy in India - of these this study focuses on a select
few identified as key by the researcher. And second: gaps in existing literature in

relation to the identified key challenges - this study will address some of these.

Among the key policy challenges confronting early years programmes in India, the
focus of this study is located primarily in the concern for balancing between services
offered as part of the ICDS and the RGNCS, particularly in light of recently increased
investments but decreased quality of services. This concern becomes particularly
significant in the context of the growing global priority of ECEC and the changing
nature of the dominant discourses around investing in the early years. This study is
also especially timely in terms of the changing policy landscape and the development
of the national ECEC policy movement in India, which has run in parallel with the

timeline of this study, i.e. 2010 to 2014.

The drafting of the overall research question of this study is in line with the current
paradigm shift from the first- to the second-generation question currently being
addressed by contemporary early years research - ‘how can ECEC services be
improved’, rather than - ‘do ECEC services work (i.e. impact children’s outcomes)’?
This paradigm shift represents a chronological progression that is a result of
programmes maturing, and thereby requiring a study not simply of whether services
are being delivered (and what their impacts are), but how they can be improved. The
research question is also framed in the context of the distinction between studies that

examine child (and often, maternal) outcomes — not the focus here - versus those that
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look at the process of implementation in order to understand how services may be

improved.

The focus of this work is further articulated based on the identification of gaps in
existing literature. The key aspect that a review reflects is that policy cannot address
whether a programme is effective until it first addresses what the programme is and
how it is being implemented from the viewpoint of its users — there being a dearth of
research on the implementation of services. Existing evaluation studies on both the
ICDS and RGNCS provide evidence of the poor outreach and implementation of
services and low enrolment levels (discussed in Section 2.3 previously). Despite basic
descriptive evidence of poor implementation and flaws therein, there has been little
research exploring parents’ perception of schemes and reasons behind take-up/non-
take-up. Moreover, where it exists, such research is piecemeal and in many cases,
based on media reports rather than empirical data. The entirety of mothers” ECEC
experiences, particularly the childcare arrangements they make and whether and how
the ICDS and RGNCS services fit in, has seldom been explored. Although mothers’
surveys vis-a-vis the ICDS have been conducted, the focus has usually been on
evaluating programme components with the aim of understanding the implications
for child development, rather than on parental needs and expectations, service take-
up, and factors explaining uptake. The RGNCS, on the other hand, has been subject to
no evaluations and there is scant information on implementation, with the exception
of figures on budgetary allocations and expenditure. The need for childcare facilities
for mothers whilst they go out to work is expressed in media reports, but there is a
lack of empirical research in this area. Research on parental experiences of using this

scheme is also rare. In determining this focus, the present study challenges yet another
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dominant discourse. It does not rely on evaluations conducted solely through the eyes
of experts or professionals but also seeks to engage users in assessing services. The

questions that it asks are:

1. What are the childcare arrangements made by working mothers of 1.5-5 year-
olds in the sampled research neighbourhood?

2. What are working mothers’ needs and expectations from early years’ services?

3. What is the take-up of the ICDS and RGNCS schemes by working mothers in
the study sample?

4. What is their experience of using the different services offered under the ICDS
and RGNCS schemes? Which of the component benefits do they take up and
which do they not?

5. What are the factors or combination of factors affecting the take-up of the
ICDS and the RGNCS by these mothers? How do these explain the (low) take-

up of the two services under study?

As set out in Chapter 1, the phenomenon of non-take-up is extremely complicated,
with factors at the level of the client, policymaking, legislation, administration, as well
as implementation affecting whether services are utilized or not (van Oorschot, 1991).
Existing literature indicates that programme impact is related to programme take-up
(Gibson, 2003), although there remains limited academic research undertaken on the
topic (van Oorschot, 1991). Non-take-up can mean non-knowledge, non-claiming
and non-reception (Warin, 2010) and can be distinguished between primary or
secondary non-take-up, total or partial non-take-up, and permanent or temporary

non-take-up (Hernanz et al, 2004).
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In studying the take-up and utilization of early years services, this research does not
aim to analyse children’s outcomes (e.g. cognitive or learning, physical/motor or
health related) as a result of attending/not attending early childhood services, but how
and why working mothers choose/not choose to use government early childhood
services, what are the barriers they face in utilizing these services effectively”, and the
factors that contribute to service uptake. The idea here is not to undermine the
importance of studying children’s outcomes but to acknowledge that studying the
take-up of services is an important first step in mapping effectiveness of early years’
programmes, in addition to measuring children’s outcomes — an important second
step. Conversely, policy cannot also assess and interpret programme outcomes
effectively without first understanding the process of service implementation. The
existing literature that has been studied for the purpose of this study lacks on this

account and this work aims to fill this gap.

The policy context and research questions have now been articulated. Chapter 3
discusses the philosophical foundations of the present study and the theoretical

frameworks underpinning the analysis of service take-up in this thesis.

% Assuming that they do face some barriers as is indicated in existing literature (see Chapter
3)
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3. Critical Realism and Take-up I: Ontology, Epistemology and Theoretical

Frameworks

3.1 Introduction

A paradigm is the lens through which a researcher views the world (Maxwell and
Mittapalli, 2010). It offers a broad set of guiding principles for establishing a clearly
bounded framework within which research discourse can take shape. At the same
time, a paradigm also allows for the recognition of alternative viewpoints on, or
approaches to, the same topic (Grix, 2002). Initially conceptualized by Thomas Kuhn
in 1962 as something “scientific communities share” (Kuhn, 1996, p.176),
contemporary writing has expanded the term to include four notions: (i) paradigms as
worldviews: all-encompassing beliefs on morals, values, and aesthetics; (ii) paradigms
as epistemological stances: ontological, epistemological and methodological
considerations within the theory of knowledge; (iii) paradigms as shared
beliefs/perspectives within a group of practitioners/speciality area with an established
agreement on the questions to be asked and the methods to be utilised to answer
them; and, (iv) paradigms as models of research, i.e. ideal, typical solutions to
problems (Morgan 2007). Of these, the present study uses (ii), comprised by the
ontology, epistemology and methodology triad, later extended to also include
axiology, (Lincoln and Guba, 2000; Guba and Lincoln, 2005) to offer an
interconnected understanding of the underlying philosophical assumptions framing
the given social inquiry on early years take-up. It is the first two of these concepts —

ontology and epistemology®* - that form the focus of this chapter.

* And Theory/Theoretical Frameworks, introduced later on in this chapter
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Ontology (derived from ‘existence’) can be described as a theory of ‘being’ that
examines the question: “what is the form and nature of reality and, consequently,
what is there that can be known about it?” (Furlong and Marsh, 2010, p.185). Thus:
does reality exist independently of our knowledge of it (i.e. the objectivist view), or is
reality a social construction, produced through the process of social interaction (i.e.

the constructivist view)?

Epistemology, on the other hand, is the theory of knowledge. It studies “the nature of
the relationship between the knower and what can be known” (ibid.). The central
duality posited by it is whether this relationship is real and objective, that is, directly
observable (the positivist view) or if it is subjectively constructed/experienced by each

individual and therefore not directly observable (the interpretivist view).

It is possible however, to understand ontology and epistemology as standing along a
continuum of multiple perspectives (e.g. Guba and Lincoln, 2005; Patton, 2002;
Teddlie and Tashakkori, 2009) rather than split into simplistic dualities (e.g. Guba,
1978; Lincoln and Guba, 1985). It is in such a mid-ranging paradigm - Critical
Realism (CR)%, a realist ontology with constructivist epistemology - that the present

work on the study of early years take-up is situated.

In addition to contrasting philosophical standpoints, a paradigm also includes the
methodological and theoretical positions that, together with “inquirer predispositions
and responses to context” (Greene and Hall, 2010, p.122), offer a “mental model”
(Phillips, 1996; Smith, 1997) using which the researcher approaches a social inquiry.
The theoretical stance/framework (i.e. “Theory’) both derives from and is independent

of an inquiry’s epistemological position: while the latter centers on philosophical

% Also termed Neo-realism
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discourse relating to the source of knowledge and how it can be studied, the former
serves as the predominant academic body of work/disciplinary perspective framing a

given research study.

In addition to ontology and epistemology, the present chapter also focuses on Theory,
under which a Realist Theory for programme evaluation - Realistic Evaluation - based
on the work of Pawson and Tilley (1997), and Henry, Julnes and Mark (1998) is
outlined, following which two theoretical frameworks for analysing programme take-
up are presented: (i) Wolman’s (1981) framework on determinants of programme

success and failure, and (ii) ‘barriers and bridges’ to service uptake (see Section 3.4.2).

The interlinked Ontology-Epistemology-Methodology-Axiology chain (Lincoln and
Guba, 2000; Guba and Lincoln, 2005) that shapes how researchers go about their

research praxis can thus be expanded to include “Theory’ as follows:
Ontology - Epistemology — [Theory*®] - Methodology’” - Axiology*®

Critical Realism thus reflects the philosophical position taken by this study on the
nature of the world and how one can know about it, while the theoretical frameworks
represent the predominant lens of inquiry through which the analysis of early years

service take-up is approached in this thesis.

*® The concept of ‘Theory’ is elaborated upon prior to detailing the theoretical frameworks in
Section 3.4.

%" The broad approach to the generation of knowledge.

% The nature and role of ethics/values in research.
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3.2 Critical Realism and Take-up: Ontological and Epistemological

Considerations

Philosophical realism may be defined as “the view that entities [in the real world] exist
independently of being perceived, or independently of our theories about them”
(Phillips, 1987b, p.205). We perceive the world and form independent concepts and
theories about ‘reality’ by being in constant interaction with these entities (Maxwell,

2012a).

Critical Realism, the most predominantly used and developed version of philosophical
realism in the Social Sciences, may be understood as a paradigm that lies somewhat in
the middle of the objectivist/positivist view on the one hand, and the
constructivist/interpretivist position on the other. This approach has developed
extensively through the work of Bhaskar (1978; 1989), Campbell (e.g. Campbell and
Overman, 1988), Putnam (1990, 1999), Sayer (2000) and more recently, Maxwell and
Mittapalli (2010) and Maxwell (2012a, 2012b). Theoretical approaches resting within
this tradition in the field of evaluation research have been advanced by Pawson and
Tilley (1997); Henry, Julnes and Mark (1998); and Mark, Henry and Julnes (2000),
these are returned to when Realistic Evaluation is discussed as the theoretical lens for
studying take-up in the next section of this chapter.

<

CR consists in a realist ontology, and a constructivist epistemology: “our
understanding of this world is inevitably a construction from our own perspectives
and standpoint...that is independent of any particular viewpoint” (Maxwell and
Mittapalli, 2010, p.146). Even though Critical Realism posits a ‘real’ world, this
‘reality’ cannot be completely known or uncovered. Rather there are multiple

‘perspectives’ on reality that do not necessarily contend with each other and therefore
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may be equally acceptable (Maxwell, 2012a). Reality comprises both physical as well as
mental artefacts, including the socially constructed meanings, theories, and concepts
through which individuals perceive the world. The mind is, as a consequence, part of

reality (Maxwell and Mittapalli, 2010).

Critical Realism separates reality into three distinct layers — the real, the actual and the
empirical (Sayer, 2000). The ‘real’ refers to the physical and social artefacts, their
structures and causal powers or capacities. The real is in this sense all encompassing
and ‘dormant’, but once activated, becomes the ‘actual’. Once the ‘real’ or the ‘actual’
is experienced, observed or studied, it becomes the ‘empirical’ (ibid.). In the context
of this thesis, early years services within the government administrative setup can be
understood as comprising the ‘real’. Once implemented at the local, community level,
they become the ‘actual’. And the study of early years service provision — whether the
study of the administrative structure of the service, or of its implementation at the
local level (or indeed, both), comprises the ‘empirical’. What exists, thus, is a layered

social reality that is based on a “stratified ontology” (Sayer, 2000, p.12).

This stratified reality functions on an alternative understanding of ‘causality’®, what
some [e.g. Bhaskar (1978, 1989), Mohr (1982) and Salmon (1984, 1998)] have called a
“generative” or “process” approach (Maxwell, 2012b; Sayer, 2000). This approach
focuses on analysing the processes that lead to the achievement of a certain outcome
(being studied) within a specific context that need not necessarily require validation or

be manifest in other contexts (Salmon, 1998).

This process of moving from making observations to discerning underlying

mechanisms aids in the formation of ‘explanatory theories’ that utilize the logic of

% Alternative to the objectivist notion, that is
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retroduction for drawing inferences (Lawson, 1989; McEvoy and Richards, 2006).
According to Julnes and Mark (1998) retroduction is a process of “causal pattern
matching” (p.42) where one starts with broad, speculative hypotheses that are refined
and strengthened through the collection and analysis of relevant data into confirmed
results (the use of retroduction for conducting exploratory analyses in this study is
discussed further in Chapter 4). Such explanatory theories emphasize the significance
of local contexts, including the socio-cultural milieu and prevailing values/beliefs, in
affecting the outcomes being studied (Anderson and Scott, 2012; Pawson and Tilley,
1997; Sayer, 1992). The existing social structures and institutions also impact human
behaviour, and therefore the social phenomenon under study. However, individuals
also exercise their agency in choosing to respond to social structures in novel ways.
Outcomes are thus an interaction between both structure and agency (Houston, 2010;
McEvoy and Richards, 2006). A critical realist takes all of these factors into
consideration when conducting an inquiry. Reality is both dynamic and ‘emergent’
(Pawson and Tilley, 1997) and includes diversity of all kinds — “individual variation,
unique contextual influences, diverse meanings, and idiosyncratic phenomena”
(Maxwell and Mittapalli, 2010, p.159). A ‘realist’ ontology thus becomes

commensurate with a ‘constructivist’ epistemology (Maxwell, 2012b).

Because reality is context-specific, and there can be multiple, alternative explanations
for a given phenomenon, knowledge, in CR, is always incomplete, or, at best,
“imperfectly apprehensible” (Healy and Perry, 2000, p.120). Related to this is the
realist notion of fallibility: any instance of knowledge (or explanatory account) is open

to challenge and is held only until additional accounts or explanatory mechanisms are
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discerned, making researcher reflexivity an important part of the research endeavour

(Sousa, 2010).

Before going any further, it is important to clarify how the Critical Realism approach
has been applied in the context of this study: what CR is and isn’t, how it is defined in
this thesis, and why it is the preferred philosophical paradigm for locating this work
within (including what it does not offer to the study of take-up). Critical Realism is an
elided form of ‘transcendental realism’ and ‘critical naturalism’ (Collier, 1994;
Hartwig, 2007). Both of these are existing philosophical positions developed by Roy
Bhaskar: transcendental realism refers to “the general ontology...derive[d] from his
analysis of scientific practices” (Collier, 1994, p.xi), and critical naturalism refers to
Bhaskar’s work on “the possible implications of transcendental realism for the human
sciences” (ibid.) [emphasis added]. What is also important to state is that CR is not a
social theory, but a philosophical position — “Bhaskar’s conclusions belong for the
most part to ontology, the study of being, its varieties and their articulation (Collier,
1994, p.x)”. Its primary utility lies in “provid[ing] guidelines for researchers grounded
in ontological and epistemological arguments that avoid the pitfalls of positivism on

one side and idealism and relativism on the other” (Sayer, 2004, p.16).

The “critical’ in CR has come to take on different meanings based on how various sub-
schools of thought have chosen to define it (Pawson, 2006). In a historical sense, it
represents the development of a new philosophical position that in being ‘critical’ of
the realism of the natural sciences overcame its shortcomings to become more
relevant to the social sciences. CR did so by factoring in social forces such as the
context, institutional structures and personal agency in the study of a given

phenomenon, thereby rejecting “any reduction of the social to the natural” (Gorski,
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2013, p.665). ‘Critical” also implies a questioning approach to the study of both social
practices and the explanatory theories formulated around them (Pawson, 2006; Sayer,
2000). Researchers thus undertake a more critical approach to social ontology (the
reality of the ‘social” world studied by social scientists) and in doing so account for the
effects of, and interaction between social structures and individual agency (Cruishank,
2003) rather than focussing on only one, often at the expense of the other. They also
consider explanatory accounts as fallible and open to critique, refinement and/or
replacement by alternate accounts (Scott, 2010). In this sense, “criticism is something
that scientists apply to each other, and this ‘competitive cross-validation’ is the means
by which they get closer to the truth” (Pawson, 2006, p.20). Finally, ‘critical’ for some
represents a “cognitive inquiry...powered by the concern for human emancipation”
(Collier, 1994, p.x). Human emancipation is not an explicit aim in CR unlike, say,
Critical Theory, which is situated in an ontology where reality is historically
constructed and explicitly related to the construct of power. Nonetheless, the
emancipatory objective is sometimes implicit, specifically in the version of CR
developed by Roy Bhaskar, and achieved through the identification, explanation and
criticism of social structures and/or practices that can help remove suffering (Bhaskar,
1998). Although individuals are agentive in engaging with social structures, these
structures may not always be amenable to the free expression of agency. In
acknowledging this, a critical realist approach can capture imbalances relating to
power, voice and expression (for instance) and then question the status quo

(Cruishank, 2003).

What follows from the above is that CR may be amenable to the utilization of more

critical methods for data collection. This becomes especially clear when one looks at a
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more recent form - dialectical critical realism (DCR), which has a more explicit
emancipatory objective®, and sets out a philosophical framework for transforming
negative/oppressive forms of power to more positive/helpful ones (Bhaskar, 1993;
Maxwell, 2012a; Norrie, 2010) through the exercise of individual agency in interaction
with the social and physical world*. Its applicability becomes clearer when one looks
at some examples. Houston (2001) applies these principles to study oppressive
mechanisms within societies characterised by social exclusion and racism. Egbo
(2005) wuses the philosophy to apply methods such as ethnography, philo-
ethnography, discourse analysis, participant observation and participatory action
research for conducting a transformative study of educational administration.
Shipway (2011) utilizes the paradigm to frame and challenge the dominant discourses
relating to pedagogy and practice in educational theory, and proposes the democratic

use of power for the educational emancipation of both students and teachers.

It will now be evident that Critical Realism is a philosophical position that has been
applied by its proponents in different ways. It has historically developed in three
‘waves’ - from ‘basic’ critical realism: BCR (transcendental realism + critical
naturalism), to dialectical critical realism: DCR, and more recently transcendental
dialectical critical realism: TDCR (which has not been discussed here) (Gorski, 2013;
also Vandenberghe, 2014 for a more detailed outline). The underlying commonality
between each of these is the acceptance of a realist ontology and constructivist

epistemology, and the offer of a distinct philosophical position for the study of social

% That “human beings inevitably desire and move towards freedom and justice, and that this
is or should be the central concern of social science” (Alderson, 2013, p.137)

*! For a detailed and quick-to-read overview of DCR and its application to the field of
childhood studies see Alderson (2013).
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phenomena. Of the three, this thesis uses ‘first wave’ or ‘basic’ critical realism to frame

the study of ECEC programme take-up.

Basic CR is the preferred philosophical paradigm for this study because it provides a
clear ontological and epistemological position that is most compatible, firstly, with my
own views of reality as a researcher undertaking research, and secondly, with the
theoretical frameworks applied to this thesis (see Section 3.4 below), which look at the
interaction between individual, programmatic and contextual factors in effecting
service uptake. This is in essence an analysis of elements relating to both agency as
well as (social) structures (as well those at the interface between them) that are

analytical concepts within the first wave approach.

It is this form of CR that also then becomes more useful for answering the central
research question of this study (‘What are the factors affecting take-up of the ICDS
and RGNCS’?) than, say, DCR, which could have been more useful a framework for
examining questions that more directly address the interaction between ‘power’ and
programme uptake®>. It follows that the application of DCR principles, specifically the
addition of the ‘power’, ‘inequality’ and/or ‘representation’ lens could have led to a

more nuanced analysis of programme take-up and offered valuable insights into how

*2 Thus, e.g., if take-up was established as varying between different sub-groups of users, the
research question could have been: ‘How strong a barrier do factors such as a child’s gender,
religion and mother tongue pose to their access and take-up of government ECEC services’?
Or: ‘How does users’ minority status relate to their use of services? How may under-
represented groups be empowered to better participate in their community’s ECEC
programmes’? More recent work has advanced the compatibility between CR as a
philosophical position and complementary social theories. DCR and Critical Theory have,
e.g., been established as being concordant with each other based on their common liberatory
intent (Hartwig, 2007). Applying DCR to the present study could have then offered a robust,
previously-established and -tested philosophical-theoretical framework for locating the study
within, as opposed to working through and establishing, first, a philosophical position, then a
compatible theoretical framework, and finally, a suitable methodological-analytical framework
— the robustness of which would be put to test only once the actual study was implemented.
Having said that, the ‘perils’ involved in building the framework from constituent compatible
parts as in this study has offered a valuable learning experience and an opportunity to
engage with the process of knowledge construction.
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government services can be made more relevant for a country that is fragmented
along multiple lines e.g. gender, religion, language and caste. Such an analysis would,
however, follow logically from a first-level examination of programme uptake — how
high or low it is, and whether the factors previously mentioned even pose significant
barriers to take-up. Because such a first-level examination has not been undertaken
thus far (as far as the researcher’s review has indicated — see Chapter 2), it is
premature to ask these second-level questions, notwithstanding their overall

significance.

Coming back to the choice of basic CR over others, it is also within the remit of this
first type that evaluation researchers such as Pawson and Tilley (1997) and Henry,
Julnes and Mark (1998) have proposed their analytical frameworks for undertaking
policy and programme evaluation, both of which have been applied to the present
study. This includes, more specifically, notions about the fallibility of knowledge, the
existence of a stratified reality, the interaction between structure and agency, and the
existence of the world as an open system with the influence of contextual forces on
phenomena of interest (see details above, and Section 3.3 below). These principles
offer a very specific application of the term ‘critical’, which is similarly employed in
this thesis — a critical and questioning approach to the analysis of programme take-up

and the existing explanatory theories around it.

Having discussed how basic CR offers the most appropriate philosophical position for
framing the present study, it is also important to state some of the limitations of
applying this specific, somewhat partial form of the larger CR paradigm to the study

of ECEC take-up.
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The most significant of these relates to the emancipatory objective being more implicit
than explicit in basic CR and as applied to this thesis. Although issues of power did
not form part of the research question (as has been stated above), they could have
been taken into consideration when planning the study methodology. DCR and its
emancipatory objective, e.g., could have provided a more expansive frame for the
study by signposting towards the potentially asymmetrical power relationship
between the researcher and participants, as well as between participants and others in
their immediate environment, and offering strategies for resolving these during the
data collection stage. DCR principles could have also fed into the tool design stage
through the development of methods most amenable to capturing the uninhibited
voice of mothers. As will be seen in Chapter 4, in-depth surveys administered as face-
to-face interviews were considered most suitable for collecting data with mothers after
a pilot exercise using semi-structured interviews was unsuccessful in eliciting detailed
responses (see Section 4.3). Besides these two tools, and based on the additional
guiding principle relating to power/emancipation offered by DCR, the usefulness of
non-traditional, possibly longitudinal participatory methods such as storytelling and
role-playing that may have elicited in-depth narratives around children, work and
childcare could have been considered when selecting study methods. Using these
would have perhaps entailed planning the fieldwork differently (for a longer duration,
and with lower participant numbers, for instance), and assessing the feasibility of
these methods considering the time and resource constraints posed by the doctorate.
Such an alternative set of methods was, however, not considered when working within
the tenets of basic CR - partly because this version does not employ power

differentials as an explicit variable, and partly because the researcher herself did not
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consider these methods independent of whether they formed part of the selected

philosophical paradigm or not.

Despite these limitations, using basic CR as the broader paradigm for studying ECEC
programme take-up has certainly allowed for an implicit or partial application of the
emancipatory objective, much along the lines envisioned by Roy Bhaskar in his
conceptualisation of first-wave CR, and as has been outlined in Chapter 1 (Section
1.3). To summarise: in looking at programme take-up by users that have hitherto
remained largely ‘unheard’ in programme evaluation, the thesis aims to capture an
additional perspective that it is hoped, will add to and refine existing explanatory
theories around low take-up. It is anticipated that this will eventually make
programmes more useful to the users it seeks to reach, and in contributing to their
satisfaction through their own feedback, could contribute to their empowerment as

service users.

The application of Critical Realist principles to the study of take-up can be
summarised as follows. Early years’ programmes and services form part of a stratified
‘reality’ as described above. The form and shape they take, and their relative ‘success’
or ‘failure’ is context-dependent and affected by a complex set of factors operating
within the macro- and microenvironments and embedded within prevailing
value/belief systems. The study of programme uptake, and the research questions
therein, align well with CR. In order to understand the ‘reality’ of take-up, one must
study the underlying mechanisms and processes that explain ‘actual’ uptake rates
within the sampled context. The reality discerned is unique and specific to that

context, but also offers evidence about possible mechanisms and processes that may
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manifest in additional contexts, including the same setting at another point in time.
The application of Critical Realism both as a philosophical (discussed above) and
methodological (see Chapter 4) paradigm for studying early years take-up in India,
and in the subject domain of Social Policy, is original as it has not been attempted

previously.
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3.3 A Realist Theory for Programme Evaluation

This section presents a Realist Theory for programme evaluation based on the
ontological and epistemological principles discussed so far. This links with the
selection of the theoretical frameworks and methodology (both for data collection and

analysis) for this thesis, which are discussed in Section 3.4 and Chapter 4 respectively.

The field of evaluation research has seen much advancement in its adaptation of the
Critical Realist paradigm. Pawson and Tilley (1997) and Henry, Julnes and Mark
(1998) (also Mark, Henry and Julnes, 2000) are the prominent authors that have
developed much of the theory in this area. Pawson and Tilley’s (1997) Realistic
Evaluation (RE) incorporates elements of evaluation theory (it outlines how a
programme should be evaluated), programme theory (it is interested in studying how
a specific programme is implemented) and social science theory (it seeks to link
tindings with existing empirically generated knowledge about social phenomena).
This three-way approach has been termed ‘program theory-driven evaluation science’
by Donaldson and Liseye (2006). Henry et al.’s (1998) Emergent Realism (ER), also
based on a threefold view, approaches programme evaluation through a
methodological focus (an elaboration of the methods to be employed in conducting
evaluations), a utilization focus (the utility of evaluations in affecting programme
change), and a valuation focus (promotion of a values inquiry approach to
evaluation). Both of these approaches are rooted within the Critical Realist tradition,
thus allowing for ontological and epistemological continuity when studying take-up.
Instead of presenting them as individual bodies of work, these are presented as an
overall theoretical paradigm guiding the study of early years service take-up: a Realist

Theory for Programme Evaluation.
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A realist approach to programme evaluation recognizes a number of factors/processes
that impact how programmes are implemented (Mark and Henry, 1998). It
acknowledges, first, the individual and organizational complexities affecting the
implementation of social programmes. It recognizes, second, the political influences —
exerted by political agents and appointments within the bureaucracy, and local level
political activities — on social programmes. A realist approach assumes, third, that all
of the external forces influencing programmes (i.e. social organizations and the
political and cultural climate affecting them) are dynamic in nature and change
constantly in their structure and functioning. Finally, a realist approach also considers
it vitally important to study the internal structure and functioning of programmes, i.e.
how they are implemented, and how this varies as a result of, e.g., staff and local
delivery styles; how robust implementation and its effects are; and how these effects
vary for different individuals, social settings, and categories of outcomes (ibid.).
Instead of establishing generalizations that are applicable to all contexts, a realist, in
summary, critically examines “what works for whom in what circumstances” (Pawson

and Tilley, 1997, p.210).

Keeping in mind the complex set of factors and processes at play during a
programme’s implementation, a Realist theory is able to offer three stances for
analytical engagement. These are: (i) the values probing stance (Henry et al., 1998;
Mark et al., 2000), (ii) the underlying mechanisms stance (Pawson and Tilley, 1997;
also Henry et al,, 1998), and, (iii) the sense making through classification stance
(Henry et al, 1998; Mark et al., 2000). Each of these is able to frame as well as

augment the analysis of take-up.
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3.3.1 The values probing stance

If one considers social welfare to be the aim of social policies, it becomes important to
study programme effects in terms of the sets of outcomes valued by the different
stakeholder groups that are engaged with a given programme (Mark, Henry and
Julnes, 1998). A programme that may be labelled a ‘success’ by one group (say, early
years professionals or funding bodies) because it achieves the outcomes valued by
them (e.g. high enrolment rates) may be a ‘failure’ for another group (say, parents)
that values a different set of outcomes (e.g. quality or hours of care/preschool
education). The ‘values probing stance’ aims to “inform policy processes by
addressing such questions as “What sort of outcome pattern satisties whose values?””

(Mark, Henry and Julnes, 1998, p.9).

As may already be evident from the introductory chapter of this thesis (Chapter 1), it
is precisely the ‘values probing stance’ that motivates and frames this inquiry. In
analysing the take-up and utilization of early years services by working mothers, this
thesis examines the extent to which these users’ values are served by the programmes
that are made available to them. This alternative approach to values probing, which
seeks to evaluate early years programmes from the point of view of service users
rather than service providers, is expected to provide an additional, critical perspective
that affords a more rounded understanding of programme ‘success’, while offering

important policy lessons for its improvement.
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3.3.2 The underlying mechanisms stance

As has been mentioned in Section 3.2 above, the Realist’s understanding of ‘causality’
is based on a generative or process approach that seeks to identify the underlying
mechanisms that can explain a given set of outcomes relating to, in this thesis, service
take-up. Mechanisms leading to programme effects (or lack thereof) can be discerned
through the development of a ‘programme theory: “a systematic configuration of
stakeholders’ prescriptive...and descriptive assumptions...underlying programs [sic],
whether explicit or implicit” (Chen, 2004, p.136). Such an individualized statement of
the actions and processes to be undertaken for achieving programme goals, when
compared with how a programme is actually implemented, serves as a useful
instrument for the identification of programme shortcomings/inadequacies. This
thesis engages in such a comparison by analysing the take-up of the ICDS and RGNCS
(the services under study) in the context of government aims/objectives (as reflected

in scheme policy documents) in Chapter 7.

Programme theories may also be developed during or after implementation, to
understand or explain whether objectives are being/have been met. Pawson and
Tilley’s (1997) version of such programme theories utilizes context-mechanism-
outcome pattern configurations (shortened to ‘CMO configurations’ or ‘CMOC
theories’) to generate speculative explanatory hypotheses about programme effects.
CMOC theories are developed on the principle that diversity of contexts triggers
distinct sets of mechanisms that can explain the outcome of interest (e.g. low take-up)
vis-a-vis social programmes. Such “conjectured CMO configurations” (ibid., p.77),
once established, are proved or disproved through empirical analyses utilizing one of

two strategies: either competitive elaboration or principled discovery (Mark, Henry and
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Julnes, 1998, p.11). Competitive elaboration involves the identification of clear
alternative generative mechanisms that are then put to test and compared so that,
finally, there is one confirmed explanatory mechanism for a given context, all others
being ruled out. Where the programme theory is underdeveloped, or alternative
generative mechanisms are not clearly identifiable, one might use the principled
discovery approach. This utilizes exploratory analyses to move from speculation to the
elaboration and confirmation of explanatory mechanisms using both evidence and
existing theory. It is the latter of these (i.e. principled discovery) that will be employed
in this thesis to analyse the factors affecting programme uptake (see below, also
Chapter 8). Because reality is stratified, there can be two levels at which explanatory
mechanisms may be discerned: the “holistic” molar level [e.g., low take-up may be
related to dissatisfaction with services]; and the “reductionistic” (ibid., p.4) molecular
level that explores the generative mechanisms underlying the molar-level explanation
[dissatisfaction with services may be a result of poor quality of care and/or preschool

education, or the non-availability of services for the hours required etc.].

Utilizing the ‘underlying mechanisms stance’, this section develops molar theories on
the factors affecting the take-up of early years services by working mothers. These will
then be examined using both evidence (see Part II of this thesis) and existing theory
(see Section 3.4 below), and the application of ‘principled discovery’ to generate
molecular explanatory accounts of the observed programme take-up. There are three

such theories advanced here, as follows:

i.  Programme characteristics, such as resource and infrastructure availability,
implementation mechanisms, and so on may influence programme quality, and as

a result, programme take-up.
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The extent to which the programme is able to offer services that are valued by
users (mothers), such as hours of care, quality of preschool education, and so on,
may affect whether they find these services important or worthy and,
consequently, utilize them.

Contextual forces, such as the financing of early years programmes by the
government, the political discourse surrounding such programmes, and the socio-
cultural norms and value positions around the issue of childcare and preschool
education, may influence the policy context within which these programmes are
conceptualised, how they are implemented, and subsequently, whether they are

taken up and utilized.

3.3.3 The sense making through classification stance

The sense making through classification stance is based on the premise that realist
evaluations can promote the construction of knowledge by utilizing descriptive
analyses to classify social programmes into typologies (Julnes, Mark and Henry,
1998). Data-driven empirical categories may then be compared with theory-driven
conceptual categories to aid sense-making and knowledge construction. For instance,
because programmes are sometimes only successful in meeting a limited set of
outcomes, classification activities could position them into typologies ranging from
‘success’ to ‘failure’. Such an analysis is undertaken in Chapter 10 by referring to
Marsh and McConnell’s (2010) framework for locating the analysis of service take-up

within existing measures of policy ‘success’ and ‘failure’ (also see McConnell, 2010).
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3.4  Theoretical Frameworks for Studying Take-up

Following the programme theories that were developed as part of the ‘underlying
mechanisms stance’ in Section 3.3.2, the intention of this thesis is to utilize the
principled discovery approach and generate molecular (i.e. detailed) explanations for
low programme take-up, as will be established in Chapter 7, by using both the
evidence collected as part of this study and the theoretical frameworks identified for
analysing this evidence. Two theoretical frameworks for guiding the analysis on the
factors affecting programme uptake are outlined in this section. These are identified
from existing literature by utilizing the preliminary molar theories generated
previously, and offer a nuanced understanding of the factors/mechanisms that may
affect the take-up of early years services in the sampled community. The theoretical
frameworks outlined in this section are also instrumental in guiding the choice of
methods utilized for collecting data, and shape the themes and issues to be explored
with the various groups of respondents participating in this study. These
methodological issues, along with some others, will be discussed in the next chapter.
Chapter 9 will link study findings with these frameworks, thereby completing the

circle.

Before outlining these frameworks, a clarification of the use of the term Theory in this
study is in order. A theory can be defined as “a set of concepts and ideas and the
proposed relationships among these, a structure that is intended to capture or model
something about the world” (Maxwell, 2013, p.48). Maxwell offers two metaphors
with regards ‘theory’: the first considers theory as a ‘coat closet’, the ‘hooks’ being the
theoretical concepts on which one must hang the ‘coats’ of data (leaving some data

cluttered/unutilized) such that there is a connection between both existing theory and
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new data, and each of the constituent hooks and coats lined up within the larger
theory closet itself. The second looks at theory in terms of a ‘spotlight’ shedding light
on some aspects that may have been previously hidden or only partially visible, while
leaving others in darkness (Maxwell, 2013). “Realists view theory as a cognitive
support that enables us to see patterns otherwise unavailable to us” (Julnes and Mark,
1998, p.37). The present work, like these analogies, perceives theory (and theoretical
frameworks) as heuristic devices for drawing attention to, and guiding the analysis of,
the phenomenon of interest - programme take-up. This is in contrast to the
conceptualisation of theory as a set of relationships among variables (dependent and
independent) around which hypotheses are constructed, tested, verified and then
accepted or rejected such that they result in generalizations with high predictive

power.

There are two frameworks used to analyse the factors/mechanisms affecting the take-
up of government services in this thesis. The first, developed by Wolman (1981),
assesses programme ‘success’ and ‘failure’ based on factors operating at the two stages
of programme formulation and implementation. As will be evident, Wolman’s
framework elaborates on molar programme theories 1 and 3 - that there is a
relationship between service uptake and factors operating at the programme and
contextual (in Wolman’s framework - the macro-policy environment) levels

respectively.

The second theoretical framework is based on existing literature on the ‘barriers’ and
‘bridges’ to the take-up of welfare services. It details three kinds of factors: (i) individual
level, ‘extra-policy’ factors, (ii) factors located at the ‘User-Programme’ interface, and,

(iii) factors operating within the ‘User-Programme-Policy’ mix. This framework is in
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part an elaboration of molar theory 2 - that individual user preferences may influence
their take-up of services. At the same time it also introduces some additional factors
that can affect programme take-up, but have not been accounted for by the molar

programme theories developed so far, thus providing added ‘spotlights’ for analysis.

Each of these frameworks is discussed in the sections to follow. It may be worthwhile
to note that there were some other frameworks considered but not finally included in
this study. One of these was Bronfenbrenner’s Ecological Systems Theory (later
termed the ‘Bioecological Model’) with its construction of the different systemic
‘layers’ affecting the ‘core’ (in this case the individual mother who decides whether to
use or not use an early years service) and its focus on person-context relatedness,
updated in recent years to the ‘Process-Person-Context-Time’ (PPCT) model
(Bronfenbrenner, 1979; 2001; 2005). Although it provided a very useful framework for
visualising how different kinds of factors may affect service take-up, Bronfenbrenner’s
theory in itself centers on the development of an individual from childhood to
adulthood and in this sense is not directly relevant to the subject under study in this
thesis. Another body of work that was considered related to the concepts of historical
institutionalism (March and Olsen, 1995; Thelen and Steinmo, 1992) and path
dependency (Pierson, 2000). These highlight the importance of political and
bureaucratic structures, ideologies and customs in impacting the form and shape of
policies and how they may be implemented, also bringing in the notion of historical
causation and the temporal progression of policy development. While these
approaches draw attention to the substantial impact exerted by both formal
institutional structures as well as informal customs/traditions on policy, their focus

remains on the more macro social, political and economic processes that trigger larger

69



CHAPTER 3

policy transformations, within a mostly comparative dimension. This has limited
utility for the themes under study in this thesis. The theoretical frameworks that have
eventually been selected are, in comparison, more comprehensive/detailed, respond
more directly to the molar programme theories developed in this study, and are
deemed to better fit the Critical Realist paradigm that shapes the broader approach to

this work.

3.4.1 Theoretical framework 1: Determinants of programme performance

The first theoretical framework used this study was developed by Harold Wolman in
1981. Attempted as a “comprehensive framework for explaining and understanding
program [sic] performance” (Wolman, 1981, p.434), the framework construes success
and failure as being affected by two stages of programme development - (i) the
formulating phase and (ii) the carrying-out phase. Wolman’s framework elaborates on

molar programme theories 1 and 3 proposed above.

There are three kinds of overarching conceptual models that were considered when
identifying this framework: the ‘streams’ type, the ‘networks’ type and the ‘stages’ type
(Exworthy, 2008). Under the streams models, “social policy outcomes are ... seen as
the end-product of ... three streams of interacting policies” (Exworthy and Powell,
2004, p.265). Kingdon (1995) develops such a ‘streams’ model - composed of the
problem, policy and politics streams - that looks at how public issues get on to the
policy agenda through open ‘windows’ of opportunity. What this model primarily
looks at is aspects of the policy process that preclude implementation: it is in this

sense that it seems inappropriate for use in the present study. Wolman’s framework,
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on the other hand, considers mechanisms/factors that operate during both policy
formation as well as implementation, and in this sense, seems a more appropriate tool
for analysis. A second ‘streams’ model - the ‘policy-process-resource’ model -
developed by Powell and Exworthy (2001) and adapted from the work of Webb and
Wistow (1986) and Challis, Fuller, Henwood et al (1988)* takes a more holistic view
of policy - its aims and objectives (the ‘policy’ stream), the means of achieving these
(the ‘process’ stream) and the resources required to realize them, e.g., financial,
human and others (the ‘resource’ stream) - in explaining social outcomes. The
primary shortcoming of this model in comparison to Wolman’s framework is that it
lacks the detail and structure that is otherwise required for a framework to function

effectively as a heuristic device, thus making it unsuitable for the analyses at hand.

The second category of conceptual model that might have been used here, but wasn’t,
are the networks type. Such models analyse the policy process in terms of “networks of
stakeholders, each with their own interests and motivation” (Exworthy, 2008, p.323)
that, through the process of mutual interaction, assist in the development of policy.
While the present study analyses the views of different sets of stakeholders involved in
early years policy actualization, the primary question is not how these groups work
together in impacting, say, policy decisions or outcomes, but what some of the issues
vis-a-vis policy take-up and utilization that they bring to fore are. The ‘networks’

streams models therefore are not deemed to be suitable for this study.

Finally, the third category of conceptual models which was eventually used in this
study, is the stages type. In “identify[ing] a linear progression through [the various]

stages of policy development” (Exworthy, 2008, p.324), such models add “heuristic

3 Although in a later paper (Exworthy and Powell, 2004) the authors refer to this framework
as adapted from the work of Wolman (1981), Kingdon (1995) and Challis et al (1988)
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value to understanding the evolution of policy, and may help identify ... potential
points at which policy may falter through the use of (negative) feedback loops (such as
implementation failure, leading to a re-formulation of the ‘problem’)” [parentheses
and quotes in original] (ibid.). Wolman’s framework, based on this description, is
classified as a ‘stages’ model. Once this is done, it is evident that Wolman’s work
functions as a heuristic device that fulfils the analytical requirements of this study. It
firstly provides a detailed and well-structured outline of the determinants of
programme success and failure (this will be apparent in the description of the
framework in the pages to follow), making it very conducive to the analytical purposes
outlined in this thesis. The other models outlined above that could be considered a
useful alternative (e.g. Powell and Exworthy, 2001) are unable to afford such utility.
Secondly, the framework in itself considers, in detail, the mechanisms/factors
operating at both the policy formation and implementation stages, thereby providing
the researcher with a robust list of factors to situate the analysis of take-up in (this is
not to say that the framework does not leave room for criticism or the addition of new
elements). Kingdon’s model (1995) does not provide this holism. Powell and
Exworthy’s model (2001) although holistic in this sense, lacks the detailing that is
expected of an effective analytic device. Third, Wolman’s framework serves as an even
more valuable analytical tool by providing clean categories set well apart from each
other that, although not existing in such organized forms in the ‘real’ policy world,
lend effectively to exploratory analyses. In other words, although the policy process
may at best be described as “disjointed and ‘messy’ [quotes in original]” (Exworthy,
2008, p.319), Wolman’s policy performance framework, in separating policy

formation processes from the implementation processes, presents an oversimplified
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view of the policy process that allows for analytical parsimony and the ability to
identify points at which the policy may have faltered, and, as a result, those at which

solutions might lie.

Wolman (1981) describes two types of audiences that might benefit from engaging
with the ‘why do programmes succeed or fail’ question addressed by his framework:
first, social science researchers who might utilize the framework as a set of questions
for guiding their analyses of programme performance, and second, policymakers who
could use the framework as a checklist of potential “action questions” (p.433) to be
asked while formulating and implementing social welfare programmes. Each of the
two components of Wolman’s framework (i.e. the policy formulating process, and, the
policy carrying-out process) is further sub-divided into five sub-parts summarized in

Figure 1 below:

The Formulating Process The Carrying-out Process

1. Problem conceptualization 1. Resource adequacy

2. Theory evaluation and selection < > 2. Management and control structures
3. Specification of objectives 3. Bureaucratic rules and regulations
4. Programme design 4. Political effectiveness

5. Programme structure 5. Feedback and evaluation

Figure 1. Two Components of Wolman's Programme Performance Framework (1981)

Programme success or failure, according to the author, can be the result of factors
operating at one or both of the above-mentioned levels. Further, success or failure, as
situated within the identified level/s, may well be the result of one or more types of
combinations of sub-factors — each of these working differently within the context of

the various programmes/components of a single programme being studied. The
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framework, thus, by no means implies “that each part of [a] component [or sub-

component] is of equal importance” (ibid., p.435).

Policy formulation and its effects on performance. As indicated by Figure 1 there
are five factors within the policy formulating process that can impact programme
performance. The first of these relates to problem (or issue) conceptualization, the
main distinction being between problems that are clearly conceptualized versus those
that are rhetorical formulations. The latter, often based on political demands rather
than rational needs assessments, for instance, result in “vagueness and lack of
direction throughout the entire formulation and carrying out process” (Wolman,
1981, p.436), and, as a result, programme failure. So for example, an early years policy
that is conceptualized based on an understanding of the needs of children and parents
vis-a-vis child care, education, and development is more likely to be successful than

one that is not.

The second factor relates to theory evaluation and selection, or the development of a
sufficiently useful understanding of the causes of the problem being tackled by policy.
The selection of theory is based on the utilization of existing data and the generation
of hypotheses on the underlying problems, which then determine the mechanisms to
be applied for achieving desired outcomes. If an improvement in children’s
nutritional status is what an early years policy aims at, then the mechanisms for
achieving these must, for instance, be based on an assessment of the aetiology of
malnutrition, the prevailing extent of malnutrition among children of the country,
and the environmental contexts within which opportunities for best addressing it

might exist.
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The third factor that affects programme performance is the specification of objectives.
According to Wolman, objectives need to be both specific and clear in order for
programmes to function effectively. The absence of either or both of these is likely to
lead to problems at all stages - design, implementation, administration, and
assessment. Going back to the early years example above, programmes need to go
beyond stating objectives in terms of, e.g., ‘the reduction of child malnutrition’ or, ‘the
provision of early childhood education’, to more specific/clear goals - e.g. ‘the
reduction of child malnutrition among 3-5 year olds by 50% in the next 10 years
through the provision of 100 grams of hot food of a calorific value equivalent to the

nutritional standards provided by the WHO’ and so on.

The fourth factor that can affect performance relates to a programme’s design. The
question that Wolman poses is: “is the program [sic] design able to accomplish the
objectives?” (1981, p.440). There are six aspects that he discusses in relation to
successful designs. A programme must be designed to achieve causal efficacy - this is
contingent upon the generation of an adequate theory of causation (factor 2 above)
and the formation of clear and specific objectives (factor 3 above). Programme
designs must also be politically feasible i.e. competent enough to be adopted and
implemented as planned. In addition, a programme design should also be technically
feasible — taking into consideration, e.g., realistic time estimates, the availability of the
requisite data, technology, and organizational capacity required for implementation.
Designs must also take into consideration some of the secondary consequences or
adverse impacts resulting from implementation that may create problems, such as
political or social opposition, leading to “failure’. Further, designs should incorporate a

mix of both regulations and incentives for achieving outcomes and be wary that
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incentives that are not motivating enough may be unable to accomplish the kind of
success that is intended. Finally, programmes, while at the design stage, should keep
in mind implementation considerations as well — the latter is never independent of the
former, according to Wolman. Simpler programme designs requiring routine

administration are more likely to succeed than others (Wolman, 1981).

Finally, the fifth factor that is part of the policy formulating process and may affect
performance relates to the administrative structure of programmes. Wolman claims
that administrative structures either “facilitate or frustrate the accomplishment of
programme objectives” (1981, p.446). He cites two circumstances as particularly
challenging: those requiring coordination between departments and those relying on
intergovernmental administration. Coordination may be a problem because “agencies
have different objectives, interests, and clienteles; they view the same issues from
different perspectives” (p.448). Intergovernmental administration may require
executive structures at different levels in the hierarchy (from the national to the local
level) to function in tandem with each other, which may tend to make
implementation an extremely complicated task. In case of the research question at
hand, intergovernmental administrative flaws may well be one of the factors that
contribute to poor implementation and take-up, since both the ICDS and RGNCS are

administered through a complex government hierarchy.

Policy ‘carrying-out’ and its effects on performance. There are five factors operating
as part of the policy implementation or “carrying out process” (p.449) that may affect
programme performance. The first of these is resource adequacy, referring to both the
sufficiency and efficiency of resources. The sufficiency question asks: “are the

resources adequate to carry out the program [sic] design and to meet objectives?”
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(p.449), while the efficiency question posits: “how can resources be used more
efficiently”? (ibid.). Resource adequacy concerns both programme funding and staff
funding. Inadequate programme funding may result in only partial fulfilment of a
given objective, or for a more limited section of the targeted population than was
originally aimed. Inadequate staff resources may mean that the balance between staff
and workload is skewed, or that staff quality (i.e. morale, training, competence) is

adversely affected, influencing programme performance negatively.

Second, the management and control structures in operation during implementation
make a difference to programme performance. ‘Authority leakage’ along the
hierarchical chain of administration as it moves from the top to the bottom may be a
common problem resulting from two kinds of inadequacies - lack of knowledge and
lack of will. Lack of knowledge can result when programme objectives miss out on
specificity and clarity either by themselves (an important aspect emanating from the
policy formulating stage above), or because top line administrators do not
communicate them effectively. It can also occur when the guidance that trickles down
the hierarchy is conflicting or overly complex or if the communication channels are
poorly constructed. Lack of will, on the other hand, can result if there is a difference
between the motivations and values of individuals located at different levels of the
hierarchy, if officials at the local level are committed to different sets of goals (based
on their own local observations), or if they do not believe in the competence and

authority of their superiors.

Bureaucratic rules and regulations can also impact programme performance
negatively. The question here, akin to what was asked with respect to the

administrative structures of programmes (factor 5 in the formulating stage), is
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whether bureaucracy serves to facilitate or frustrate the achievement of objectives. An
over-reliance on rules and regulations can be problematic if it increases the technical
complexity of administration, leads to counter-productivity, increases unnecessary
red tape, discourages adaptability to varying contexts, and, as a result of being overly
rule- and regulation-driven, ends up being indifferent to, or detached from, the reality

of the context.

The fourth factor that affects programme performance is political effectiveness during
implementation. Political feasibility, one may recall, is also an important
consideration at the programme design stage (part of the policy formulation phase —
factor 4 above). Political effectiveness, in the context of programme implementation,
is of two types — political cooperation and support within the various departments of
the government administering a programme, and political resources and skills of

those within the administering authority (both government and others).

Finally, the fifth and final factor at play during the implementation or carrying out
phase relates to the feedback and evaluation mechanisms in place with reference to
programmes. The primary question here, according to Wolman, is: “Does it [the
administering agency] have the flexibility and responsiveness to change on the basis of
what it learns”? (Wolman, 1981, p.458). Because policy problems themselves change
and evolve over time, programmes need to do so as well. Substantive feedback and
agency response are the two tools that Wolman proposes for effecting such changes.
Substantive feedback can be based on both anecdotal and empirical evidence.
Empirical evidence is especially important, although it might not lead to the desired
feedback if it is incomprehensible, untimely, or if it doesn’t discuss the implications of

tindings for policymakers. Substantive feedback may also be blocked if research
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findings and implications do not reach policy decision-makers, or if policymakers are
unwilling to listen because they believe evaluations to be negative. Finally, “feedback is
useful only if it can be acted upon” (Wolman, 1981, p.461). Agencies must therefore
respond to feedback. This may not always be possible if policymakers are unable to
effect a change (because of factors beyond their control), or if they are unwilling to
change (if the suggested changes, even if within their control, are not politically

feasible, for instance).

Wolman’s framework on the determinants of programme success and failure thus
provides a detailed outline of the factors in operation during the policy formulation
and implementation stages that can affect programme performance. These are
summarized in Figure 2. The framework presented in this form functions as a
valuable heuristic device for exploring the factors influencing the take-up of the two
early years services (i.e. the ICDS and RGNCS) studied in this thesis. Although it
provides a comprehensive outline of the possible mechanisms in operation at the
programme and larger macro-policy context level, it does not yield much in terms of
the factors relating to the individual user that impact her decision to take-up services.
The second theoretical framework that is now presented covers these factors, in

addition to some others.
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CHAPTER 3

3.4.2 Theoretical framework 2: Barriers and bridges to take-up

The second framework that is applied to this study is created using existing literature
on ‘barriers’ and ‘bridges’ to the take-up of a variety of welfare programmes. This
framework builds, in part, upon molar theory 2, which proposes that individual user
values may affect the take-up of services. It also introduces additional factors that may
affect take-up but have not been accounted for by the molar theories so far. In doing

so, the framework is able to provide added ‘spotlights’ for strengthening data analysis.

There are three categories of factors that are constructed within this framework, as
affecting the take-up of services: (i) individual level, ‘extra-policy’ factors, (ii) factors
located at the ‘User-Programme’ interface, and, (iii) factors operating within the
‘User-Programme-Policy’ mix (see Figure 3 for a summary of these factors). The data
within these typologies is drawn from across a variety of programme and geographical

contexts, and welfare service types, summarised in Table 8 below.

Table 8. Nature of Programmes Covered by the Barriers and Bridges Framework

Benefit/service Conditional

type Means-tested

Non means-tested

Universal

Targeted (e.g. high-risk, anti-poverty)
Countries Developed countries: Australia, Canada, France, Germany, Netherlands, UK, USA
represented Developing countries: Cambodia, Chile, China, Indonesia, Papua New Guinea,

Philippines, Vietnam
OECD countries overall
Welfare Anti-poverty (mix of services)
services type Childcare, Child health care
Family support (e.g. health, education, social services, youth justice, leisure)
Health including health insurance (adults), health insurance (children)
Housing
Social assistance, social security
Unemployment compensation, wage subsidies

Source: compiled by author using various sources (see Section 3.4.2)

Individual level, extra-policy factors. Programme take-up (or non-take-up) is

affected by a large number of factors that, although possible to separate into
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typologies for the purpose of analytical simplicity, taken together, formulate a
complex whole. Some of these factors, operating within the programme and macro-
policy context, have already been detailed in Section 3.4.1. Evidence however indicates
that there are a number of factors operating at the ‘client-level’ (van Oorschot, 1991)
that have the propensity to affect service take-up. Kerr’s threshold model of the
decision-making process followed by potential claimants, in fact, presents a set of six
concepts, each of which must be sequentially encountered by clients when claiming a
service (e.g. need, knowledge, eligibility, utility, etc.) (Kerr, 1982). This, and similar
models (e.g. Van Ooorschot’s ‘three-t-model’, see van Oorschot, 1991), although
studying the aetiology of decision-making, reveals valuable information about

individual-level factors that can impact service take-up.

The first of these relates to the demographic and sociocultural characteristics of
targeted users. Evidence indicates, e.g., that perceptions of early childhood education
and care (and as a consequence, their utilization) can vary by family education and
income levels (Browne-Miller, 1990; Cryer and Burchinal, 1997; Noble, 2007).
Evidence from Germany indicates that unemployed households with poor income
have been found to be more likely to claim social assistance, whereas those with an
educated head of household incur lower costs when applying for benefits (Kayser and
Frick, 2000). Socioeconomic characteristics such as sex, education and income have
also been found to affect take-up of welfare programmes across the developed world
(Daigneault, Jacob and Tereraho, 2012). Language may also often pose a barrier to
take-up: it has, e.g., been known to impact the take-up of family support and ECEC
services by immigrant and refugee parents in the USA (Illinois State Board of

Education, 2003; Sandstrom, Giesen and Chaudry, 2012), of health insurance
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programmes by Hispanic and Asian children in the USA (Aizer, 2007), and to make
the claiming of social benefits more costly in Germany (Kayser and Frick, 2000).
Ethnic minorities in Vietnam have also been known to under-utilize healthcare
services when compared to other groups because of limited knowledge of the local
language (WHO, 2007). Gender-related barriers have been reported to constrain
women from knowing about, seeking, or accessing services such as healthcare in
China (WHO 2007); and other mainstream services such as education or childcare in
the UK (Katz, La Placa and Hunter, 2007). Inter-ethnic differences have also been
known to lead to differences in the take-up of welfare services (Andersen and
Newman, 1973; Daigneault, Jacob and Tereraho, 2012) - Black and Minority Ethnic,
the disabled and poverty-stricken families, for instance, are less likely to utilize
mainstream social services such as health and education in the UK (Katz, La Placa and
Hunter, 2007). Ethnicity has also been known to impact the take-up of healthcare
programmes in Vietnam because of high financial transaction costs or insensitivity of
services to user needs (WHO, 2007). Culture and ethnicity have also been known to
pose barriers in the take-up of early childhood services (Sandstrom, Giesen and
Chaudry, 2012) - differences in perceptions of quality have been reported between,
e.g., middle class versus ethnic minority parents (Powell, 1994), and Native American
versus other parents (Williams, 1994). Immigrant versus non-immigrant status has
been documented to affect the take-up of child health insurance among Asian and
Hispanic communities (Aizer, 2007), and the use of educational support services in
the United States (Illinois State Board of Education, 2003). With relation to early years
services in the UK, “[t]ake-up varie[s] significantly by work-status and family type,

annual family income, and ethnicity: receipt was highest among couple families where
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both parents were working, among families with higher incomes, and among families
with children from White British backgrounds” (Huskinson, Pye et al, 2013, p.13). On
the other hand, children from larger or lower income families; those whose mothers
have no academic qualifications; and those of Black African, Pakistani, and
Bangladeshi descent (as compared with White British) are less likely to receive early
years provision than others (Speight, Smith, Coshall and Lloyd, 2010). A strong
association has also been reported between take-up and families facing multiple
disadvantage (a combination of a number of the abovementioned factors) (ibid.).
Royston and Rodrigues (2013), for example, report how service outreach is
particularly poor for disadvantaged families, with children’s centres finding it most
difficult to engage with fathers and teenage parents, those with mental health

problems, and those with children at risk of abuse and neglect.

Related to culture are also the values, beliefs and needs of parents as a group. These
factors affect how parents perceive early childhood education and care, and shape
their experiences with and expectations from related services (Bernhard and
Gonzalez-Mena 2000; Dahlberg, Moss and Pence 1999; Moss 1994). Personal
preferences, for example, were cited by 47% of UK parents as reasons for not using
early years services despite their awareness (Speight, Smith, Coshall and Lloyd, 2010).
A more recent study indicated that 74% of those parents not using childcare in the UK
did so because of an individual choice (to take care of children themselves) rather

than as a result of any other service-related constraints (Huskinson, Pye et al, 2013).

The age of a child may also affect the take-up of childcare services. Lack of uptake of
free nursery spaces was, in a UK study, attributed to the concern that 3-4 year-olds

were considered too young to be sent to such long-duration services (Devon County
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Council, 2008). Similar findings have also been reported by another early years survey
for the UK, where 24% of three-year-olds from disadvantaged families did not receive
any early years care/education in comparison to 5% of four-year-olds (Speight, Smith,

Coshall and Lloyd, 2010).

Personal circumstances, including how an individual perceives his/her socio-economic
situation (i.e. its stability or instability) may impact his/her need for, and take-up of
services. Kerr’s threshold model of decision-making vis-a-vis claim making
considered this an important construct for the pensioner considering taking up
supplementary benefits in the UK (Kerr, 1982). The “unstable situation of potential
claimants” was also a significant factor, fifth among a list of 13 factors rated as
significantly affecting the take-up of public programmes in a study synthesising data
from six developed countries (Australia, Canada, France, the Netherlands, UK and
USA) (Daigneault, Jacob and Tereraho, 2012, p.46). Personal circumstances also
include individuals’ hopes from services and whether they consider them worthy
enough to use them. For instance, according to Cryer and Burchinal (1997), American
parents were likely to rate the quality of childcare programmes as low based on
idealised hopes and desires, rather than realistic judgments — something that would

certainly affect their use of these services.

Finally, the take-up of services is known to be affected by the social structures and
informal guidance available to those individuals eligible for/wishing to benefit from a
given programme. Social networks and social interactions, for instance, have been
deemed important predisposing factors affecting utilization of healthcare services in
the developed and developing world alike (Andersen, 1995; Kroeger, 1983). Similarly,

the social ties of individuals within their communities have been known to affect the
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claiming of social assistance in Germany (Kayser and Frick, 2000). Positive support
and help from the community has shown to increase take-up of public programmes
overall in developed countries (Daigneault, Jacob and Tereraho, 2012), in the specific
case of the USA (Aizer, 2007; Bertrand, Mullainathan and Shafir, 2006), as well as for
anti-poverty programmes in a developing country context like Chile (Amior,

Carneiro, Galasso and Ginja, 2010).

Factors located at the User-Programme interface. While the factors detailed above
may be understood as operating at the individual-level, there are some others that,
although also pertaining to the ‘user’, operate at the interface between the individual
and the programme, that is, the barriers/bridges created as a result of the interaction
between users’ beliefs/circumstances and aspects emanating from and operating at the

programme-level. This section discusses five such factors.

The first of these relates to the nature and amount of information about services both
sought by users as well as made available to them by programmes (Sandstrom, Giesen
and Chaudry, 2012). With regard to the childcare market, for instance, Walker (1991,

p.95) writes:

The lack of perfect information is the most striking difference between the
child care market and the idealized perfect market.... Information is obtained
informally and consumers must actively search to find a provider.... [Further,]
consumers do not know the quality of care offered by providers once
identified.

Evidence that knowledge of services is a factor determining programme take-up is

found across social policy literature — whether in healthcare in the USA (Andersen,

1995), vis-a-vis pensions benefits in the UK (Kerr, 1982), social entitlements in Chile
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(Clert, 2000), or social security in general (van Oorschot, 1991). In a literature review
of the take-up of means tested programmes in the United States, Currie (2006) found
lack of information on services to be one among the top three reasons cited for low
take-up. Another study of an anti-poverty programme in the United States that
provided childcare subsidies (among other services) found 27% of respondents unable
to fully utilize services as a result of lack of information/misinformation (Gibson and
Weisner, 2002). Low levels of knowledge/awareness of health services among the poor
and marginalized have led to poor uptake in developing countries (WHO, 2007). Lack
of access to information/benefits entitlements and the related inability to make
informed choices is also widely reported as a significant barrier affecting take-up of
early years services (Bryson, Kazimirski and Southwood, 2006a; DfE and DH, 2011;
Royston and Rodrigues, 2013; Speight, Smith, Coshall and Lloyd, 2010). This has been
seen especially among the disadvantaged, 50% among whom, according to a 2010
study in the UK, did not use services because of a lack of information, as compared to
26% of their less disadvantaged counterparts (Speight, Smith, Coshall and Lloyd,
2010). ‘Knowledge’ (or lack thereof) of programmes and their rules forms not only the
top factor affecting programme take-up but is also one of the pillars of the theoretical
framework developed by Daigneault, Jacob and Tereraho (2012) in their review of
public programmes in six developed countries. Such a lack of information/knowledge
may result from users being less aware of services, providers making less effort to

disseminate information about themselves, or, indeed, both.

The second factor located at the user-programme interface relates to the needs of
individual or groups of service users. Such need factors are identified as including two

categories in studies on uptake of health services: ‘perceived needs’ — or how users
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experience and define need for themselves - and ‘evaluated needs’ - or how
professionals, experts etc. judge the needs of individuals (Aday and Andersen, 1981;
Andersen, 1995). Perceived needs also form the first threshold in the model on the
take-up of UK pensions benefits (Kerr, 1982) that must be crossed by an individual
before he/she is able to make a claim (also see van Oorschot, 1991). Where there is a

mismatch between perceived and evaluated needs take-up may be expected to be low.

The third factor, also reflecting an interaction between features operating at the
individual- and programme-levels, is to do with the relative costs versus benefits, or the
perceived positive net value that users assign to services. The theory of transaction or
compliance costs builds around these ‘cost—benefit’ issues and receives much support
in existing literature on, e.g., public health insurance, food stamp programmes,
nutrition schemes and anti-poverty programmes (Amior, Carneiro, Galasso and
Ginja, 2010; Currie, 2000; Currie, 2006; Currie and Grogger 2001; Bitler, Currie and
Scholz, 2003). Parallel to the concept of costs versus benefits is the ‘total positive net
value’ of services for users — a crucial consideration for making any take-up related
decision. This construct, part of the theoretical framework developed by Daigneault,
Jacob and Tereraho (2012), comprises both the explicit monetary costs and benefits of
claiming, as well as the more implicit aspects such as characteristics of the claiming
process and the felt need for the programme. An assessment of the explicit costs and
benefits by potential claimants, e.g., formed the fourth most-cited factor affecting
take-up in a literature review of programmes from six developed countries —
Australia, Canada, France, the Netherlands, UK and USA (Daigneault, Jacob and
Tereraho, 2012, p.45). The results of another study mapping the take-up of the Special

Supplemental Nutrition Programme for Women, Infants and Children (WIC) in the

88



CHAPTER 3

United States suggested that participation was affected based on the estimated value of
the programme, with infants dropping out soon after their first birthday as a result of
the package no longer including infant formula (Bitler, Currie and Scholz, 2003).
There are broadly four types of ‘costs’ affecting programme uptake outlined in
existing literature. First: information costs reflect the effort required to gain
information about existing programmes and applications procedures, likely to be low
if individuals have prior experience of claiming benefits (Aizer, 2007; Amior,
Carneiro, Galasso and Ginja, 2010, Hernanz, Malherbet and Pellizzari, 2004).
Information costs also comprise the actual time spent by individuals in getting
benefits, once enrolled (Davies and Ritchie, 1988; Stafford, 2003; WHO, 2007),
including the time spent complying with obligations and learning about and fulfilling
requirements (Bennett, Brewer and Shaw, 2009). Second: administrative costs include
the cost of learning about, and applying for programmes. Barriers here include delays,
low expected duration and/or the uncertainty of getting benefits (Currie, 2006;
Daigneault, Jacob and Tereraho, 2012; Hernanz, Malherbet and Pellizzari, 2004;
Sandstrom, Giesen and Chaudry, 2012). Administrative costs are also the result of
inherent design mechanisms (e.g. asset tests, discontinuous coverage, unconsolidated
programmes) that if eliminated, may increase take-up (Bansak and Raphael, 2007).
Third: social and psychological costs include the adverse cultural attitudes and overall
social stigma attached to claims recipients. These may be observed more in case of
programmes that are targeted at a specific groups/sub-groups or that require means-
testing of participants (Currie, 2006; Hernanz, Malherbet and Pellizzari, 2004;
Riphahn, 2001). Psychological costs include the stress and frustration associated with

applying for programmes/benefits (Bennett, Brewer and Shaw, 2009) or the notion
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that using services reflects individual inability (Katz, La Placa and Hunter, 2007;
Kayser and Frick, 2000). The probability that an individual will apply for a social
programme therefore tends to reduce where stigma and other associated
psychological costs are high. Finally, ‘costs’ also include the financial
expenditures/overheads incurred by individuals when applying for social services
(Daigneault, Jacob and Tereraho, 2012; Gibson and Weisner, 2002; Sandstrom, Giesen
and Chaudry, 2012; WHO, 2007). Money spent on phone calls, postage and travel are
some of the examples of such costs (Bennett, Brewer and Shaw, 2009). These have
been classified elsewhere as direct costs (e.g. user fees), indirect costs (transport,

phone calls etc.) and opportunity costs (e.g. lost wages) (WHO, 2007).

The fourth category of factors within the user-programme interface that may affect
service take-up is convenience factors. Included herein are three types of
conveniences. First: factors such as the price of services, their location etc. — these
have been reported as higher in importance than quality indicators or positive
interactions by parents in their rating of the most important features of child care
settings (Kisker and Maynard, 1991). Transport problems, for instance, were among
the most commonly reported reasons why parents found it difficult to use their local
children’s centre in the UK (Royston and Rodrigues, 2013) as well as the US (Chaudry
et al, 2011). This first set of convenience factors are in part impacted by the second:
other competing choices available to users (Cryer, Tietze and Wessels, 2002). Finally,
the third factor includes the extent to which services are available during atypical
hours/times such as weekends and evenings (Bryson, Kazimirski and Southwood,

2006a; Chaudry et al, 2011).
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The fifth and last factor that operates at the user-programme interface relates to
individuals’ personal attitudes towards the state and its programmes. In a literature
synthesis by Daigneault, Jacob and Tereraho (2012), such attitudes were seventh in a
list of 13 factors affecting programme uptake. Such attitudes or ‘beliefs’ also form an
important component of the Andersen and Newman framework of health services
utilization - one of the predisposing factors that affect an individual’s access to and

use of health care services (Aday and Andersen, 1981; Andersen, 1995).

Factors operating within the User-Programme-Policy mix. The last set of factors
within the Barriers and Bridges framework that may affect take-up operate at the level
of the ‘user-programme-policy’ mix. In other words, these factors relate
simultaneously to each of the three aforementioned ‘levels’ under discussion here. The
first of these include the characteristics of the welfare system as a whole that impacts
the overall design and implementation of programmes, with corresponding affects on
how they are utilized/not utilized by participants. These include, e.g., established
norms and standards vis-a-vis service location and geographical coverage (Katz, La
Placa and Hunter, 2007), accessibility (Cryer, Tietze and Wessels, 2002), availability of
places (in some cases, perceived shortfalls in the number of places as experienced by
parents) (Bryson, Kazimirski and Southwood, 2006a; Speight, Smith, Coshall and
Lloyd, 2010), and costs/affordability (Bryson, Kazimirski and Southwood, 2006a;
Chaudry et al, 2011; Devon County Council, 2008; Huskinson, Pye et al, 2013;
Waldegrave and Lee, 2013). A 2007 study by the World Health Organization revealed
the utilization of health services in the Philippines and Papua New Guinea to be low

because health facilities were located a long distance away. The cost model for services
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(i.e. whether services should be ‘free’ or priced) and the forms of support available to
cover these (e.g. tax credits, contributions-based coverage, or contribution of a ‘token’
cost) is also likely to affect programme take-up - costs of childcare have, e.g., been
cited as the most common barrier to the use of services in a UK county-level
assessment (Devon County Council, 2008). Other factors operating within the
broader welfare system also include the pecuniary determinants or the levels of
benefits and their expected duration (Hernanz, Malherbet and Pellizzari, 2004).
According to Riphahn (2001) the probability of an individual taking up social

assistance increases when the benefit amount and duration is expected to be high.

The second factor operating within the user-programme-policy mix relates to the
prevailing societal philosophies regarding children and childcare and their impact on
the existing policy setup (with implications for service uptake). Carlson and
Stenmalm-Sjoblom (1989) compare Sweden and the United States and conclude that
both of these countries function very differently in terms of their philosophies and
prevailing parental perceptions of early childhood services. The Swedish context is
characterised by a clearly defined child-centred philosophy, with programmes being
centrally structured government responsibilities, which directly impacts parents’
expectations from services. The United States, on the other hand, is marked by
decentralized services, a mix of public and private options that lead, perhaps, to
greater diversity and a social pressure on parents when setting expectations from
services (ibid.). Cryer, Tietze and Wessels (2002) undertake a similar comparison of
parental perceptions of early childhood service quality in the culturally contrasting
contexts of the United States and Germany and find that it plays an important role in

determining perceptions. These examples are useful in illustrating how services
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function differently between various contexts, and, as a result, how their take-up and

utilization might vary.

The barriers and bridges framework described above thus details three types of factors
(viz. individual user-related, factors at the user-programme interface, and those
emanating from the user-programme-policy mix) that may affect and help explain
programme take-up. These, and the sub-factors within each of these, are mapped out
in Figure 3 below. It is important to note that these factors are derived from a review
that spans a number of substantive policy areas, service provision models and country
contexts. The attempt here is not to construct a robust model for the present study to
test, but to generate a number of factors/mechanisms that have been known to
underlie previous analyses, and that provide a useful framework within which to

conduct an exploratory analyses of the data collected in this thesis.
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CHAPTER 3

3.5 Conclusion

This chapter has focussed on describing a ‘Paradigm’, or the interlinked Ontology-
Epistemology-Methodology-Axiology chain that shapes how researchers go about
their research praxis. In recognizing the theoretical framework as an additional
important constituent element of a research paradigm, one that derives from its
epistemological stance and frames a given body of work, “Theory’ is added to the

existing chain to expand it thus:
Ontology - Epistemology - [Theory] - Methodology - Axiology

The first three elements of this chain have been covered in the present chapter, located
within the broader paradigmatic approach of Critical Realism, which, among other
things, allows for the continuity of intellectual thought between each of these, one that
is not afforded by Pragmatism - the only other ‘competing’ approach that this study
could be situated in (the term ‘paradigm’ is not used here as Pragmatism is not usually

understood to comprise a paradigm in its own).

The rationale for situating this work in the field of Critical Realism can be

summarised as follows:

First, it allows for a realist ontology and a constructivist epistemology. Reality
comprises both physical and mental artefacts and the mind is as much a part of reality
as the physical world.

Second, the world is understood as an open system with fuzzy boundaries, one in
which values, beliefs, social structures and institutions are important in impacting

individual behaviour under any given set of circumstances.
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Third, Critical Realism allows for the description of a stratified reality and
understands causality based on a generative or process approach. The process
approach focuses on establishing ‘causality’ differently (from the traditional positivist
notion) based on an analysis of the underlying processes that lead to the achievement
of certain outcomes within a given context.

Fourth, Critical Realism utilizes the logic of retroduction for drawing inferences;
where one starts with broad, speculative hypotheses that then, through the process of
data collection and analysis, are refined and strengthened into confirmed results.
Finally, Critical Realism posits knowledge as being incomplete and fallible. It accepts
the notion of theoretical multiplism, any form of explanation ‘true’ until additional

competing accounts are available.

The ontological and epistemological positions established, a Realist theory for the
study of programme take-up is then presented in Section 3.3, and refers to Pawson
and Tilley (1997), and Henry, Mark and Julnes’ (1998) work on realist evaluations. A
Realist theory arising from their work is able to offer three stances for analytical
engagement that are discussed in turn: (i) the values probing stance (defining the
overarching approach to the study of take-up in this research study), (ii) the
underlying mechanisms stance (utilized to develop speculative molar programme
theories on the factors affecting the take-up of early years services by working
mothers), and, (iii) the sense making through classification stance (that will be utilized
in Chapter 10 to locate study findings and ICDS/RGNCS performance within existing

conceptual typologies of policy ‘success’ and ‘failure’.
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There are three molar programme theories that have been developed to identify the
theoretical frameworks and analyse study data to generate explanatory accounts of
observed programme take-up. These theories are based around the effects of

programme-, context- and individual user-related factors on service take-up.

The two theoretical frameworks guiding the analysis of factors explaining programme
uptake include (i) Wolman’s (1981) framework on programme success and failure,
and, (ii) the barriers and bridges to the take-up of social programmes. The first
framework is able to offer a detailed list of factors in operation during programme
formulation and implementation and the relating macro-policy environment in which
policies are implemented. The second framework outlines factors related to individual
users; those operating at the user-programme interface; and those within the user-
policy-programme intermix that can affect take-up. These frameworks are used not as
theories to be tested within the confines of the present research, but as heuristic
devices for framing and contextualising study findings, and as a potential body of

work to which this research will contribute.

The next chapter focusses on the remaining components (i.e. Methodology and
Axiology) of the Ontology - Epistemology - (Theory) - Methodology - Axiology

continuum.
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4. Critical Realism and Take-up II: Methodology, Axiology and Tools for Data

Collection

4.1  Introduction: Methodology, Method and Axiology

Methodology refers to the discipline or body of knowledge that directs the overall
approach to research design and implementation. Methods, on the other hand include
the tools or techniques within a given methodological tradition that are applied to
collect data. Finally, Axiology “tells people what to pay attention to, what is important
to them, and it helps clarify their prejudices and biases” (McGregor, 2011, p.2) and
revolves around the role played by the researcher and her values in the knowledge-

creation process.

Interlinking the ontology, epistemology, methodology and axiology, as is done in the
present study, results in “coherent congruency” (DeForge and Shaw, 2012, p.84) and
provides a sense of clarity vis-a-vis research — to the phenomenon under study, the
research questions investigating it, how questions are posed and answered, and results
communicated. Making this link also strengthens the quality, rigour, and validity of a

research project.
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4.2  The Methodology of Critical Realism

CR “... accepts the interpretive epistemology, but insists that our object of study exists
in a layered reality. This layered ontology ... is the methodological foundation of
Critical Realism, focusing on the interplay of events, structures and mechanisms”
(Bygstad and Munkvold, 2011, p.12). The field of policy studies (and Social Science in
general) documents few examples of empirical research (including that on
methodology) drawing on the principles of Critical Realism. The primary source
remains Danermark, Ekstrom, Jakobsen and Karlsson (2002), in which the authors
integrate two models developed by Roy Bhaskar (1978, 1998) to propose a framework
describing the analytical stages for research based on CR. The concepts of abduction
and retroduction* (a description of how these shall be applied will follow) play central
roles in this framework that enables a researcher to relate the concrete aspects of a
research study with the abstract (or theoretical) aspects of the discipline in which it is
situated. The framework is broken down into six stages (Danermark et al, 2002,
pp-109-11); following these strictly chronologically or focusing on all stages equally is

not vital.

The first stage — Description — uses the quantitative or qualitative data collected to
detail the “often complex and composite event or situation we intend to study” (ibid.,
p.109). This thesis utilizes the first stage to document mothers’ childcare
arrangements and their ECEC needs as a prerequisite to better understanding their

take-up and utilization of government services (see Chapter 6). Take-up figures, as

4 Both ‘abduction’ and ‘retroduction’ are terms introduced by Charles Peirce and refer to
forms of inference different from deduction and induction. Abduction involves the
redescription/recontextualization of a phenomenon — framing it in a different context
(theoretical, in case of research) in order to understand it better (Danermark et al, 2002).
Retroduction utilizes systematic conjecture to come up with explanatory hypotheses once
recontextualization is completed, these are then analysed within the context of the
observations made in relation to the phenomenon under study.
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observed for each of the ICDS and RGNCS services, are also calculated at this stage

(see Chapter 7).

The second stage — Analytical Resolution - breaks down the phenomenon under study
into constituent factors/aspects, focusing on a select few rather than studying all of
them, as this may not be practically feasible®. In line with this stage, the present study
distinguishes ‘take-up’ along two lines (see Chapter 7): (i) that of different component
benefits offered by each of the ICDS and RGNCS (e.g. preschool, nutrition, and health
and referral services), and, (ii) that of different groups of users (e.g. children of

varying ages, mothers doing various hours of work, and families of different sizes).

The third stage — Abduction/Theoretical Redescription — considers, compares, and
integrates several theoretical references in an effort to “interpret and redescribe the
different components/ aspects [of data] from hypothetical conceptual frameworks and
theories about structures and relations” (ibid., p.110). The present study does this by
analysing take-up using two frameworks viz. Wolman’s ‘Determinants of Programme
Performance’, and ‘Barriers and Bridges to Take-up’ (see Chapter 9). Note that these
have already been presented in Chapter 3 although the thinking-through and
identification of these frameworks was an iterative process that lasted through much
of the total duration of the study and drew upon the principles from stages 2 and 3

above, and 5 below.

The fourth stage - Retroduction — addresses analytical questions such as: “How is X
possible? .... What causal mechanisms are related to X?” (Danermark et al, 2002,

p.110). Focusing on the different aspects/patterns relating to service take-up, the

* This is a subjective enterprise based on, e.g., the researcher’s interests, values and
leanings; the gaps in existing literature; the research questions posed; the available
timeframe within which the research needs to be conducted etc.
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present study utilizes these principles to analyse the rates of observed take-up and the

factors/mechanisms explaining these (see Chapter 8).

The fifth stage - Comparison between Different Theories and Abstractions -
“elaborates and estimates the relative explanatory power of the mechanisms and
structures which have been described by means of abduction and retroduction within
the frame of stages 3 and 4” (ibid.). An extension of stages 3 and 4, in this study, stage
5 is used to identify the key factors/mechanisms relating to low take-up (see Chapter
8) and then examine the findings in light of the theoretical frameworks identified at

stage 3 (see Chapter 9).

The last stage — Concretization and Contextualization — goes deeper into the identified
study context in order to understand how individual generative mechanisms interact
with each other, as well as others, in the sampled context to affect the phenomenon
under study. The present study utilizes this stage to analyse and present the overall

‘story’ vis-a-vis take-up for each of the ICDS and RGNCS (see Chapter 8).

An additional final step that is not included by Danermark et al but concludes the
present analysis moves beyond the theoretical frameworks to situate study results
within the broader social policy analysis discourse on policy success and failure (see

Chapter 10).

Table 9 below presents a summary view of the stages discussed above, their analytical
focus and how they relate to different elements of this thesis, e.g., the research
questions and relating analysis corresponding to each stage. The table also reflects
how the development of the research questions is rooted within the philosophical and

methodological underpinnings of Critical Realism.
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CHAPTER 4

A Critical Realist methodology offers the advantages of ontological depth (going
beyond analysing events to probing underlying explanatory factors/mechanisms),
creative thinking (abstraction and retroduction), and in-depth, contextual
explanations of phenomena (Bygstad and Munkvold, 2011). The challenges to using
this methodology lie in developing explanatory mechanisms that can risk being too
generic (the researcher must thus be cautious when conducting analysis) and using
subjective judgment effectively, both when assessing the evidence collected to identify
key mechanisms, and selecting appropriate theoretical frameworks within which to

situate study findings (Bygstad and Munkvold, 2011).

In addition to Danermark et al (2002), there are others (from Information Sciences)
who have published similar frameworks/principles outlining the methodological
considerations for undertaking critical realist research (e.g. Bygstad and Munkvold,
2011; Wynn and Williams, 2012; Zachariadis, Scott and Barett, 2013). There are two
additional methodological principles that these reveal. The first is triangulation and
multimethods (Wynn and Williams, 2012) or critical methodological pluralism
(Danermark et al, 2002; Zachariadis, Scott and Barrett, 2013, p.864). The selection of
methods is driven by the ontological claims of the chosen philosophical paradigm
(Danermark et al, 2002). In case of CR, these relate to the existence of a stratified
reality comprising events that may or may not be directly observable, and the
complexity of contexts in which social phenomena operate. “The choice of
methodology depends on the capability and complimentarity of different methods to
convey different kinds of knowledge about generative mechanisms” (Zachariadis et al,
2013, p.864). Mixed methods may thus be employed: more descriptive and

quantitative (i.e. extensive) methods may be used to establish demi-regularities or
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preliminary patterns, following which a more analytical and qualitative (intensive)
investigation of the precise factors/mechanisms at play is undertaken (ibid.). This is
why the present study uses mixed methods for the collection and analysis of data from

three groups of participants (see Section 4.3 below).

The second principle is quasi-closure. While social phenomena exist largely within
open systems that are in constant interaction with the surrounding context (Bhaskar,
1978; Sayer, 2002), their study entails both a definition of scope and restriction of
attention to a set of focal areas/issues. Systems that display ‘quasi-closure’
(Zachariadis et al, 2013) “produc[e] regularities that are only approximate and
spatially and temporally restricted” (Sayer, 2002, p.124). They can be achieved either
intrinsically — by placing limitations on the object of study, or extrinsically - by

limiting the external setting/context of the study (Zachariadis et al, 2013).

The present study applies the two principles outlined above to understand the factors
affecting the take-up of early years services in India as follows: first, a ‘quasi-closed’
study context is generated intrinsically, by focusing on take-up as it is manifested at a
given point in time rather than longitudinally over an extended period of time,
allowing for a methodical examination of underlying factors. Intrinsic closure is also
imposed by limiting the study of take-up to working mothers from an urban slum (see
Chapter 5). Second, quasi-closure is also imposed extrinsically, by narrowing down
the context of the study and looking exclusively at the ICDS and RGNCS services
within the same slum community in one Indian city: Delhi (see Chapter 5 for the

study context).

% As opposed to being completely closed as is common in the Natural/Experimental
Sciences.
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Establishing these two forms of closure will facilitate the identification of demi-
regularities relating to take-up, using quantitative measures (primarily summary
statistics) to compute the uptake of each of the ICDS and RGNCS, also broken down
by uptake of constituent services under each of these programmes. Patterns relating
to the reasons why mothers use each of these services will also be identified (see
Chapter 7). Once this is done, an in-depth analysis of the underlying
factors/mechanisms explaining take-up will be undertaken using primarily qualitative
analyses (see Chapter 8). These two steps will apply the principle of critical

methodological pluralism.
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4.3  Research Design and Methods

This study is based upon four design constructs that lead to the use of both qualitative
and quantitative methods of data collection, but primarily quantitative analyses. Each

of these is discussed in turn.

First, this study is more idiographic than nomothetic in its research design. The latter
typically focuses on seeking universal or generic patterns while the former studies
“specific elements, individuals, events, entities and situations ... [and] what is
particular to these” (Wharton, 2006, p.142). This study examines the take-up of the
ICDS and RGNCS in the context of a single slum community (elaborated further in
Section 4.3.4) to undertake an in-depth analysis of the factors/combinations of factors
affecting programme uptake, as opposed to utilizing a larger sample comprising
multiple contexts but fewer factors as is done in nomothetic studies (de Vaus, 2001,

p.233).

Second, and related to the first: this study is intensive in its design rather than
extensive. Such studies, in line with CR, examine the processes/mechanisms at work
in a single context (in this case one slum) or for a small number of cases (i.e. working
mothers) as opposed to establishing generic patterns across a larger, more
representative sample of the population (Sayer, 2002), and are thus more conducive to
the study of complex subjects within the social sciences (Danermark et al, 2002).
Intensively designed studies apply primarily qualitative methods (Sayer, 2002),
although the present study utilizes a selection of mixed data collection methods and
chiefly quantitative techniques for analysis (except when analysing research question 5
on the combination of factors affecting uptake, which is a more extensive and detailed

qualitative analysis). Such studies also work with groups of individuals that are
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structurally or causally related to the broader context (in this case the urban slum) in
which they are situated (ibid.), as it is factors operating within these that come
together in affecting the outcomes observed. Finally, intensively designed studies test
results based on the corroboration of findings between multiple groups of participants
from the same rather than additional studies (Sayer, 2002). The present study intends
to replicate this by conducting inter-group analyses of the responses provided by
mothers, centre workers”” and elites/experts (see study sample in Section 4.3.2 and

triangulation strategies in Section 4.3.3 below).

Third, in analysing early years service take-up, the present study takes on,
consecutively and concurrently, exploratory, descriptive and explanatory
characteristics, with some overlap between each of these. It is exploratory in seeking to
learn more about a hitherto understudied subject (Davies, 2006): this element is
reflected in research questions 1 (What are the childcare arrangements made by
working mothers of 1.5-5 year olds in the study sample?) and 3 (What is the take-up of
the ICDS and RGNCS schemes by working mothers in the study sample?). It is
descriptive in documenting the details of the phenomenon of interest and the context
within which it operates. This element is reflected in research questions 2 (What are
working mothers’ needs and expectations from early years’ services?) and 4 (What is
their experience of using the different services offered under the ICDS and RGNCS
schemes? Which of the component benefits do they take up and which do they not?). The
exploratory and descriptive characteristics together provide a well-grounded context
for more explanatory analyses on why take-up manifests in a certain way. This

explanatory element is reflected in research question 5 (What are the factors or

" Although the data from this group was not eventually used for the analysis (see Section 4.5
below).
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combination of factors affecting the take-up of the ICDS and the RGNCS by working
mothers in the study sample? How do these explain the (low) take-up of the two services

under study?).

Finally, the study approaches data collection and analysis from a mixed methods
perspective, in which: “a researcher or team of researchers combines elements of
qualitative and quantitative research approaches (e.g., use of qualitative and
quantitative viewpoints, data collection, analysis, inference techniques) for the broad
purposes of breadth and depth of understanding and corroboration” (Johnson,
Onwuegbuzie and Turner, 2007, p.123). Mixed methods are applied at two points in
the study: during the tool design/data collection stage and, subsequently, during data
analysis. The selection of the specific methods to be employed is driven by the nature
of the research questions and participants (see Section 4.3.2 below); such
methodological eclecticism (Teddlie and Tashakkori, 2011) is in line with the Critical
Realist tradition. Making use of both quantitative and qualitative tools (surveys and
semi-structured interviews in this case) is more likely to enhance the analysis of
factors/mechanisms affecting service take-up, both those that are and are not directly
observable. This study employs a ‘parallel mixed design’ (Teddlie and Tashakkori,
2009), also known as ‘concurrent’ or ‘simultaneous design’: a “family of MM designs
in which mixing occurs in an independent manner either simultaneously or with
some time lapse. The QUAL and QUAN strands are planned and implemented to
answer related aspects of the same questions” (p.341, italics in original). The ‘mixing’
of methods and analysis in this study on early years service take-up occurs in parallel.
Thus, e.g., the three groups of study participants (see Section 4.3.2 below) respond to

separate sets of tools, constructed keeping in mind each group’s area of
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experience/expertise and the method most suitable to elicit responses to the central
question: “What are the factors or combination of factors affecting the take-up of the
ICDS and the RGNCS by working mothers? How do these explain the (low) take-up
of the two services under study’? It is important to clarify, however, that although it
employs mixed methods for data collection and analysis, the present study is not a
balanced qualitative-quantitative study. The first four research questions are analysed
quantitatively (i.e. primarily through summary statistics and some regression
analyses); the fifth (and most significant) question on factors affecting uptake

undertakes a more elaborate and in-depth qualitative analysis.

4.3.1 Study scope and key constructs

This study examines the take-up of two government programmes (the ICDS and the
RGNCS) by working mothers in a low-income Delhi slum and analyses the factors
affecting the uptake of these services. This broad objective is specifically examined

through the articulation of five research questions, as outlined above.

In studying the take-up of services and the factors affecting this, this research does not
aim to analyse children’s outcomes as a result of attending/not attending early
childhood services, but how and why working mothers choose/not choose to use
government early childhood services, what barriers they face in utilizing these services
effectively®, and the factors that contribute to service uptake. The idea here is not to
undermine the importance of studying children’s outcomes, but to acknowledge that
studying the take-up of services is an important first step towards mapping

effectiveness of early years’ programmes in addition to measuring children’s outcomes

48 Assuming that they do face some barriers, as is indicated by existing literature (see
Chapter 3).
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- an important second step. A second premise on which this research study rests is
that policy cannot assess programme outcomes effectively without first understanding
the process of service implementation, especially from the viewpoint of its users. This
is what the present study aims to achieve, and it is a novel contribution to the

literature in the field.

As the research questions indicate, the scope of this research is limited to the study of
service uptake by working mothers of children aged 1%-5 years, from low-income
slums of Delhi, India. The rationale for this choice is as follows: the focus on working
mothers is derived from an interest in the area of work-family reconciliation in the
Indian context that is characterised by low rates of women’s employment,
participation primarily in the informal economy, and limited state policy provision
(see Chapter 1). The limited discourse on the Indian working woman’s childcare
experiences in general, and in relation to the ICDS and RGNCS programmes in

specific, makes for an interesting case worthy of further exploration.

The motivation behind interviewing specifically mothers (rather than fathers, for
instance) is two-fold: first, leave provisions and mandates for créches exist only in
relation to mothers in India; second, childcare in India continues to be the mother’s
responsibility (Gupta, 2001; Khalakdina, 1979), making her the best candidate for
talking about the child’s early childhood experiences. Instead of including the nought
to eight early years age span in its entirety, mothers of children aged specifically
between 1% to 5 are chosen because, in the Indian context, children usually begin
formal school between the age of 4-5, while those aged 1% or below are usually not
sent out of the home environment for ECEC. Mothers from low-income areas were
chosen for this study because the government programmes under study are either
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universal (but utilized primarily by the poor) - the ICDS, or targeted at families
earning below a fixed ceiling level - the RGNCS. Studying low-income slum families
is based on an interest in examining urban setups; the RGNCS being a scheme that
runs in urban areas only”. Also, as the rural-urban diversity in the country is very
high, studying a single (urban) context was considered more suitable than
undertaking a comparison. The choice of Delhi as the study location is based on
entirely purposive and convenience-based criteria, although it needs acknowledging
that designing a study at the national level would not have been possible. Finally, a
single location is selected to keep the context as uniform as possible in order to keep
the identification of underlying mechanisms unequivocal. It is important to note that
the research design of this study is based on the lessons learnt from a pilot study
conducted previously (as part of MPhil research), the results of which were utilized
for determining the scope and scale of the present work (e.g. research questions, locale
and design), the content of tools/instruments, and the overall approach towards data

collection.
The key constructs in this study are defined below:

Take-up is defined as any eligible child’s enrolment and utilization of the services
(ICDS and RGNCS) at any point in time within a one-year period ending on the date
of data collection. Key here is enrolment and utilization, both of which are essential

for take-up to be documented.

The early childhood period, although understood to include children from birth to

eight, is narrowed down in this study to include children between 1% and 5.

49 Although the programme is limited in its scale and no new créches have been sanctioned
since 2009 (see Chapter 2).
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Early childhood services in this study include out-of-home, integrated or stand-alone
preschool education or creche and day-care services for children in the early

childhood age span, i.e. between 0-8 years.

Working mothers in this study include mothers of 1%2-5 year-olds that are engaged in
paid work, part or full time, in the informal sector (not governed by any labour or

social security laws). They may work either inside or outside of the home.

The informal economy is the unrecognized and unregulated employment sector that is
neither controlled by the government nor governed by labour laws or social security
provisions. The informal economy does not contribute to the country’s GNP (Gross
National Product)*. Examples of occupations in the informal Indian economy include
domestic helpers, self-owned small-scale businesses (e.g. tailoring, beauty services),
and any other jobs in a private enterprise (e.g. local shops and stores, and educational

establishments such as neighbourhood créches, schools etc.).

4.3.2 Matching research questions, research participants and methods

The selection of study respondents was based on one key criterion: that they be most
appropriate for responding to the research questions posed (Creswell, 2009; Kuper,
Lingard and Levinson, 2008; Kvale and Brinkmann, 2009; Sargeant, 2012; Saunders,

2012).

Both the participants and the study location were selected because they “inform

important facets and perspectives related to the phenomenon being studied”

¥ To clarify, the government collects data on the extent of the informal economy, but because
it is not technically covered by tax, the informal economy does not contribute towards the
country’s GNP.
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(Sargeant, 2012, p.1). Because the first four research questions of this study relate
directly to working mothers’ experiences (regarding childcare arrangements,
needs/expectations from government services, take-up and use of the ICDS and
RGNCS), their participation in this study was central. The fifth question, on the
factors or combination of factors affecting take-up, was approached from three
positions: that of the working mother herself (who would provide more personal,
individual explanations), the elites (who would offer more macro programme-related,
policy-oriented or discourse-driven insights), and ICDS and RGNCS centre workers
(who would be able to comment on everyday experiences relating to centre operations
or parent-centre interactions, e.g.)’'. The selection of these groups of respondents also
falls in line with critical realist principles on the selection of potential interviewees
(Pawson and Tilley, 1997): The subjects of social programmes (i.e. working mothers)
are likely to be most sensitive to and motivated by programme operations - they are
excellent candidates for gathering information on how personal choices are made on a
day-to-day basis while interacting with programmes. The practitioners group (i.e.
children’s centre workers), based on their daily presence at centres, are best for
learning about what works for whom within specific programme contexts, although
they may be unable to reflect on the more abstract, context-mechanism-outcome
configurations investigated by Realistic Evaluations. It is the third group of
respondents — policymakers (i.e. policy experts/elites) that is able to engage with such
abstractions as a result of their experience with drafting, running, or evaluating
multiple programmes in the field. Policymakers also provide testable theories on how

and why programmes work or fail (although it is important to remember that

*" Although this data was not eventually used for the analysis (See Section 4.5).
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policymakers often create definitions of ‘success’ and ‘failure’ in the first place).
According to Bogner, Littig and Menz (2009) interviews with such experts/elites have
various benefits: they are a relatively quick way of gathering detailed information, help
produce concise and focussed data, and enable the researcher to gain access to

extended networks of experts in the field of interest.

Devising appropriate methods for collecting data was a two-part process. The first
revolved around thinking through what method would be most appropriate for which
research question (Teddlie and Tashakkori, 2010). For research questions 1 (on
childcare arrangements - exploratory and descriptive elements), 2 (needs and
expectations from services — exploratory and descriptive element), and 4 (experiences
with government services — primarily descriptive element), a mix of open and close-
ended questions was considered more suitable. For research question 3 on the take-up
of services (exploratory element) a more quantitative approach (establishing a
numerical value for take-up) was deemed to be fitting. Finally, for research question 5
(factors affecting take-up - primarily explanatory element), a more in-depth analysis

drawing on the qualitative tradition was considered most appropriate.

The decision making on the selection of methods included a second part: to select
tools that were expected to be most appropriate in eliciting responses from the
different groups of participants. The decision on the method to use should be based
on the creation of “a meaningful type of communication which maximizes the
information flow” (Sayer, 2002, p.245) by focusing on the research product generated
as a result of using a given set of methods rather than selecting one based on
familiarity, simplicity or speediness (Carter and Little, 2007). The pilot exercise was
valuable in this regard: whereas semi-structured interviews were initially deemed
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appropriate for collecting data from mothers, the pilot study led to the discovery of
the problem of limited expression, where mothers provided responses that were
extremely terse (often a few words rather than a full sentence) and lacking in detail
despite substantial probing. This may have been a result of the general, everyday
nature of the topic of discussion (childcare arrangements) on the one hand; and the
limited confidence and/or articulatory ability of mothers on the other (the more
educated or aware mothers, and those working longer hours outside the homes, e.g.,
were found to be more expressive than others). There were no
language/communication barriers faced that could have led to these results. Because
the maximization of information flow was the primary aim, a semi-structured survey
comprising closed and open-ended questions (constructed using pilot study findings

and existing tools in the field - see Section 4.3.5 below) was devised.

For similar reasons, a semi-structured survey with closed and open-ended questions
was devised for the participating children’s centre workers. The choice of tool for the
participating elites was quite straightforward in comparison: a semi-structured
interview was deemed most appropriate based on the diversity of their profiles (e.g.
academics, policy practitioners, government officials etc.). More details on the

structure and content of tools can be found in Section 4.3.5 below.

4.3.3 A note on triangulation

Creswell and Miller (2000) define triangulation as the process by which “researchers
search for convergence among multiple and different sources of information to form
themes or categories in a study” (p. 126). In addition to data convergence,

triangulation can also be a means for assessing data divergence, which is considered
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valuable when studying complex phenomena requiring further in-depth investigation
(Teddlie and Tashakkori, 2010). Often used as a method for establishing validity and
rigour in the research project, or for limiting biases in the research process (Wynn
and Williams, 2012) (see Section 4.4), triangulation, according to Denzin (1978), goes
beyond the combination of data, to mixing investigators (i.e. more than one
researcher/observer), theories (or theoretical frameworks/hypotheses), and methods
(combinations within- as well as between-methods/methodologies). From a Critical
Realist point of view, triangulation serves two purposes (Wynn and Williams, 2012):
first, the researcher is able to tackle any existing perceptual deficiencies by
approaching a phenomenon from different standpoints. Second, the differential
nature of underlying structures and mechanisms calls for the utilization of multiple
means for identifying them thoroughly. Of the four types of triangulation outlined

here, three have been applied to the present study:

Data Triangulation is realised by collecting data from working mothers, children’s
centre workers (both ICDS and RGNCS)>, and experts/elites (government officials,

policy practitioners, academics etc.).

Methodological Triangulation is achieved by utilising multiple methods for data
collection (semi-structured interviews and surveys), and techniques for data analysis

(quantitative summary statistics and qualitative syntheses).

Theoretical Triangulation is accomplished by utilizing two theoretical frameworks for
situating the analysis: (i) determinants of programme performance, and (ii) barriers

and bridges to take-up (see Chapter 3).

52 Although children’s centre workers were part of the planned study sample, there were
complications during data collection that prevented this data from being used for analysis
(see Section 4.5).
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4.3.4 Sample and sampling strategies

The population of interest for the study comprised working mothers from low-
income urban slums with children aged between 1%2 and 5. Non-probability purposive
strategies were used for sample selection, achieved through multi-stage sampling. The
city of Delhi was selected as the location for this study based on the dual criteria of
practicality and feasibility, particularly, familiarity with the local language and
context, compared to the relatively higher costs (financial and time-related) of
conducting research in an unknown city. Three sets of respondents were identified
from each location - working mothers from low-income areas with children aged
between 1% and 5, children’s centre workers (from both the ICDS and RGNCS), and
policy experts/elites (ECEC specialists, e.g. academics, policy practitioners,
government officials, those working in research organisations etc.). The total number
of participants (proposed and actual) within each group and the corresponding tool

for data collection is presented in Table 10.

Table 10. Study Participants and Tools for Data Collection

Sample Tool for data collection Number Number
(proposed) (actual)

Working mothers (mix of users and non- 200 200

users of ICDS and RGNCS programmes)

Working mothers (subset of the above and ~ Semi-structured survey (mix 50 50

users of ICDS and RGNCS programmes of closed and open-ended

only) questions)

Children’s centre workers - ICDS 20 21

Children’s centre workers - RGNCS 20 16

Policy experts/elites — academics, policy Semi-structured interview 15 15

practitioners, govt. and non govt. (based on a topic guide)

Total 305 302

The sample size for each group was determined by utilizing qualitative rather than
quantitative strategies. Sample size in qualitative research “depends on what you want
to know, the purpose of the inquiry, what's at stake, what will be useful, what will have
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credibility, and what can be done with available time and resources” (Patton, 1990,
p-184). In accordance with these criteria, a sample size of 200 mothers (+50 that were
part of a follow-on survey), 40 children’s centre workers (20 each from the ICDS and

RGNCS programmes) and 15 elite participants was generated.

Even though numbers were fixed prior to beginning data collection, sample saturation
i.e. reaching the point at which collecting data from additional participants does not
lead to acquiring any new information (Kuper, Lingard and Levinson, 2008; Morse,
1994) for the participating mothers was achieved long before 200 interviews were
completed. The concept of saturation was not applied when conducting expert/elite
interviews, the rationale being that the information collected via these would be
supplementary (albeit valuable) to that collected from the working mothers. It was
expected that data-intensive exchanges with a select group of such experts would
provide sufficient information to work with in comparison to the relatively greater
effort and time taken in collecting additional amounts of data. A similar rationale was
utilized for capping the number of semi-structured surveys with children’s centre
workers. When these figures are compared to those consolidated from existing
literature by Guest, Bunce and Johnson (2006), the indicative sample size ranges from
a minimum of 4 (if coming from a homogenous population) to a maximum of 36

interview respondents (for an ethnographic study).

Sampling the study location. The primary criterion for selecting the study location
was to locate one that offered abundant ECEC choice including government, NGO,
private, and any other services for childcare and/or preschool education. The aim was
to collect in-depth information on childcare arrangements and assess the relative
utility of the two government programmes with respect to other available options, in
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order to identify the barriers and bridges to uptake most effectively. A list of potential
study locations was created by gathering and merging data from three sources: (i) the
2001 Census data® on the number and locations of slums across Delhi, (ii) lists of
ICDS and RGNCS locations in Delhi released by the MoWCD (readily available
online), and (iii) lists of slum intervention areas for two NGOs working on ECEC in
Delhi. Lists (i) and (ii) were merged to generate a list of all slum locations in Delhi
with both ICDS and RGNCS centres. This list was compared with (iii) above, at which
stage one NGO was eliminated because there were no common locations. The second
NGO was then contacted to seek support for data collection with a list of suitable slum
locations. The final location was selected based on the choices provided by the NGO
and the most practical location (for the researcher) out of these. Figure 4 below

summarizes this sampling procedure.

1. List of slums in Delhi 2. List of ICDS centres in Delhi 3. List of RGNCS centres in Delhi
(Census of India, 2001) (Ministry data, 2010) (Ministry data, 2010)

>I Merge lists 1, 2 & 3 above I(

I
v v v v

4. Slums without 5. Slums with ICDS 6. Slums with RGNCS 7 Slums without
ICDS centres in Delhi .centres 11.1 Delhi .centres 11.1 Delhi RGNCS centres in
(not included in (included in study) (included in study) Delhi
study) | | (not included in study)

| 8. List of Delhi NGOs working on ECEC in slums |

y
| Merge lists 5, 6 & 8: Final list of potential slums (sampling frame) |

Figure 4. Sampling the Study Location

The sample of working mothers. A multi-level purposive sampling strategy was

employed to identify the sample of mothers for this study, who were located from a

°% Note that the 2011 census data was not released at this point in the study.
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single slum to maintain the uniformity of context in line with the principles of CR.
Such community-based sampling was undertaken with the aid of a local NGO (as
mentioned above). Once identified, NGO gatekeepers enabled access to potential
participants within the study location, promoting icebreaking, and facilitating trust
building that not only saved time but also increased the reliability of mothers’
responses. It was anticipated that the existing children’s centres (ICDS, RGNCS or
NGO) within the identified slum would provide population lists of 0-8 year-olds in
the community that could then be utilized as the sampling frame for mothers;
however this did not work. While the NGO only had lists of children enrolled as part
of its programme, the ICDS, which is meant to conduct periodic population surveys
of the 0-6 year-olds in a community, furnished either incomplete or out-dated lists*.
The final sampling strategy was therefore purposive, with respondents recruited based
on: (i) whether they had child between 1% and 5 years, and (ii) whether the mother
was employed (both part/full time, and at home/outside). The specific strategy applied
was thus criterion sampling (Patton, 1990, p.176). In the first round, 200 working
mothers with eligible children (but not necessarily users of either the ICDS and
RGNCS) were sampled via door-to-door recruitment and, occasionally, snowballing.
This group was surveyed on their childcare arrangements and take-up of government
(or other) services (see Section 4.3.5 below), the intention being to sample a mix of
users (potential and actual) and non-users of government services (but users of other
services, e.g. private or NGO) to be able to assess overall levels of ICDS and RGNCS
take-up. In the second round, 50 long-term users (those regularly using either of the

two government services for at least one year from the date of data collection) - 25

** The RGNCS did not have population lists either.
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each of the ICDS and RGNCS - were sampled for follow-on surveys capturing
government service usage experiences. These participants were identified in the first
instance at the end of the round 1 survey, and based on whether they consented to a
second follow-up survey, were re-interviewed on a second occasion. Data collection
during this second round was stopped once a total of 25 users of each service had been

covered (see Figure 5).

Surveys of working mothers of 1 ;-5 year olds in a Delhi slum

n =200
Potential users of Actual users of Other users (informal childcare, e.g. family,
services services friends etc.)
|
Users of NGO services | | Users of govt. services | | Users of private/paid services
2 v
| Usersof ICDS | | Users of RGNCS |

v

Follow-on surveys with regular users of govt. service
(n =50, 25 ICDS + 25 RGNCS)

Y
| Total surveys = 200 + 50 = 250 |

Figure 5. Working Mothers: Sampling Procedure

The sample of children’s centre workers. Children’s centre workers from the ICDS
and RGNCS were also sampled purposively using criterion sampling (see Figure 6).
The lists of slum locations across Delhi with both ICDS and RGNCS centres
mentioned previously were used to identify potential locations for drawing this
sample. Once the necessary permission from the related state government department
(for the ICDS) and state-level créche implementing agency (for the RGNCS) was
received, both lists was sub-divided into clusters of geographic locations, each of

which was visited in turn, until data collection with the total number of targeted
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participants was achieved. This strategy worked slightly differently between the ICDS
and RGNCS. In case of the ICDS, based on the relatively higher presence of centres in
general, 3 slum communities from which 7 centre workers each were surveyed
brought the total number of interviewees to 21. The seven workers from each location
were selected based on the ICDS block supervisor’s discretion, who functioned as a
gatekeeper limiting access to the larger pool of potential participants®. The number of
créches within each slum was much smaller in comparison in the case of the
RGNCS*. This group of participants was recruited by arriving at communities and
approaching centre workers (if found) for an interview (based on the permission
received from the implementing agency financing these créches): seven such slum
locations were visited from which a sample of 16 centre workers was drawn and
subsequently surveyed”. Data collection for this group of participants was a much
more time-consuming process considering the relative scarcity of functional centres.
Data collection was stopped at 16 participants when several further visits did not elicit

any results (see Section 4.5).

°® Data collection was heavily biased as a result of this interference (and additional reasons),
because of which this dataset was rendered unusable (see Section 4.5).

*® There is no population based government directive on the number of créche centres,
neither is this scheme as wide in its geographical scope as the ICDS (see Chapter 2).

*" Note that the sample drawn from each of these 7 locations was not uniform by any means,
and was dependent, primarily, on finding a functional créche centre.
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1. List of slums in Delhi
(Census of India, 2001)

2. List of ICDS centres in Delhi 3. List of RGNCS centres in Delhi
(Ministry data, 2010) (Ministry data, 2010)

>I Merge lists 1, 2 & 3 above I<
|

v Y Y N4
4. Slums without 5. Slums with ICDS 6. Slums with RGNCS 7. Slums without
ICDS centres in Delhi centres in Delhi centres in Delhi RGNCS centres in
(not included in (included in study) (included in study) Delhi
study) (not included in study)
y Y Y y Y Y A
|Cluster 1| | Cluster 2 | | Cluster 3 | | Cluster 1 | | Cluster 2 | | Cluster 3... | | Cluster 7 |
¥ y ) 4
[n=7] [n=7| [n=7| n=16 |

Figure 6. Sampling Strategy: Children's Centre Workers

The sample of expert/elite interviewees. This group of academics, policy
practitioners, government and non-government officials, and early years policy
researchers was identified using purposive (criterion) sampling and snowballing
techniques. There were two strategies applied for identifying participants: first, a list
of experts in the field of ECEC was extracted using an online directory of resource
persons in social sciences and health (NIPCCD, 2008). From this, another list of
resource persons located in the Delhi area was created, and email invitations sent.
Those that responded favourably were included the final sample. A second strategy
utilized social and professional networks to contact potential participants, or to follow
up on those contacted already (e.g. through strategy 1 above). Those who were
interviewed sometimes provided leads into other potential interviewees, leading to the
recruitment of further participants. The total sample size achieved at the end of this

exercise was 15 (see Figure 7).
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1. NIPCCD directory of resource ‘ 2. Social Networks ‘ ‘ 3. Professional networks ‘
persons in social sciences and health

y

Y v
l’ —‘ Snowballing Snowballing

Early years resource persons identified |

L 4
List of early years resource
persons in Delhi area created

l A 4

| > N=15

Potential participants contacted

—ﬁ Potential participants contacted ‘4—

Figure 7. Sampling Strategy: Expert/elite Interviewees
4.3.5 Tool content and design

There were two broad categories of tools devised for this study. Semi-structured
surveys comprising a mix of closed and open-ended questions were devised to collect
data from working mothers and children’s centre workers. Administered through
face-to-face interviews, these tools were developed in English but conducted in Hindi.
Topic guides were developed to conduct semi-structured interviews in English for the
participating experts/elites. The broad approach taken in drafting both tools derives
from theory-driven interviewing where “the researcher's theory is the subject matter of
the interview, and the subject is there to confirm or falsify and, above all, to refine that
theory” (Pawson, 1996, p.299). The content of study instruments was thus designed
based on the programme theories and theoretical frameworks selected for the study

(see Chapter 3) that were then discussed by each group of respondents.

Tools for mothers. The rationale for selecting semi-structured surveys as the tool of
choice for mothers has already been described in Section 4.3.2. This tool was
structured in terms of the number of questions covered and the order in which these
were asked. It was semi-structured in that the wording of each question varied based

on the interaction with each mother being interviewed. The tool thus devised is
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different from a typical survey primarily in that while surveys may be filled-in by
participants, these semi-structured tools were administered to each participant
through face-to-face interviews by the researcher (see Section 4.5 below). The decision
not to use semi-structured interviews with mothers depended largely on the data
collection experience of the MPhil pilot, as has been explained previously. Another
possibility included using focus groups, usually conducted with batches of 5-7
participants. These were deemed unsuitable primarily because the data collection
exercise did not seek the joint construction of meaning and/or experiences, but to
capture each participant’s individual experiential context vis-a-vis work, childcare,

and the use of government ECEC.

The tools thus devised (i.e. main and follow-on surveys) were constructed by utilizing
a number of reference tools, questions from which were either used directly or
adapted based on the study context. The main tool was constructed using the

following:

1. Fertility and Family Survey (FFS) model questionnaire for women, 1992 (UNECE
— United Nations Economic Commission for Europe)

2. Flash Eurobarometer 247 survey: Family life and the needs of an ageing
population, September 2008 (European Commission)

3. Early childhood education: program evaluation package, 2009 (World Bank)

4. Siskiyou county childcare and preschool survey for parents (Siskiyou County,
California, USA)

5. NatCen 2009-10 childcare main stage questionnaire (NatCen Social Research, UK)

6. National Family Health Survey, India (NFHS) round 3 women’s questionnaire
(ITPS, India)
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10.

Parents' Demand for Childcare, 2001 (UK Department for Education and
Employment and NatCen Social Research)

Ofsted questionnaire for parents of children attending childcare settings, 2008
(Ofsted, UK)

Today’s parent childcare survey, September 2006 (Todaysparent.com, Canada)

Young Lives round 1 India schedule for children <1 year, 2002 (DFID, UK)

The final survey instrument developed was divided into four sections: (i) background

information relating to mothers, their child aged 1%:-5, and their families, (ii) work

and childcare, (iii) childcare arrangements and use of ECEC (including government

services), and (iv) opinions and attitudes regarding children/childcare. A copy of this

instrument is included in Appendix 12.1.

The tools used to construct the follow-on surveys with users of the ICDS (constructed

first) and RGNCS (adapted from the ICDS) were:

Early childhood education: program evaluation package, 2009 (World Bank)

ICDS evaluation study, 2004 instrument for users and non-users (Centre for
Equity Studies - CES, India)

Parents' Demand for Childcare, 2001 (UK Department for Education and
Employment and NatCen Social Research)

National Family Health Survey, India (NFHS) round 3 women’s questionnaire
(ITPS, India)

NatCen 2009-10 childcare main stage questionnaire (NatCen Social Research, UK)

Focusing on the use of the ICDS and RGNCS, the themes covered in these surveys

included: (i) enrolment details and reasons for use, (ii) access to and regularity of
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services, (iii) contact/experiences with centre workers, (iv) levels of satisfaction,
problems faced, and (v) utilization of component benefits (e.g. nutrition, preschool
education, health services etc.). Copies of each of these instruments are included in

Appendices 12.2 and 12.3.

Tools for centre workers. Two separate surveys instruments, one each for the ICDS
and RGNCS, were developed for this group of respondents. As with the mothers’
surveys, these instruments were constructed using a pre-existing tool (the 2004 ICDS
evaluation study schedule for centre workers, CES, India), but also drew heavily on
the interview guide devised for the same group during the MPhil pilot study. This tool
was also first constructed for the ICDS and then modified for RGNCS centre workers.
The themes covered included: (i) a demographic and work profile of the centre
worker, (ii) the everyday functioning of centres, (iii) services/benefits available and
their details, (iv) the enrolment and attendance of children at centres, (v) levels of
community awareness/engagement, (vi) funding mechanisms and training provisions,
and (vii) workers’ perceptions of ECEC and their programmes. Copies of each of these

two instruments can be located in Appendices 12.4 and 12.5.

Tools for expert/elite interviewees. The use of semi-structured interviews for this
group allowed the “grouping of topics and questions that the interviewer can ask in
different ways for different participants” (Lindlof and Taylor, 2002, p.195). The
interviews were face-to-face, free-flowing discussions guided by a set of topics with a
list of pre-formulated questions for guidance. The order and wording of questions was
based upon the natural course of interaction with respondents (Corbetta, 2003). Not
all the topics were covered during each interview, the focus being driven and limited
by the experience/expertise of each participant. Two versions of the interview guide
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were developed (their content varying slightly): one for government officials and
another for all other experts/elites. The themes covered in the guide for government
officials included: (i) government ECEC programmes in the country, (ii) their
implementation and effectiveness, (iii) constraints to policy formulation and/or
delivery, and (iv) recommendations/future vision regarding policies. The themes
covered by the guide for policy experts/elites included: (i) definition/s of ECEC, (ii)
government provision for ECEC, (iii) take-up and non-take-up, (iv) the ICDS and
RGNCS (current status, reforms, performance), and (v) future vision/policy
recommendations. Copies of each of these two interview guides can be located in

Appendices 12.6 and 12.7.

All tools constructed for this study underwent 2 to 4 iterations in total before being
finalised. Although constructed using the lessons learnt from the initial pilot exercise,
these tools were tested in the field with 3 mothers, 2 centre workers (only RGNCS)

and 1 expert/elite, following which actual data collection began.
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4.4  Axiological and Ethical Considerations

Axiology may be defined as “the science of inquiry into human values ... [that]
enables people to identify the internal valuing systems that influence their
perceptions, decisions and actions” (McGregor, 2011, p.2). Values play an important
role at all stages of the research process. The choice, however, is between taking a
value-neutral/value-free versus a value-laden position in research (Giuculescu, 1998).
There are three ways in which taking a value-laden position affects this study.

The first is by influencing the purpose of research. The motivation for this study lies in

an interest in social betterment®®

and welfare through an alternative values inquiry
approach that proposes to view success or failure in terms of what is valued by the
users of a programme. This is in line with Critical Realism (the values-probing stance,
see Chapter 3) that promotes an emancipatory axiology (DeForge and Shaw, 2012).
The present work seeks to achieve axiological coherence by analysing, and
subsequently, aligning, service provision with the needs of young children and their

working mothers, thereby contributing to their ‘emancipation™ and social betterment

as a consequence of being more satisfied service users.

The second is by shaping and determining the researcher’s role in research (Bryman,
2012; Schulze, 2003). The principles of Critical Realism impact the overall approach
taken by the researcher in conducting this study (see Chapter 3). The principle of
contextual manifestation of phenomena, e.g., led to the selection of one study location

rather than many for uncovering underlying factors/mechanisms affecting take-up

%8 Defined as “the alleviation of social problems and the meeting of human needs” (Mark,
Henry and Julnes, 1999, p.190). Also see Henry and Julnes (1998).

%9 Emancipation in CR is defined as: “the transformation from unwanted, unneeded and/or
oppressive sources of determination to wanted, needed and/or liberating ones” (Hartwig,
2007, p.155).
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most effectively. Similarly, because underlying mechanisms may or may not be
directly observable, mixed methods (i.e. both qualitative and quantitative) were

considered most suitable for undertaking explanatory analysis.

The third is by affecting the nature of knowledge created as a result of undertaking
research (Carter and Little, 2007), which in this case comprises in-depth, contextual
explanations of how combinations of factors work together in affecting the take-up of
the ICDS and RGNCS. Trustworthiness, validity, rigour, and reliability of methods
and processes are relatedly established through the notions of credibility,
transferability, dependability, and confirmability (Licoln and Guba, 1985), rather than

those of replicability or repeatability (traditional positivist notions).

As has been mentioned in the opening to this chapter, Axiology is primarily
concerned with the role of the researcher in the knowledge-making process; and
recognizes that researcher values, biases and prejudices impinge upon how an inquiry
is framed, and research conducted. Related to this is the socio-cultural positionality of
the researcher vis-a-vis the research topic, which is described next. There were four
research-based personal beliefs that impacted how this study was conducted. First: a
belief in the significant role played by early childhood services in the development of
young children. Second: a belief in the need for state-provided childcare services for
supporting the needs of working women, especially those in precarious jobs with no
government benefits. Third: a belief in the salience of the family as a prerequisite to
children’s healthy development. And fourth: a belief in the evaluation of service
performance from a wuser perspective, both as a tool for effective policy

implementation as well as a means for the social betterment of children and mothers.
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In the context of these personal beliefs, a conscious attempt was made to engage in
reflective-reflexive (Jones, 2001) thinking, and, periodically, taking two steps back
from the research process (Jenkins, 1992) in order to review progress. This was done
particularly when conducting surveys with mothers, who, for instance, often held
views different from the researcher’s own, when it came to childrearing and/or

childcare.

Alongside the personal values of the researcher, her own social and cultural
characteristics also tended to affect data collection. These factors were recognized and
accounted for when planning and adapting strategies before and during the fieldwork
phase to ensure the trustworthiness and validity of data. Ganga and Scott (2006) posit
that having ‘cultural proximity’ as an insider conducting research may paradoxically
lead to an increased awareness of the finer social differences between researcher and
participant. The researcher’s experience in the context of this study may be described
as composed of multiple shared dualities comprising both similarities and differences,
leading her to constantly switch between the ‘insider’ and ‘outsider’ role, as
appropriate, when conducting research. Being an Indian woman from Delhi (thus
sharing both the national and subnational culture) and speaking the same language
(Hindi) were some of the shared features that facilitated access to and trust building
with mothers. However, coupled with these were starker differences relating to socio-
economic class and educational background, as well as the classic ‘researcher-subject’
positioning; augmented further in the presence of these existing divergences. The
mother versus non-mother (and, relatedly, married-unmarried) distinction between
the researcher and participating women was additionally significant in the context of

the present study, as much of the interview time was spent in discussing affairs
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relating to the marital family and children. A final (although false) distinction -
government representative vs. ‘the poor public’ - was also discovered during
fieldwork when mothers perceived the researcher to be a government representative
conducting a benefits-related census, and thus able to take away something, which
made them feel both insecure yet also pressured to participate. The researcher, of
course, constantly clarified her role and purpose for visiting the community. The

presence of NGO facilitators was especially beneficial in this regard.

A number of measures were subsequently taken to reduce the distortion of data as a
result of these differences. A considerable effort to open up the personal self, as a
means of developing a shared sense of intimacy between researcher and participant,
was made. Details about the educational and family background of the researcher,
area of residence and the interest in the research topic were provided. The analogy of
a college student doing holiday homework/a school project worked extremely well in
explaining to potential participants why the researcher was spending her days in their
slum at the peak of the summer season. A conscious effort was also made to act in
accordance with the prevailing slum subculture in order to mitigate the social and
class differences between the researcher and participants. This was attempted by, e.g.,
adapting personal appearance (tied up hair, traditional Indian clothing, and no
jewellery or make-up), sharing sitting space inside homes (instead of the traditional
chair versus floor seating arrangement common among people of different classes),
taking up on offers to eat together by mothers, and accepting any other acts of
kindness or help offered by the community folk (to drink refrigerated water or take
some rest inside the home, e.g.). Coupled with the presence of NGO workers that

were familiar faces in the community, these measures helped gain access and
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considerable acceptance into an otherwise closed community and form a healthy

rapport with mothers.

4.4.1 Ethical considerations

Related to axiology is ethics, two aspects of which are now discussed. The first relates
specifically to the ethics of researching vulnerable participants, while the second
discusses a set of standard procedures to be followed when conducting research

ethically.

When conducting research with vulnerable participants, one needs to take into
account both those who are innately vulnerable as a result of their position in society
(e.g. the poor), and those who become vulnerable as a result of their participation in
the research process. Tisdale (2008) uses the terms ‘a priori’ and ‘a posteriori’
vulnerability to describe these two categories respectively. Engaging with the ethics of
vulnerability also requires reflecting upon the issues of “power and consent,
confidentiality and trust, risks to researchers and potential harm to participants, as
well as the broader cross-cutting issues of gender, culture, human rights and social
justice” (Pittaway, Bartolomei and Hugman, 2010). The three-fold principles of
‘autonomy’ (to agree to, or decline participation), ‘beneficence’ (doing good and
preventing harm to participants) and ‘justice’ (fair treatment and recognition of the
contributions made by participants) (Orb, Eisenhauer and Wynaden, 2000) are
considered the cornerstones of ethical research in this regard. Drawing upon the

principle of reflexivity further helps in dealing with difficult and/or unexpected ethical
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challenges in the field that necessitate swift and timely resolution (Guillemin and

Gillam, 2004).

The application of the above principles to the present study led to a number of
considerations and challenges. An attempt was made, first, to be sensitive to the
rhythms and schedules of both participants and gatekeepers who agreed to devote
their personal time to this study. A related effort to understand and reflect sensitivity
towards the prevailing subculture was also made. It was recognized, further, that
cultural norms might force participation - some mothers would, for instance,
participate out of an obligation to be nice or an inability to refuse. It was especially
important, therefore, to be alert to any sign of unwillingness to participate — e.g. stiff
and/or awkward body language, a lack of cooperation once consent was given, and the
application of pressure by others (e.g. family members) to compel participation.
Vulnerability also manifested in terms of a limited understanding among mothers of
what participation entailed. This sourced, sometimes, from their limited linguistic
competence, and at other times unfamiliarity with how research works in general, or
suspicion relating to what it might entail (or take away). It was also realised, over time,
that mothers sometimes gave consent in the false hope that the researcher was in the
community to offer permanent employment. Where recognized, clarifications were
formally provided and concerns, if any, were addressed. Conscious efforts to avoid
any misunderstandings with potential participants were also made - e.g., the use of
jargon was avoided when describing the study, and mothers were encouraged to ask
questions unabashedly to confirm complete willingness to participate. However on
other occasions, and once established that participation was not going to be entirely

voluntary, any subsequent attempts to seek consent were no longer made.
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A vulnerability that was experienced during the fieldwork stage, already discussed in
Section 4.3.2 above, relates to the problem of ‘limited expression’ among mothers.
This was addressed by adapting the tool and method of data collection; through the
use of survey instruments administered as face-to-face interviews that, because of
their structure, provided greater scope for both probing and prompting when
compared with semi-structured interviews that had been (unsuccessfully) used during
the pilot study. Mothers were also often noted as trying to give either socially desirable
answers, or responses that were respectful of, or in line with prevailing cultural values
(particularly with relation to views on the gendered division of care responsibilities,
and home versus centre-based childcare). Such situations were resolved by either
repeating the question, or confirming whether opinions and responses remained
consistent when similar questions were asked differently at other points in the
interview session (see sample surveys in Appendices 12.1-12.3). Conducting
interviews in isolation, such that answers were not moderated or affected by the

presence of other family members, reduced a further potential for biased responses.

There was an entirely different set of vulnerabilities when collecting data with centre
workers. It was important, first and foremost, to be aware of potential conflicts of
interest faced by government centre workers when participating in this study and to
acknowledge that participation could increase the vulnerability of centre staff.
Workers may have been under pressure, e.g., to present a positive image of
government centres in an attempt to reflect success or based on a fear of backlash by
senior administration in case any perceivably negative feedback was provided. This
understanding very significantly impacted the content of the centre worker tool -

questions, for instance, were framed using more factual-neutral rather than
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judgmental language, revolved around the workers’ views on parent perceptions
rather than a direct assessment of the programme in their own views, and drew upon
internationally validated tools from the field rather than an entirely self-created

survey (see Appendices 12.4-12.5).

A second set of ethical issues relating specifically to ICDS centre worker interviews
was the realisation that key informants (block supervisors) were in a position of power
when it came to making decisions about which centre workers would participate, and,
perhaps more implicitly, what they could and could not discuss when being
interviewed. This was primarily due to the government procedure relating to consent
seeking that was imposed on the study, where permission from the ministry was
granted subject to block supervisors ‘helping” with participant recruitment. These key
informants thus blocked access to participants on the one hand, while giving no real
choice to centre workers to independently consent to participate on the other.
Although not much could be done to contest this recruitment strategy, an attempt to
minimize any further bias was made by asking for interviews to be held in isolation.
To the researcher’s surprise (and dismay), however, interviews were authorized to run
only as focus group discussions between handpicked centre workers in the presence of
block supervisors. The combined effect of these scenarios not only compromised data
trustworthiness, but also placed centre workers in an environment of heightened
vulnerability. It had already been established that centre workers would be likely to
provide positively biased feedback about government services, but the possibility of
this happening multiplied manifold within the group discussion configuration and in
the presence of block supervisors for the duration of data collection. It was also

difficult to assess when centre workers might have been unwilling to participate, but
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unable to express it because of pressures from the block supervisor. This imposed a
number of constraints on the research process and compromised data quality. Centre
workers were observed as engaging in ‘guarded disclosure’ — answering questions with
caution, displaying closed body language, communicating using measured words,
often providing seemingly rehearsed or duplicated answers, and avoiding criticising
the programme in any way. There was, in fact, also one occasion where a statement
about food poisoning at a centre because of a dead rat was retracted after the block
supervisor intervened, rubbishing it as a rumour and reprimanding the participants
for misrepresenting the programme in front of the researcher. The handpicking of
research participants who had no real opportunity to give consent freely, the
conducting of the interviews as group discussions, and the overpowering presence of
the block supervisor that increased centre workers’ vulnerability contributed to
inaccurate descriptions and the possibility that data was being fabricated - leading to
the decision to not use it for analysis. Because a comparative analysis of ICDS and
RGNCS take-up was intended in addition to an independent analysis (because both
programmes are located within the same broad policy and cultural context), the

RGNCS practitioner dataset was also excluded from analysis.

A final instance of ethical vulnerability - in this case of the researcher herself — was
experienced when sampling RGNCS centres for practitioners’ interviews, when, some
creche centres that were visited based on a centralised (up-to-date) list available
online, were found to be non-functional, or, in some cases, even non-existent (e.g. the
listed address being a home location). The decision to use a centralised list on the
government website rather than what was custom-created by one of the implementing

agencies that had been receiving funds to run centres was based on a rationale around
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reducing bias and increasing data trustworthiness - as it may have well been that the
implementing agency only included ‘star’ centres when populating the list handed
over to the researcher. The ‘vulnerability’ in this context stemmed from one visit
during which the centre was found to be non-existent and the researcher’s presence
there was challenged. Under these circumstances, it was considered best to go away
rather than question the ‘owner’ within what was transforming into a potentially
aggressive environment, as it posed a considerable safety risk to the researcher who
was making an unaccompanied visit. Realising when to not take risks in vulnerable

situations was thus an important lesson learned in this case.

The vulnerabilities discussed thus far bring to light a number of power relations at

play during data collection, with at least five types of identifiable imbalances:

= A first type was the researcher-mother imbalance - the result of social and
cultural differences despite a shared cultural proximity that led to the insider
versus outsider perception, as well as of the classic researcher-participant
distinction characteristic to any research project.

= A second type existed between the government ministry and the somewhat
‘disempowered’ researcher, with the balance tipped towards the ministry that
had the power to determine the terms and conditions based on which
permission to study its centres was granted.

* A third, similar imbalance existed between the researcher and ICDS block
supervisor, the power lying in the hands of the supervisor who, once
permission from the government was received, determined the terms around
which centre worker interviews were conducted - specifically their sampling
and method of engagement, as has been outlined above.
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= A fourth, extremely skewed power imbalance existed between the block
supervisor and centre workers, who, as a result of the pressure exerted by their
hierarchical relationship, were neither in a position to give independent, free
consent nor completely voluntary responses that weren’t externally mediated.

* The fifth and final type was a ‘reverse’ power imbalance between the
researcher and study participants in general. In this case, the researcher’s
affiliation to the prestigious University of Oxford while being an Indian
national granted her considerable power to approach and receive cooperation
from the various categories of study participants - mothers, NGO facilitators,

government officials (especially), and policy experts alike.

The strategies developed to diminish the ‘opposing’ effects of the power imbalances
outlined above were varied (as has been described previously) but also constrained by
the limited timeframe and resources within which the research was to be conducted.
One of the measures for increasing expressibility of mothers could have been, for
instance, the investment of a greater amount of time in the field through the
researcher’s immersion in community affairs through, e.g., volunteering with the local
NGO, or by engaging mothers through the utilization of more non-traditional
methods of data collection such as storytelling and role-playing that, although, more
time- and resource-intensive, may have encouraged them to be more open and free in

expressing themselves.

Besides these special considerations, there were additional standard protocols
followed throughout the study to ensure the ethical collection of data. The informed
consent of participants was sought before data collection, in line with expected ethical
considerations. A participant information sheet was drafted separately for each group
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of respondents, and translated into Hindi for mothers and children’s centre workers
to familiarize them with the study purpose and aims. Participants were assured of
suffering no harm as a result of their involvement and given the option to withdraw
from the study at any point of time without any questions being asked. Data
confidentiality and respondent anonymity were both assured and maintained
throughout the duration of the study. Permission to audiotape interviews was sought
prior to beginning the interview process with the participating experts/elites. The
research project was sufficiently introduced to potential respondents when seeking
participation, with time given to respond to questions or concerns, while respecting
any decisions to not participate. Participating mothers’ time was particularly
respected. Consent-taking was slightly modified after it was observed that reading out
and signing forms was more of a deterrent than a promoter of relaxed and trusting
participation: most of the mothers, who had extremely limited literacy skills felt
uncomfortable signing because of the added responsibility/pressure. Consent was
instead sought more informally and verbally, and once received, documented on the
survey form by noting down the name and house number of the participating mother.
For centre worker surveys, consent was first sought from the state MoWCD (for the
ICDS) and the state-level programme-implementing agency (for the RGNCS). All
collected data was stored according to the data protection requirements, while making
back-up copies of all electronic files. Voluntary work was undertaken for the NGO

that helped facilitate data collection to reflect ethical reciprocity.

There was a final ethical aspect that was taken into consideration once the writing up
of results began. This had to do with the anonymization of the research context, i.e.

the specific slum neighbourhood where the study was conducted, while writing about
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it. The challenge here was to balance between retaining the details of the context while
protecting the identity of the location (and its residents) (Thomson, Bzdel, Golden-
Biddle, Reay and Estabrooks, 2005). The process of anonymization has the potential
to remove key identifying information and reduce the situatedness of data from
within its context (ibid.). In recognizing that the context may indeed be important for
understanding how a given phenomenon is manifested, the name of the slum has
been anonymized but information on its relative location on the city map and some

key characteristics is provided (see Chapter 5).

4.4.2 Rigour, credibility, validity and trustworthiness

Gaining familiarity with the philosophical underpinnings of an approach, and relating
it to the methodology of choice is more likely to lead to richer, robust results
displaying rigour (Appleton and King, 2002). This was achieved by situating the
overall approach within the principles of CR. Rigour was further achieved by
undertaking sampling, data collection, analysis, and reporting iteratively (Carter and
Little, 2007). Credibility and validity relate to the ‘adequacy and appropriateness of
data’ (Morse, 1994). Adequacy, which is achieved by collecting data until saturation is
reached, was attained much before reaching the 200 count for mothers’ interviews.
Appropriateness is reflected by sampling purposively and using methods that best
address the theoretical needs of the study: thus the match between research questions,
participants, and methods described in Section 4.3.2. Validity is more about the data
collection skills of the researcher than the estimation and achievement of exact sample
numbers, although sample sufficiency is important (Patton, 1990). Validity, reliability

and trustworthiness were ensured in a number of ways: building a trustworthy

141



CHAPTER 4

relationship with research participants, important for obtaining authentic responses,
was achieved by approaching them through a familiar community-based NGO
worker. Time was also spent in icebreaking by, e.g., accepting invitations to eat and
drink with participants before/while administering surveys; and by introducing the
researcher and explaining the purpose of the research, while answering questions and
clarifying any doubts that were raised during the process. A conscious attempt was
also made to respect each participant’s time by agreeing, e.g., to return to their homes

on another occasion if they were not immediately available to interview.

A number of measures were undertaken for checking the robustness of data collected.
This began with the researcher taking, firstly, an iterative approach to conducting the
overall research study - thus the research questions determining data collection
tools/techniques; the emerging analytical patterns being checked against the
programme theories devised around take-up; and all of these aspects emanating from,
and tying back to the broader literature that this study was located within. Also, all
key concepts for the study (such as ECEC and take-up) were clearly defined and
operationalized based on existing literature, but also validated and checked against the
understanding of the respondent groups - e.g. that take-up should be relevant when
parents not only enrolled their child but also used part/all of the services on a regular
basis. Further, the process of tool construction was also iterative — the research
questions determined the tool type, content and structure; the instrument being based
upon existing, internationally validated questions/instruments; and the tool thus
constructed was put to test via a pilot exercise to ensure applicability and reliability. A
‘bonus’ check was also possible when a staff member of the facilitating NGO offered

to try out the survey on the field and gave valuable feedback on its overall structure,
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the ordering and content of questions and whether the tool had an overall, smooth

“flow/feel’.

A second category of measures checked the robustness of participant perspectives
during fieldwork. Because mothers were interviewed from within the same slum
community that offered a handful of government ECEC services, it was possible, once
approximately half the data was collected, to organise visits to each of the government
centres they discussed to cross-check some of the findings. Although there was no
formal tool that was specifically devised for undertaking such a cross-validation, it was
possible to verify/compare information by, e.g., chatting with centre workers; sitting
through a full day and observing centre functions, infrastructure, or food preparation;
and talking to some parents who came to collect their children at the end of the day
(mostly in case of the RGNCS). Doing this also provided more context to some of the
information collected previously from mothers. Another strategy that checked the
reliability of data reported by mothers lay in the design of the survey, through the use
of repeat questions at various intervals that discussed the same issue but addressed it
differently, or gathered further information on a topic by building upon it (see
Appendices 12.1-12.3). In the mothers’ survey, these included, for instance, questions
on work and employment (e.g. open-ended questions on what type of work followed
by specific questions on part- or full-time, formal or informal type), the target child’s
age and gender (mostly repeat questions posed in different contexts e.g. when
discussing family composition, or childcare service use), the various dimensions of
care arrangements (beginning from an overall - ‘what arrangement’, to, specifically -
government versus non-government, or formal versus informal, or single versus

multiple types of arrangements), and mothers’ opinions and attitudes around the role
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of the family and government in childcare. A third strategy to ensure data
trustworthiness was to watch out for unwillingness to participate and dissipate related
pressures, and address (to the best extent possible) issues of power imbalances or
unequal relationships between the researcher and participants, and government
officers and centre workers. These measures, already discussed in Section 4.4.1 above,
included, e.g., clarifications on the researcher’s affiliation and interest in conducting
the research, potential benefits to participants, emphasising the control by
respondents to decide whether to participate or not, respecting participants’ work
rhythms and availability, taking up on offers of meals and drinks, and ensuring that
interviews took place in a secure and isolated environment. In this regard, and as has
also been described in Section 4.4.1 above, the perspectives of ICDS centre workers
were found to be lacking in rigour and accuracy and thus excluded from the final

analysis.

A third and final set of measures checked for robustness by examining and reviewing
how data was coded and interpreted during the analysis phase of the study. As has
been mentioned above, this was already incorporated into the study design through
the inclusion of repeat questions at various intervals on the survey instruments. Once
collected, some time was spent reading through each completed survey at the end of
each work day to ensure that it had been administered as intended (e.g. the logical
order was followed especially in terms of skip and/or contingent questions), and once
again, prior to coding, to get an overall sense of an individual’s account. Codes were
also checked when data was being digitized and fed into STATA through a process of
repetitive coding to ensure that they had been accurately recorded, but also in case of

open-ended responses that required devising new categories for organising
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information. In this regard, a greater amount of time was spent coding the initial few
surveys (about 10) by coding them multiple times over, and revisiting them when
comparisons between codes and themes were made across surveys and interviews
respectively. Verification was especially important in cases where an existing multiple-
response question with many categories was collapsed into fewer categories, or used
to devise a binary variable, for instance. Finally, data analysis and interpretations were
made using a strategy well-established in literature (Danermark et al’'s 2002
framework on conducting explanatory research based on the principles of CR - see
Table 9 above) and in line with the overall ontological and epistemological framework
of the present work, were checked against and interpreted iteratively within the
theoretical frameworks established for this study, and both recognized and
acknowledged the researcher’s personal values and approach in the meaning-making

process (as has been outlined in the introduction to Section 4.4 above).

Despite these considerations there were some factors that directly impacted the rigour
and quality of data. Bias may have crept in as a result of respondents being recruited
with the aid of NGO workers from the local area, even though safety and access issues
were equally important. Whereas most interviews were privately conducted, there
were some in which others were present and could have influenced participant
responses. For instance, and as has been mentioned above, ICDS worker surveys were
biased because of the presence of the block supervisor who intervened heavily in the
interviewing process (also see Section 4.5 below), rendering this dataset unusable.
There was also some discomfort when mothers spoke of the government in relation to

the children’s centres. Some assumed (despite clarification) that the research was
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commissioned by the government, which may have impacted the nature of responses

obtained.
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4.5  Planning and conducting field work

Following the principles of theory-led interviewing (Tilley, 1996), the nature of
interaction between interviewer and interviewee was as follows: both were assumed to
have individual expertise that was put together in a process of mutual interaction and
negotiation to uncover the factors/mechanisms explaining programme take-up, “the
understanding of contexts and outcomes ... led by the researcher's conceptualizations”
(p-303). The interviewee was expected to draw upon personal experience to accept,
reject, or add to the range of potential explanatory mechanisms conceptualized by the
researcher, who answered questions and clarified conceptual categories wherever
needed, while explaining to the interviewee her contribution in fulfilling the aims and
objectives of the research study. An extended amount of time was spent in explaining
the purpose of the study and the value of participating for a small section of the
sample, with at least one occasion on which a potential participant lingered around to
watch an interview in progress before deciding to participate in the study. Doctoral
fieldwork was conducted over a six-month period in Delhi between January and June
2011, and divided into three phases (see Table 11): (i) contacting participants and
gaining consent (discussed previously), (ii) data collection, and (iii) data

organisation/storage.

The first step was to have all the sampling lists generated, following which the selected
NGO was contacted and potential locations for conducting the study identified.
Community insiders/NGO workers accompanying the researcher on data collection
trips were contacted once the study location was fixed. A day was then spent in getting
familiar with the sampled slum: understanding the physical distribution of blocks and
households, meeting NGO workers and noting office locations, fixing appropriate
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timings for data collection, and dealing with any health and safety concerns. The day

was also spent in trying out tools with three mothers.

Table 11. Phases of Doctoral Fieldwork

Phase Timeline: Task
January - June 2010

I. Initial Contact made via Sampling frame generation

contact and phone/email prior to Selection of study location

consent fieldwork travel Contact/consent: with NGO facilitating field work; with
wherever possible. elites via phone and email; with MoWCD for ICDS, and

ICCW and CSWB for RGNCS worker surveys; with
mothers through direct contact

Testing of field tools
I1. Data Monday to Saturday: 9 Mothers Additional contact/consent
collection AM - 6 PM. Sampling (door-to-door and
snowballing)

Face-to-face surveys: main and follow-
on (separate visits)

Conducted in parallel Elites/expert Additional contact/consent
with mothers’ surveys Sampling (purposive and snowballing)
based on interviewee Conducting of interviews
availability.
Conducted at the end Centre workers Additional contact/consent
of mothers’ data Fixing interview dates with local
collection cycle. administration
Face-to-face surveys
III. Data Completed in parallel Daily log of data collection progress
organisation with data collection. Storage and transcription of elite interview audio files

Storage and transport of hard copies of data to Oxford

The second phase of the study began with the collection of data from 36 blocks of 500
families each (see Chapter 5). Door-to-door recruitment of mothers was conducted by
systematically moving from block to block while occasionally using snowballing to
identify additional participants through existing respondents. The process of seeking
consent from the government for conducting children’s centre interviews, and
expert/elite interviewees was started via phone/email before the fieldwork trip was
made, and continued while data was being collected from mothers. Expert/elite
interviews were conducted in parallel with working mothers’ interviews based on their
availability and convenience. Centre worker interviews were conducted at the end of

the mothers’ data collection cycle; this was a practical decision taken keeping in mind
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the time commitments made with the NGO, as well as a result of the extended delays
in getting approvals from government departments. The final phase was reached
when all the data was sorted, organised and stored. A log tracking the numbers and
sources of data as it was being collected aided this process. Audio files from expert
interviews were transferred, backed up and transcribed, while all forms from mothers

and centre workers were collected in boxes and transferred safely back to Oxford.

Data collection with mothers. Each semi-structured survey that was conducted with
the group of 200 participating mothers lasted for about 45 minutes, with the follow-up
survey with 50 users of the ICDS and RGNCS lasting about 20 minutes. Both surveys
were administered through face-to-face interviews, with the researcher rather than the
participant completing survey forms. One reason for this related to the fact that most
participating mothers possessed limited literacy skills, making a self-administered
paper-pencil tool impossible to use. The second and more important reason related to
how the tool was administered by the researcher: although there was a pre-populated
list of answers available to the researcher, these options were not called out after a
question was posed, and until a response was first received. They were instead utilized
as potential probes, readily available for the researcher to use, for participants who
were unable to provide a full or detailed response to questions. Once obtained, all
responses were coded into pre-populated boxes or written alongside by hand as
required, facilitating the collation of responses at the end of the data collection cycle
as well as rendering the data more versatile for both descriptive summary statistics as
well as more in-depth analyses. Note that these semi-structured surveys were not
audio recorded. There were a few difficulties and challenges faced while conducting

these. The problem of limited expression faced during the pilot study has already been
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discussed in Section 4.3.2. Related to this is the inability to interview mothers who
were unable to speak in Hindi. A second difficulty relating to participant anxiety was
also faced when participants assumed that the research was being commissioned and
conducted by a government representative, or that it was offering some benefit, e.g.,
employment. Detailed information on the purpose of the research and the student
status of the researcher was provided in order to mitigate this difficulty, as were efforts
made to build trust among participants (see Section 4.4). A final constraint, because of
health and safety concerns, and the practical constraints of not being able to work
with the NGO facilitator on Sundays, was that data collection was limited to six days a
week from 9 AM - 6 PM, which meant that some mothers (e.g. those working longer

hours and away from the home) were precluded from participating in the study.

Data collection with children’s centre workers. A total of 16 centre workers were
interviewed from across seven locations with functional RGNCS creches in the city.
Of the list of functional créches available on the ministry website, very few were found
to be running when visited. Data collection was thus capped at 16 respondents
because of the extended amount of time taken in finding these centres. Creches were
reportedly closed for ‘summer vacations’ on many occasions (although there is no
such provision in the policy document), while on at least one other, found to be non-
existent, the location being a home address. Interviews generally proceeded smoothly
after potential participants were presented with the permission letter issued by the
implementing agency, based on which the consent of individual centre workers was

then sought. The interviews lasted about 30 minutes each.

Twenty-one ICDS centre workers were surveyed from 3 slums in Delhi, 7 from each
location. The block supervisor for each ICDS cluster was instructed to arrange
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interviews by the ministry, and as a result there was not much flexibility in participant
selection, including the seeking of individual consent. The block supervisor for each
cluster insisted on running focus groups with seven centre workers at a time instead
of one-on-one interviews, and forcibly participated in these. These group
interviews/discussions took longer at approximately 60 minutes. The block
supervisors for each location sampled firmly intervened in both sampling and data
collection (by moderating and filtering the responses of participants). This led to data
contamination as a result of guarded disclosure thereby rendering it unusable. The
data collected from the RGNCS workers was also not finally used for analysis as a

result of problems with the ICDS dataset.

Data collection with experts/elites. The recruitment and interviews with
experts/elites went hand-in-hand. This was in part because much of the sampling was
achieved through snowballing, but also because of the generally large delays in
receiving the consent of, and appointments with, experts. This meant that the data
collection of experts and mothers was interspersed with each other. A total of 15
audio-recorded interviews that lasted from 45 min - 1 hour each were conducted. A
topic guide was followed for conducting these interviews, used slightly differently for
each individual depending on their experience/expertise and the focus of ensuing
discussions, thus allowing for flexibility in terms of the nature of questions and the
order in which they were asked (see above). The primary difficulty that was faced in
conducting this set of interviews was that no government official consented to
participating in the study except for one consulting expert at the MoWCD, who was
interviewed but did not have any experience of administering either the ICDS or the

RGNCS.
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4.6  Techniques for data analysis

The first step in analysing data involved scanning and digitizing the information
collected. This was discontinued because of practical constraints — there was about 30
kg of data in paper form. The data was instead converted into electronic format by
creating a data (.dta) file using the statistical software Stata (version 12). Separate
original, backup, and working versions of data files were created for the purpose of
storage/analysis, with different files for the two mothers’ surveys (main and follow-
on) conducted. Although 200 mothers were surveyed, the total number of cases for
which the results have been reported is 199; one survey was incorrectly completed and
thus excluded from the analysis. Working copies of data files also included additional,
new variables collated from existing variables as and when required. The data from
centre workers was also converted likewise; although contamination of one set (ICDS)
meant that this entire group (including the RGNCS) was not included in the analysis.
The audio files from the expert/elite interviews were transferred and backed up before

being transcribed and stored as word documents (see Appendix 12.8 for a sample).

Data analysis began once data processing was completed, with findings for each
research question being analysed in turn. The process of data analysis and the
identification and refinement of the two theoretical frameworks (see Chapter 3) went
hand-in-hand. It was possible to use data from mothers’ surveys in two ways: first, in
the form of quantitative data points that were helpful in uncovering broad patterns,
established through the computation of summary statistics. This is well justified
within the critical realist approach. Summary statistics provide a “quantitative
measure of the numbers of objects belonging to some class or a statement about

certain common properties of objects” (Sayer, 2002, p.100). The dataset was also used
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to run a set of binary logistic regressions (the dependent variables under study being
categorical) to further analyse findings relating to the first two research questions of
the thesis. For the first (what are the childcare arrangements made by working mothers
of 1.5-5 year-olds in the sampled research neighbourhood), initial summary statistics
helped establish broad patterns relating to the most common childcare arrangements,
after which regressions were run to establish whether arrangements (specifically, the
decision to use (i) government versus non-government, or (ii) formal versus informal
services) varied along different dimensions of diversity, e.g., family size, religion,
nature of mothers” employment etc. (see Chapter 6). For the second (what are working
mothers’ needs and expectations from early years’ services) summary statistics were
used descriptively to report the most commonly reported needs and expectations,
following which regressions were run to examine whether identified
needs/expectations varied based on contextual diversity, including the child’s age,
nature of mothers” work, family composition etc. The role of quantitative methods in

this study is thus mostly descriptive rather than predictive.

The second way in which data from the mothers’ surveys is used is qualitatively:
where the patterns emerging from summary statistics were used for presenting
descriptive analyses of mothers’ experiences with government services (see Chapter
7). Explanatory analyses were also conducted for uncovering the underlying
factors/mechanisms influencing the take-up and non-take-up of the ICDS and

RGNCS (see Chapter 8).

The semi-structured elite interviews were coded using the qualitative software
package MAXQda. The analysis was a “continuous and iterative process” (Ritchie,
Spencer and O’Conner, 2003) and utilised the Framework Analysis approach, under
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which a “thematic framework is used to classify and organise data according to key
themes, concepts and emergent categories...[eventually producing] a series of main
themes, subdivided by a succession of related subtopics” (ibid., p.220). The process
involved the researcher familiarizing herself with data in order to create initial
analytical categories that were further developed into a framework as each transcript
was read. Because this was an iterative process, it was possible to “reconsider and
rework ideas” (Ritchie and Spencer, 1994, p.177) to make new connections as they
emerged from the data. This data, along with that collected from mothers, was utilized

for analysing the last research question on factors affecting take-up (see Chapter 8).

The analysis presented across Chapters 6-10 is organised by each research question. It
follows the steps outlined by Danermark et al (2002) described in Section 4.2,
beginning with ‘description” and ending with ‘concretization and contextualization’.
The reader is advised to revisit this section, as well as Table 9, to understand how each
of the chapters to follow cover one or more of the outlined stages in undertaking
analyses. Findings are accompanied by a presentation of (mostly) summary tables and
(some) graphs; information on the source of each of these (i.e. the participant group,
dataset/tool, and question number from which the data is derived) is given at the
bottom of each table/graph to leave an audit trail. A set of sample tools/transcripts
with primary data (i.e. 1 each of the mothers’ main, follow-on ICDS, and follow-on
RGNCS surveys; 1 each of the ICDS and RGNCS centre worker tools; a policy expert
interview transcript) is also provided in the Appendices (12.1-12.8) to situate specific
questions within the larger survey/interview instrument. More detailed notes that
illustrate how the raw data was utilised as relevant evidence for analysing a specific

question/theme are periodically dovetailed with the findings that are presented in
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subsequent chapters (e.g. see Sections 6.2 & 6.3 in Chapter 6, and Section 7.2 in
Chapter 7). It is hoped that these descriptions will bring to light the link between

evidence, analysis, and conclusions.
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4.7 Conclusion

This chapter concludes by presenting two summary tables: the first (Table 12) traces
the ontology, epistemology, theoretical frameworks, and methodological and
axiological orientation of the present study and related keywords; and brings together
concepts from both chapters 3 and 4. The second (a replication of Table 1) presents a
summary of the overall research design - the research questions, methods/tools,

participants, sampling strategies, and data analysis techniques.

The next chapter, the first in part II of this thesis, provides an introductory overview

of the sampled slum community and each group of study participants.

Table 12. Tracing the Critical Realist Interlinkages in this Thesis

Construct Description/Key words
Philosophical paradigm  Critical Realism
Ontological position Realist: a real world exists independently of our perceptions, theories, and

constructions (Maxwell and Mittapalli, 2010, p.146)

Epistemological position Interpretivist: understanding of this world is a construction from our own
perspectives and standpoint, independent of any specific viewpoint
(Maxwell and Mittapalli, 2010, p.146)

Overarching theory A Realist theory for programme evaluation (drawing on ‘Realistic
Evaluation’ by Pawson and Tilley, 1997; and ‘Emergent Realism’ by Henry,
Julnes and Mark, 1998). Three stances of engagement offered by this
theory: (i) the values probing stance, (ii) the underlying mechanisms
stance, and (iii) the sense making through classification stance

Theoretical frameworks = Determinants of programme performance (Wolman, 1981), Barriers and
bridges to take-up (see Chapter 3, Section 3.4.2)

Methodological position ~ Overall approach to research design and implementation based on Critical
Realism
Analytical stages: description, analytical resolution, abduction/theoretical
redistribution, retroduction, comparison between different theories and
abstractions, concretization and contextualization
Two methodological principles: multimethods, quasi-closure

Axiological position Internal valuing systems influencing perceptions, decisions and actions
(McGregor, 2011)
Three influences on research study: influencing the purpose of research,
shaping the researcher’s role, affecting the nature of knowledge created

Interlinkages between Achievement of coherent congruency (DeForge and Shaw, 2002), quality,

constructs validity and rigour
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CHAPTER 5

5. Setting the Scene: Study Location and Participant Characteristics

5.1  Study Locale: Urban Slums

UN-HABITAT (2006) defines a slum as: “a group of individuals living under the same
roof in an urban area who lack one or more of the following five conditions: durable
housing ... sufficient living area ... access to improved water ... access to sanitation

.. [and] secure tenure” (p.21). The degree of deprivation experienced by inhabitants
usually varies and depends upon the relative co-occurrence of the features mentioned
above. Of the total urban population in developing countries (2.7 billion people),
32.7% (863 million) resided in slums in 2012 (UN-HABITAT, 2013): with this in
mind, goal 7d of the MDGs aims to achieve “a significant improvement in the lives of

at least 100 million slum dwellers” by 2020 (United Nations, 2000).

There are three historically related factors explaining the proliferation of slums: (i)
rapid urban growth, (ii) colonial legacies of governance, and (iii) political
fractionalisation (Fox, 2008). Sites of extreme deprivation, urban slums can be
contrasted from generally poverty-stricken areas as follows: the former are often
conglomerates of illegal construction with/without legal status while the latter may
well possess this status. Slum homes range from temporary shacks/shelters to semi-
permanent/permanent structures with problematic public hygiene/sanitation (some
rich households may own private facilities), while poor neighbourhoods are not
necessarily characterised by such inadequacies. Finally, slums are often disorganized
(e.g., haphazardly located dirt roads lacking overall planning) while poor

neighbourhoods may not always be the same.
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Figure 8. Delhi on India's Map [Source: Mapsofindia (2012)]

The slum selected for the study was located in Delhi, India (see Figure 8). In
comparison with the world equivalent of 32.7%, the slum to total urban population
ratio in India for 2009 was slightly lower at 29.4% (approximately 105 million people)
(UN-HABIBTAT, 2013.). Equivalent figures calculated by the Census of India in 2011
estimate the total slum population of the country as being 65 million people (Census
of India, 2013), or 17.3% of the country’s total urban population. A snapshot of key

statistics relating to slum demographics is presented in Table 13.
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Table 13. Slums in India: Key Statistics

Descriptor Reference statistic Slum
statistic

Number of towns reporting slums Total towns: 7935% 2613**

Slum population (India) Total urban population of India: 377 65 million**
million***

Slum population (National Capital Total urban population (Delhi): 16.3 1.7

Territory of Delhi) million*** million**

Slum population, 0-6 years (India) Total urban 0-6 population (India): 43 8 million**
million**

Sex ratio, 0-6 years (India) (females for Sex ratio, 0-6 years, total urban 922%*

every 1000 males) population (India): 905**

*Census of India (2011a), **Census of India (2013), *Chandramouli (2013a)

The Government of India classifies its slums into three types: (i) notified, (ii)
recognized, and (iii) identified (Chandramouli, 2011). Of these, notified slums are
legally granted the status of ‘slums’ under a related slum act by the government (state
or local): there are 37072 such slum blocks in the country. Recognized slums are
recognized but not formally ‘notified’ as such: there are 30846 such slum blocks in
India. Finally, identified slums are established pockets of deprivation with 60-70
households of at least 300 people living in unhygienic conditions: there are 40309
identified slums in India (ibid.) that need to pass the ‘recognized’ and ‘notified’ stages

to be afforded legal slum status in the country.

The percentage of slum to total households for Delhi is between 10-15% (similar to
Uttar Pradesh, Rajasthan and Punjab), lesser than the highest range of 25-36% (e.g.
Madhya Pradesh, Chhatisgarh and Andhra Pradesh) (Chandramouli, 2011). Most
slum households exist as one-room accommodations (44.8%), although the number
of two-room homes is significant at 29.5% (ibid.). The majority of slum homes —
71.9% - house 4 or more members and 70.2% are owned rather than rented (ibid.).
Drinking water is primarily sourced through taps (74% of households) although these
exist within the home for only 56.7% (Chandramouli, 2011). Lighting is sourced

through electrical connections by 90.5% of homes (usually illegally). About 66.6%
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have bathrooms but 34% have no toilet facilities within their premises; and only 36.9%
homes have closed wastewater outlet drainages. Most households (51.3%) use either
LPG (Liquefied Petroleum Gas) or PNG (Piped Natural Gas) for cooking although
25.8% and 14% still rely on firewood and kerosene respectively (ibid.). The most
common asset that slum families own are television sets (69.6%) and mobile phones

(63.5%) (ibid.).

5.1.1 The sampled research neighbourhood

The sampled research neighbourhood, established to bring together slum clusters
spread within the main city and relocate them at its fringes, is a 35 year-old

resettlement area in District East Delhi (see Figure 9).
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Figure 9. Map of Delhi Showing Districts [Source: MapsofIndia (2014)]
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This district has the second highest population density and sixth largest population
size within Delhi (Joshi, 2011), and reports the third highest overall literacy rate for
the city — third highest for men and second for women (ibid.). Table 14 summarizes
additional statistics from the district, referenced here as a means of providing
additional context to the selected research neighbourhood (slum statistics are not

available as the Census of India does not disaggregate data at this level).

Table 14. District East Delhi*: Key Statistics

Descriptor Delhi District East Delhi*
Population 17 million 1.7 million
Population, 0-6 years 1.98 million 189,519

% of 0-6 year olds to total population 11.76% 11.10%

Sex ratio (females per 1000 males) 866 883

Literacy rate (% of literates to total population 86.34 88.75

aged 7+)

*This is the district within which the selected research neighbourhood was located. Table populated
from figures appearing in Joshi, 2011.

In its present form, the sampled research neighbourhood can be identified as a poor
community situated next to one of the biggest, middle-class residential blocks of the
city, and well connected by public transport - both buses and the Delhi metro
(subway/tube). When first constructed it was spatially organised into 35 blocks
housing about 500 families each, bringing it to about 18000 families in total. This plan
is still intact, although a number of squatters have now settled unevenly in between,
making the overall topography quite haphazard®. The sampled slum community
belongs to the ‘notified’ category. Homes are mostly semi-permanent/permanent
brick structures about 225 square feet in size; with some cemented constructions built
up to two additional floors by the more prosperous families. The squatter settlements
in between, taking up approximately 25-30% of the total slum area, consist of

temporary brick shacks with tarpaulin sheet roofs that measure about 100 square feet

% Households of both kinds were approached during data collection.
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in size. The main road running through the slum and connecting roads in between are
permanent gravel, while the more inner community lanes are connected via dirt roads

(see Figure 10 for representational images).

(i) A slum community. Sketch based
on original published by Hindustan
Times (2013).

(i) Mix of permanent and semi-
permanent homes. Sketch based on
original published by The National
(2012).

(iii) Three neighbouring homes.
Sketch based on original image by
Levene (2013).

Figure 10. Slums: Representational Images
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5.2 Study Participants: Introductory Profile and Demographic Characteristics
5.2.1 Mothers

There were 200 working mothers in the first group of respondents that participated in
this study® (see Chapter 4). Aged mostly between 26 and 34 years, the mean age of
their ‘reference’ child (i.e. the one about whom questions were asked) was 3.6 years,
with the majority being male. Ninety one per cent of participating mothers were
married, while 62% mothers had received some form of formal education, with most
having completed secondary school. Additional introductory information on mothers

is presented in Table 15.

Table 15. Mothers: Introductory Information

Descriptor
Mother’s Age 18-26 yrs. 26-34 yrs. 34-42 yrs. 42-50 yrs. Mean age
(%) (%) (%) (%) (yrs.)
37.2 46.7 15.6 0.5 28.8
Child’s Age (%) 1.5-3 yrs. 3-4 yrs. 4-5 yrs. 5/5+ yrs. Mean age
(%) (%) (%) (%) (yrs.)
21 27.5 31 20.5 3.6
Child’s Gender Male (%) Female (%)
55 45
Attended school Yes (%) No (%)
(mother)? 61.8 38.2
Highest education None Primary Secondary Senior Tertiary
received (mother) (%) School School Secondary®*  Education
(%) (%) %) (%)
38.7 11.6 39.2 7 3.5
Marital status Married Widowed Separated Deserted
(%) (%) (%) (%)
91 4 3.5 1.5

The demographic profile of the participating mothers reflects the diversity of their
circumstances (see Table 16). Family setups were predominantly nuclear (i.e.
spouses/partners with a child/children), although joint setups (i.e. more than two

generations, e.g., a couple, their children, and the children’s grandparents living

®" NB, data from only 199 was used for the analysis.
62 Equivalent to the senior/completing years of high school.
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together) were also common. The majority of mothers were Hindu (82.4%), Hindi
being the most widely spoken first language in families (72.4%). The majority (72.1%)
also belonged to backward classes (e.g. scheduled castes — 59.4%, scheduled tribes -
4.6%, others - 8.1%) - historically socially and economically disadvantaged

communities currently receiving benefits through various government schemes.

Table 16. Mothers: Demographic Information

Descriptor
Family structure (%) Nuclear®®  Extended® Joint®

63.9 5.5 30.6
Religion (%) Hindu Muslim Sikh Christian

82.4 13.6 2 2
First Language (%) Hindi Urdu Tamil Others

72.4 10.6 8 9
Home ownership (%) Own Not own

61.3 38.7

Belongs to Backward Class (historically Scheduled  Scheduled Other No
disadvantaged)? (%) Caste Tribe backward

59.4 4.6 8.1 27.9

Despite their varying backgrounds, all participating mothers were living through a
shared struggle with poverty on a day-to-day basis. They were engaged in a mix of full
(32%) and part-time (68%) employment (see Table 17) of a long-term nature (only
about 5% had been working for less than a year at the time of data collection). Even
though the majority (61%) had gone to school (with most completing secondary
education i.e. between 6-10 years of a 12-year school education), most worked in
‘informal’ occupations. For example, 48% worked as domestic helpers in nearby
residential localities, and 19% worked on home-based contractual assignments, e.g.,
making floral garlands for temples, or embroidering for factories, working privately

for small businesses, engaging in wage labour, or running home-based enterprises, e.g.

63 Family unit: partners/spouses with or without child/children.

® Family unit with additional relatives, e.g., a spouse’s sibling/s.

® More than two generations living together, e.g., a family unit (with or without children) and
parents of either/both spouse/s.
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a beauty salon or tailoring shop. Their husbands were in a similar situation, i.e. even
though the majority had completed secondary education, most worked in informal
occupations, which made for a precarious economic existence (informal occupations
are usually temporary, contractual positions that do not offer any benefits). In
addition to the informal nature of occupations, the vast majority of participating
mothers worked on weekends - 84.4% on Saturdays and 63.3% on Sundays, while a
significant proportion also worked unusual hours: 32.2% started work before 8 AM,
and 15.1% finished after 6 PM. There were also those whose husbands either worked
part-time (11%), or did no work at all (7%) and those who were the sole working
member of the household as a result of being separated, divorced or widowed. All of
these circumstances made for not only adverse work conditions but also imbalanced

family lives.

Table 17. Mothers: Work Profile

Descriptor
Employment status (%) Full-time Part-time
32 68
Nature of work (%) Formal Informal
15.6 84.4
Place of work (%) Home Out of home
19.1 80.9
Hours of work (%) Usually before ~ Usually after Usually on Usually on
8 AM 6 PM Saturdays Sundays
32.2 15.1 84.4 63.3
Self employed? (%) Self-employed Employed by someone
21 79

Alongside their struggle for existence, most families had managed to build a number
of assets for themselves. Sixty-one per cent lived in family-owned houses with an
average of 1-2 rooms (over 94% of these were permanent, concrete structures),
considered the most important asset for those that migrate to cities in search of a

better living. Establishing a home is akin to establishing a better life and indicative of a
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long-term relationship with prosperity. Although small in size, most homes were
equipped with all essential amenities: 97% had electricity (whether the connection was
legal or illegal is unknown), 95% had their own water taps, 92% a home toilet, and
88% an LPG connection for cooking food. Further, 88% of the families owned

televisions, and 75% phones (usually mobile connections).

Even though the participating mothers came from a wide variety of national cultures
(and varied based upon, e.g., their religion, language, caste and family
size/composition), they lived within a shared socio-cultural milieu, a subculture that
both determined and affected how they made everyday decisions relating to work and
family life. Although with independent jobs and believing that they could make
spending decisions individually if required (79%), 70% of the participating mothers
did not have personal bank accounts. Most, nonetheless, made financial decisions in
consultation with their husbands, both when spending their own income (51%) and
their spouses’ (59%). While everyday activities such as trips to the grocery store and
doctors’ visits were mostly undertaken independently, about 37% of the participating
mothers were not allowed to go to places outside the community boundaries
unaccompanied. Such cultural norms thus also formed the broader context within
which childcare arrangements and decisions were often made. Combining work with
family life was described to be difficult by the vast majority of mothers (78%) but
essential in light of the need to make a living. Amidst busy work schedules, having a
reliable person or place (34%), and the support of extended family members (28%) as
well as distant relatives (16%) were considered key for looking after the young child. It
was thus clear that there was a cultural predisposition towards; and reliability and

trustworthiness associated with informal, family-level support rather than centre-
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based services (government or private) when it came to caring for children. There was
a culturally driven preference as well, among most mothers (65%), for one parent to
work full-time and the other to work part-time to best balance between childcare and
work responsibilities. The expectation was for the mother to primarily take on
childcare responsibilities rather than the father, in line with the stereotypical gender
roles prevalent in Indian society. This was evidenced in response to questions on
caretaking routines for the child, where it was clear that most responsibilities lay with
the mother (e.g. feeding, dressing and playing with the child) although fathers were
slightly more involved when it came to roles such as teaching and caretaking during
periods of illness. As will be seen in later chapters (see Chapters 7 & 8), this
underlying socio-cultural reality of families plays a significant role in mothers’ use of

government services.

The three cameos below give an example of the diversity of mothers that participated
in this study. There are three sketches presented below: that of an ICDS user, an

RGNCS user, and an informal care user.

Cameo A: Bela - The ICDS User

Bela is a 36-year-old mother of three who has been living with her 45-year-old
husband in a self-owned dwelling in Block 16. Theirs is a Hindu nuclear family from
the historically disadvantaged Scheduled Caste. Having never attended formal school,
Bela makes ends meet by working as a contractual wage labourer on construction sites
in Delhi. The precarious nature of the job means that Bela often works only part of the
year. Her husband, who has completed the first three grades of school, is also a daily
wage labourer. Their home is a one room unit with an attached pit latrine that the
family of five shares. They do not own many assets except a bed and a fan, but do own
a cell phone and television. Bela can usually go about her daily chores within and
outside the slum by herself, once financial decisions are jointly taken between her and
her husband. Both of them earn about the same. Her decision to work as a wage
labourer relates to the flexibility around the number of days and hours of work.
Although employed for over four years now, Bela went full-time when the family
faced financial difficulties. She finds balancing between work and family life very
difficult, as between the two parents it is her that takes care of their five-year-old
daughter’s daily needs. When at work she relies on her two older children to take care
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of their younger sibling for 4-7 hours each day. She believes this to be a pragmatic
decision but also feels safe knowing that the child is being cared for by family
members rather than a stranger. Since the last year-and-a-half, and after hearing
about it from friends and neighbours, Bela has also been sending her daughter to the
ICDS aanganwadi everyday, primarily to help her develop educational, social and play
skills. She also recalls receiving advice from the centre worker when her daughter was
ill with pneumonia, and when she needed to be vaccinated. She doesn’t believe the
ICDS to be the main care provider for the child though. When it comes to
expectations from the government, Bela wishes pregnant women working in jobs such
as hers were provided with paid maternity leave. She also hopes that the government
can help working mothers such as herself by setting up day-care and creche facilities
for children under the age of three.

Cameo B: Rajni - The RGNCS User

Rajni is 32 years old and lives within an extended family of eight comprising her
husband, children and sister-in-law in a self-owned, two-room house in Block 11.
Although a member of the Scheduled Caste, Rajni’s family is relatively prosperous.
She has a BA degree and is self-employed as a tuition teacher, which lets her earn a
handsome income, more than what her husband who works as full-time electrician
for a private company, makes. Their home has all the amenities that make for a
comfortable living — piped water, a flush toilet, cooking gas and electricity. They also
own a number of assets including various pieces of furniture, a water filter, television,
refrigerator and cell phone. Rajni operates her own bank account and runs household
errands independently, while making financial decisions jointly with her husband.
Giving private tuitions affords her the ability to work from home for varying hours
based on her need, and also fits in well with bringing up her 4-year-old son.
Previously working for only part of the day, Rajni now works full-time because of a
financial need and also because her son is old enough to be sent to an RGNCS creche.
In addition, Rajni also has the support of her elder daughter and sister-in-law and
relies on them for meeting any additional childcare needs. When home, both she and
her husband share the responsibility for looking after their son. The RGNCS creche,
however, serves as the main childcare provider for her son. Besides enabling her to
work while taking care of her child, Rajni believes that sending her son to the créche
everyday also facilities his educational and social development in preparation for
formal school. She chose this facility after hearing about it from friends and making
enquiries herself, because it is located in the vicinity and makes for an affordable
option (although she wouldn’t mind paying higher fees if it meant a higher quality
service). Usually suspicious of the quality of government-provided services, Rajni
would prefer if the government helped create more part-time employment options for
parents with young children.

Cameo C: Salma - The Informal Care User

Salma is a 25-year old Muslim woman. She lives in a joint family setup with her
husband, two children (both of which are less than 6 years old) and parents-in-law.
Salma’s family owns the two-room house they live in. They lead a comfortable life that
accounts for most necessities — piped water, a family pit laterine, a cooking gas and
electricity connection, along with some assets such a bed and mattress, fan, cell phone,
and television. Salma has been living in this urban slum since the last six years, ever
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since she got married. She possesses five years of primary education and works as a
part-time domestic help at a nearby middle-class residential society. Her husband,
who has never been to school, works full-time as a fruit and vegetable vendor and
owns his own mobile vending cart that he takes to the local market everyday. He earns
more than Salma, and they pool their incomes together to jointly make all household
expenditures. Selma finds it fairly easy to balance between work and family life - she
works for only part of the day and has the support of her parents-in-law for taking
care of both her children. Her two-and-a-half year-old son occasionally attended the
ICDS aanganwadi, but not anymore. Her five-year-old daughter, who also previously
attended the ICDS, now goes to school. She and her husband share equal
responsibility when it comes to the care of their youngest child — while she is the one
to dress him, it is the both of them that take turns feeding, playing, teaching and
looking after him when he is ill. Between her in-laws, it is her son’s grandmother who
usually looks after him while his mother is away to work. Salma didn’t choose to send
her son to a centre-based care provider because she feels more secure knowing that he
is at home and in the care of his grandmother, who is part of the family and would
inculcate the same values in her child as she would. She sometimes faces problems
though, when, say, once every couple months, she is ill, and her mother-in-law is
unable to take care of her son because of prior engagements. Under such
circumstances Salma is forced to take leave from work. Her ideal caregiver still
remains her son’s grandmother, as she believes him to be too young to sent for out-of-
home care. Her experience with the ICDS has not been good - her son always
wanders back home as a result of his lack of interest in the centre. She does not use the
RGNCS créche because she thinks she would much rather look after her son herself
rather than trust such a facility. Her expectations from the government vary -
maternity leave for women having babies, an allowance in the name of children below
six, and more flexible work options for parents of young children.

5.2.2 Expert/elite interviewees

The experts/elites that participated in the study were all experienced professionals in
the field of ECEC that had engaged with policy issues in some form during the course

of their work in the area (see Table 18).

Table 18. Elite Interviewees: Profession

Profession Number of elite interviewees

Freelance Early Childhood Consultant 4
Academic

NGO professional

INGO professional
Government professional
Private sector professional
Total 15

— =N W
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Of the 15 individuals that participated in this study, four were freelance early
childhood consultants, one of whom was a retired bureaucrat from the Indian
Administrative Services, and another the retired Director of a national research
institution. Four others were academics at prominent city universities. Additional
participants included three senior-level NGO professionals from national child
welfare organisations, two international ECEC NGO professionals, and a private
sector senior ECEC consultant with an international consultancy. Although the
original aim was to also interview government officials working in the central or state
department of Women and Child Development, this was not achieved because of a
lack of response or a declination of participation by potential interviewees. There
remained only one participant from the Planning Commission of India (that drafts
the country’s five-year plans) who agreed to be interviewed for the study but did not

permit the discussion to be audio-recorded.

The four cameos below reflect the diverse professional backgrounds of the
participating policy experts that made them trustworthy authorities on ECEC in the

context of this study.

Cameo 1: MA - The NGO Professional

MA holds a Master’s degree in Child Development and has been engaged with the
early years for the last thirty years. Starting off as a practitioner teaching preschool
children, MA went on to do research related to young children’s development before
beginning her association with one of the largest Indian NGOs working on ECEC. She
has spent over 18 years with this NGO now and is currently serving as its Executive
Director. Besides looking after the overall administration of its ECEC initiatives, MA
is also spearheading a number of evaluation research studies, and engaging in
continuous value-addition to the NGO’s programmes through new initiatives. She
also serves on the India Board of a major international NGO working on children’s
rights in the country.

Cameo 2: VC - The Academic
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Professor VC, with a PhD in Psychology from India, approaches ECEC from three
vantage points. She started her career by spending 20 years doing research, training
and curriculum development in the field of early years and primary education at a
government research organisation. She then moved to a prominent international
research and funding agency where she spent 10 years heading the elementary and
early years education division for South Asia. More recently, and since the last 6 years,
she has been appointed visiting professor at a newly established national university,
and is also serving as the director for its centre on early childhood that works, in
collaboration with other funding agencies, on research, advocacy and professional
development within ECEC.

Cameo 3: RB - The INGO Professional

Dr. RB holds a doctorate in Education with over 25 years of experience in the area of
children’s education. She is currently Director of policy at an international NGO that
works on children’s rights in India. She is also, concurrently, the India Country
Director for an international comparative research project that studies childhood
poverty longitudinally across four countries, and was also setting up, at the time of the
interview, a university-based research cell on Early Childhood Development in a long-
established public university located in Delhi. She has previously taught courses on
Education to university students in India and abroad, served as head of school at a
prominent national university, and headed a research project on school education in
India. She has also served as member on a number of expert committees at various
government organisations.

Cameo 4: AZ - The Freelance ECEC Consultant

AZ has over 15 years of diverse professional experience in the field of early childhood
development. She was head of an Indian NGO for ten years, following which she
taught courses on and served as a coordinator for a distance education degree in
ECEC at a national university. She then worked on a number of freelance research
assignments in the area of ECEC for a number of Indian universities and the UN and,
at the time of the interview, was working as a Consultant for the national Ministry of
Women and Child Development on an approach paper for early childhood education
in preparation for the country’s 12" five-year plan (2012-17), developed and executed
by the Planning Commission of India.

As has been mentioned in Chapter 4, there was also a third group of participants from
whom data was collected - children’s centre workers from the ICDS and RGNCS.
Problems during the data collection phase (see Section 4.5) meant that the data from
this group of participants was rendered unusable and excluded from the final analysis.

For all analytical purposes there were thus two groups of participants - mothers and
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the expert/elite interviewees: the analysis presented in the forthcoming chapters

(Chapters 6-8) is based entirely on these two sets of informants only.
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6. Configurations of Care: ECEC Arrangements and Needs/Expectations from

Services

6.1 Introduction

This first chapter on findings and analysis focuses on the first two research questions

posed by this thesis:

Research Question 1: What are the childcare arrangements made by working

mothers of 1.5-5 year-olds in the sampled research neighbourhood?

Research Question 2: What are working mothers’ needs and expectations from early

years’ services?

This analysis covers the first stage (description) of Danermark et al’s (2002)
methodological framework (see Chapter 4), with detailed observations made about
the phenomenon being studied. In analysing childcare arrangements, the chapter
explores if these vary based on, e.g, demographic, social, and economic
characteristics; and if so, in what way. In examining the second question, it is analysed
if different types of mothers have different needs/expectations from services, and if so,
what these are. Childcare is categorized into two: formal refers to centre-based
services of all kinds (government, private and charitable) including paid/unpaid, while
informal refers to the unpaid care provided by immediate/extended family members,
relatives, friends and neighbours. This analysis draws upon the main survey with 200
mothers, although the total cases for which the results are reported (n) is 199 (see
Chapter 4). All accompanying tables/graphs reference the related question/s and
primary data source/s (both survey title and question number) from which they are

derived (see Appendices 12.1-12.3 for a set of sample tools used with mothers).
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6.2  Childcare Arrangements of Families in the Research Neighbourhood
6.2.1 Maintaining work and family life balance

Maintaining work and family life balance was a daily struggle for mothers, with 78%
tinding it difficult to juggle between domestic and professional responsibilities. Forty
per cent of those that began work before 8 AM everyday (100 mothers) faced
problems in making appropriate childcare arrangements (see Table 19). Thirty five
per cent usually worked beyond 6 PM each day, and at least 44% of these found it
difficult to organise appropriate childcare during this period. Working weekends were
extremely common as well: while 96% of mothers worked on Saturdays, 75% also
worked on Sundays, when government children’s centres are closed. On other days,
these centres, according to mothers, opened at 9 (RGNCS) or 10 AM (ICDS) and
closed at noon (ICDS) or 3.30 PM (RGNCS), clearly indicating the inadequacy of

hours of care.

Table 19. Work Times and Childcare Arrangements

Do you work at these times/on these days? (%) Does working on these days/times

cause childcare problems? (%)

Never Sometimes Usually Yes No

Freq. % Freq. % Freq. % Freq. % Freq. %
Before 8 AM 100 50.25 35 17.59 64 32.16 40 40.40 59 59.60
After 6 PM 129 64.82 40 20.10 30 15.08 31 43.66 40 56.34
Saturdays 8 4.02 23 11.56 168 84.42 60 31.41 131 68.59
Sundays 49 24.62 24 12.06 126 63.32 53 35.33 97 64.67

(Source: Mothers’ main survey, n=199, Qs 8-15 in Section 2, Appendix 12.1)
6.2.2 The interplay of formal and informal services

It was evident that families depended on a mix of caregivers for the education and
care of their children at any given point in time. Sixty eight per cent of mothers had
sent their children to a formal (i.e. government, private, or charitable) early years

centre within the six-month period just before the study began, while 79% had used
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informal (unpaid) caregivers during this period. The latter had had these
arrangements in place for longer periods of time (e.g., since the birth of their child -

see Figure 11), as compared to formal service users, the majority of which had used

these services for over a year®.

Duration of use (Informal Services) Duration of use (Formal Services)
less than 6 mths less than 6 mths
6mths-1 yr = 6mths-1 yr
3
@
)
[}
more than a yr more than a yr
since birth since birth
i T T T T T T T
0 20 40 60 0 20 40 60
percent (base: responses) percent

Figure 11. Duration of Use: Formal vs. Informal Services
(Source: Mothers’ main survey, n=199, Qs 9 & 12 in Section 3, Appendix 12.1)

When analysed for interplay between services (see Table 20), it was found that the
majority of mothers — 52% - used both kind of services, followed by 28% who relied

solely on informal caregivers and 16% who used only formal ECEC.

Table 20. The Interplay Between Formal and Informal Services

Used formal childcare? Used informal childcare? Total
No Yes Freq. %
Freq. % Freq. %
No 9 4.52 55 27.64 64 32.16
Yes 32 16.08 103 51.76 135 67.84
Total 41 20.60 158 79.40 199 100.00

(Source: Mothers’ main survey, n=199, Qs 8 & 10 in Section 3, Appendix 12.1)

There were 9 mothers (4.5%) that used neither formal nor informal services. All of

these stayed in nuclear family setups and either worked from home, left their child

® This may be attributed to a number of reasons. First, informal care may be more readily
available (often culturally obligatory) than formal. Second, it may be easier to use because it
is unpaid (in the context of this study at least). Third, as also reported by mothers, it may be
considered more reliable and trustworthy in comparison with formal arrangements.
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home alone or in the care of siblings, went out to work only when the child was at
school, or took the child to the workplace. Their non-use of formal childcare was
associated with a lack of trust in out-of-home centres, prior dissatisfaction with poor
quality services, and the inability to afford centre-based ECEC. There were two whose
children were too young to attend centre-based care (in the mothers’ opinion). The
majority of these mothers, however, expressed a desire to use formal, centre-based
ECEC services, and sought greater affordability and flexibility among services, more
information on availability, and better quality of care. This finding will be revisited

when analysing the needs and expectations from services later on in this chapter.

6.2.3 Childcare arrangements: Range of services used in the last six months

The childcare arrangements made by mothers have been analysed along two
dimensions. The first (see Table 21) looks at all types of ECEC arrangements, and
analyses the responses to the following survey question administered to all 200
mothers: “‘What are ALL THE TYPES of childcare or preschool education that your
child has been receiving over the last 6 months?’ (see question 23 in Section 3,
Appendix 12.1). Mothers were encouraged to count all possible arrangements made
by prompting them with - ‘any other?. The responses that did not fit in with the
existing categories were recorded in the ‘other’ field. The second dimension along
which childcare arrangements are analysed (see Table 23) is by examining the
responses to the question — ‘Who would you say is the MAIN care/preschool
education provider for your child’? (see question 28 in Section 3, Appendix 12.1) —
also posed to all 200 mothers. In this case, mothers were encouraged to reflect on who

the ‘Main’ provider was, both in terms of the frequency and duration of use. Those
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who concluded that they had two main providers were recorded as such. The
analytical categories that are used to report findings were generated by merging and
re-organising a longer list of ‘raw’ responses. The 370 responses recorded in Table 21,
for example, were originally placed into 14 categories that included the ‘other’. These
were re-categorised into a two-tier grouping. The first tier includes three broad types
of arrangements (viz. ‘informal unpaid’, ‘government’, and all others); followed by a
second tier of sub-types within the broader groups - e.g. grandparents, siblings, other
relatives, friends/neighbour and father under ‘informal unpaid’ (see Table 21). The
results are reported in terms of a frequency and percentage count of all responses
received. These were summarised in tables that were then used for writing descriptive
accounts around the variety of childcare arrangements in the community. Note that
this overall strategy was used to conduct most of the analysis in this study; except for
the regression analyses presented in sections 6.3 and 6.5, and the qualitative analysis
of expert semi-structured interviews (see Chapter 8) that utilised the Framework

Analysis technique.

Findings resulting from the analysis of the first dimension (all types of arrangements
in the last six months) indicate that the majority of mothers - 51.6% - used
informal/unpaid care arrangements offered by family and friends (but most
importantly grandparents and siblings) to care for their children, followed by
government children’s centres (more ICDS than RGNCS users) at 35.4%. There were
31 mothers who cared for their children themselves by either working from home or
when the child (aged 4+) was at school. Further, about 11 made use of private and 4
used NGO services, while 2 left children at home with/without a sibling but no adult

supervision. The greater dependence on informal family networks may be indicative
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of two things: either (i) that childcare needs were unmet by formal services, or, (ii)
that mothers lacked awareness on the availability of formal services in their

community.

Table 21. Specific Forms of ECEC Used in the Last 6 Months

Form of ECEC Use Total
(What are ALL THE TYPES of childcare or preschool education that your child (%)
has been receiving over the last 6 months? Multiple responses possible) Freq. %

Informal unpaid 51.61
Grandparents 86 23.24

Siblings 52 14.05

Other relatives 35 9.46
Friend/neighbour 10 2.70

Father 8 2.16
Government services 35.41
ICDS 94 25.41

RGNCS 31 8.38

Nursery at govt. school 6 1.62

Cared for by mother herself 31 8.38

Private services 11 2.97

NGO Services 4 1.08

Home alone kids 2 0.54

Total 370 ~100.00

(Source: Mothers’ main survey, n=199, Q 23 in Section 3, Appendix 12.1)

In looking at each individual ECEC type in Table 21, the ICDS emerges as the most
important service used in the last six months (25%), establishing both its significance

and consistent availability. This is followed by care given by grandparents at 23%.

The multiplicity of childcare arrangements. Figures in Table 22 indicate that the
plurality of mothers — 44.7% - had used two types of ECEC at any given point in the
last six months, with 23% also using three services at a time. The multiplicity of ECEC
arrangements is thus evident. When analysed it was found that 46% of those who used
multiple services did so for educational reasons: anticipated school readiness (57%),
and exposure to social, play, and educational activities (43%). The different types of

ECEC may thus have been used to intersperse care and educational needs.

182



CHAPTER 6

Table 22. Number of Caregivers or Services Used in the Last Six Months

How many different types of services have you used in the last six months? Freq. %

1 caregiver/service only (either formal or informal) 57 28.64
2 caregivers/services (only formal, only informal, or a combination of both) 89 44.72
3 caregivers/services (only formal, only informal, or a combination of both) 45 22,61
No external caregiver or service used 8 4.02
Total 199 ~100.0

(Source: Mothers’ main survey, n=199, Q 23 in Section 3, Appendix 12.1)

A second group, 41% of mothers, used multiple services for more practical reasons: to
arrange care for their children while they worked long hours — multiple people/places
being used because no single person or place offered enough hours of childcare. These
tindings clearly indicate the complex nature of early years provisions — with certain
service providers deemed more appropriate for certain kinds of provision (care versus
education), and the diversity in families leading to different preferences for ECEC.

This preliminary finding will be further analysed in the second half of this chapter.

6.2.4 Childcare arrangements: Main provider at present

As has been mentioned previously, the childcare arrangements made by mothers have
been analysed along two dimensions. The second - the main provider of childcare or
preschool education at present (on the date of data collection) — refers specifically to
the main provider of childcare/preschool education, with cases where mothers used

more than one provider on a regular basis documented as ‘multiple main providers’.

Table 23 below lists the main provider of childcare and preschool education reported

by the mothers responding to this question.
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Table 23. Main Provider of ECEC

Who is the main provider of ECEC for your child? Freq. %
ICDS centre 45 22.61
The child’s grandparents 42 21.11
Rajiv Gandhi créche 29 14.57
I have two main providers (1 family + other) 25 12.56
Child’s sibling/s 18 9.05
Relative 12 6.03
Private/paid preschool/créche/nursery 10 5.02
Not applicable 8 4.02
Friend or neighbour 4 2.01
NGO creche 3 1.51
Father 2 1
Mother only 1 0.50
Total 199 ~100

(Source: Mothers’ main survey, n=199, Q 28 in Section 3, Appendix 12.1)

The ICDS emerged as the main provider for 23% of mothers, followed by
grandparents (21%) and RGNCS creches (15%). When compared with Table 21, the
ICDS and grandparents remain the top two providers, with ‘siblings’ being replaced
by the RGNCS as the third main provider in Table 23. It is also significant that 13%
(or 25) mothers reported using more than one main provider: a mix of either multiple

family members, or a family member and a formal provider.

What were the reasons behind parents’ choice of specific ECEC services for their
children? Analysis indicated that mothers used ECEC for a variety of reasons that
differed based on the nature of service used, i.e. formal or informal (see Figure 12).

Tables 24 and 25 detail the specific sub-factors within each broad set represented in

Figure 12.
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Reasons for Use (Formal Services) Reasons for Use (Informal Services)
Service-quality related reasons Quality of caregiving
Pragmatic reasons Pragmatic reasons
Child-related reasons Individual caregiver characteristics
I T T T T f T T T
0 10 20 30 40 0 20 40 60
percent (base: responses) percent (base: responses)

Figure 12. Reasons for Use: Formal vs. Informal Services
(Source: Mothers’ main survey, n=86, Q 39 in Section 3, Appendix 12.1)

The plurality of mothers - 40% - used formal ECEC (e.g. government, NGO, or
private services) because of its benefits for children: the provision of care/education,

for children to mix, for the safety of the child etc. (see Table 24).

Table 24. Reasons for Use: Formal Services

(People have different reasons for choosing a specific childcare or preschool service. Why did you choose this
particular provider to look after your child?)

Child related reasons Pragmatic reasons Service quality related reasons
Factor Freq. % Factor Freq. % Factor Freq. %
Education/ 51 26.42  Low cost/ 21 10.88  Isreliable 20 10.36
care free
To mix with 18  9.33  Easyto get 20 10.36  Istrustworthy 19 9.84
others to
Nutrition, 9 4.66 No option 20 10.36  Good reputation 3 1.55
safety, skills
Fits work 7 3.63 Trained teachers 2 1.04
Other 2 1.04 Recommendation 1 0.52
Total 78 40.41 70 36.27 45 23.31

Total responses = 193

(Source: Mothers’ main survey, n=86, Q 39 in Section 3, Appendix 12.1)

Although the most important reason for mothers’ use of formal ECEC related to the
benefits provided to children, pragmatic considerations also significantly underlay
service choice at 36%: no other option available, it is low cost/free, or easy to get
to/close by. However, service-quality related factors were the least important
consideration for mothers when making their choice, at 23%. This may be reflective
of: (i) the ubiquitously poor quality of ECEC services that offers no real alternative
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and is thus considered the least when making decisions about child care/education,
and/or, (ii) low attention to service quality by mothers because of lacking awareness

and/or low priority.

When it came to informal services, it was positive caregiver characteristics that
primarily led mothers to choose one service over another (59% - see Table 25),

indicating that this was an important expectation.

Table 25. Reasons for Use: Informal Services

(People have different reasons for choosing a specific childcare or preschool service. Why did you choose this
particular provider to look after your child?)

Caregiver characteristics Pragmatic reasons Quality of caregiving
Factor Freq. % Factor Freq. % Factor Freq. %
This person is 82 41.2  No other choice 30 15.08 Itis 16 8.04
family available trustworthy
Can provide care 24 12.06 Couldn’t pay 10 5.03  TItisreliable 10 5.03
within the home for formal care
Can bring up 8 4.02  Child too young 6 3.02
child like me for others
Shows child 4 2.01  Itis easy to get 3 1.51
affection to

This is my 3 1.51
child’s choice
Fits with my 3 1.51
work
Total 118 59.3 55 27.66 26 13.07

Total responses = 199

(Source: Mothers’ main survey, n=88, Q 41 in Section 3, Appendix 12.1)

Choosing informal providers based on pragmatic considerations (e.g., no other
choice, couldn’t pay for formal care, child too young for formal care) came second, at
27%; the reasons very similar to those cited by formal service users. The quality of
caregiving was, however, the least cited factor in the choice of informal services, and
reported by only 13% of mothers. This may be attributable to the lack of
licencing/standards for ECEC provision in India (formal or informal), which leaves
no room for quality-based comparisons between providers, and the overall lack of
knowledge/awareness among users. Among mothers that did mention quality, factors

such as trustworthiness and reliability were important in aiding decision-making.
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Satisfaction with main provider. Programme satisfaction was analysed, first, by
examining the responses to the question — “To what degree were/are you satisfied with
the overall quality of your ECEC arrangements?’ (see question 42 in Section 3,
Appendix 12.1) - posed to all mothers in the context of their main provider (except
those who cared for their children themselves). Table 26 below indicates that almost
half of the total mothers surveyed (49.4%) were somewhat satisfied with the services

provided by the main provider.

Table 26. Satisfaction with the Main Provider of ECEC

Programme Satisfaction Main Provider Total
(To what degree were/are you Informal  Formal
satisfied with the overall quality

of your ECEC arrangements?)

Very satisfied 37 35 72
51.39 48.61 100 Key
44.58 41.18  42.86 Frequency
Somewhat satisfied 39 44 83 Row percentage
46.99 53.01 100 Column percentage
46.99 51.76 49.4
Not very satisfied 2 4 6
33.33 66.67 100
2.41 4.71 3.57
Very dissatisfied 3 0 3
100 0 100
3.61 0 1.79
Don’t know 2 2 4
50 50 100
2.41 2.35 2.38
Total 83 85 168
49.4 50.6 100
100 100 100

Total responses = 191

(Source: Mothers’ main survey, n=199, Qs 28 & 42 in Section 3, Appendix 12.1)

Satisfaction was also analysed by creating a crosstab between programme satisfaction
(question 42, Section 3, Appendix 12.1) and main provider type - formal or informal
(a recode of question 28 in Section 3, Appendix 12.1 into a dichotomous variable), the
results of which are also presented in Table 26. When categorised by formal and
informal, 53% of these mothers were found to be using formal services. Further, a

187



CHAPTER 6

large proportion - 43% - expressed as being very satisfied with their main provider:
the majority of these (51.4%) were informal service users. Although there were only 6
mothers that were not very satisfied with services, the majority among these - 4 -
were formal service users. This relatively mixed rating of services was also reflected
when mothers were asked if they would like to change any aspect of the main

provider, to which 46% responded with ‘yes’ and 51% with ‘no’ (see Table 27).

Table 27. Changes in Main Provider

Would you change any aspect Main Provider Total
of your main provider? Informal Formal
No 44 39 83

53.01 46.99 100
53.66 47.56 50.61

Yes 34 42 76 Key
44.74 55.26 100
Frequency
41.46 51.22 46.34
5 Row percentage
Don’t know 4 1 > Column percentage
80 20 100
4.88 1.22 3.05
Total 82 82 164
50 50 100
100 100 100

Total responses = 189

(Source: Mothers’ main survey, n=199, Qs 28 & 43 in Section 3, Appendix 12.1)

When further analysed, it was found that 55% of those seeking a change used formal
services as compared with 45% who used an informal provider. These findings reflect
a need for changing certain aspects of both kinds of services, the most important of
which relate to the quality of ECEC and the hours for which services are available.
These will be further discussed in Section 6.4 when analysing the needs and
expectations of mothers from services. For now this chapter proceeds to the second
part of the first research question: whether and how childcare arrangements vary
among families based on different dimensions of diversity such as demographic,

economic, and social characteristics.
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6.3  Diverse Families, Diverse Care Arrangements

There are two dimensions along which this diversity of care arrangements between
families is studied, both stemming from the analyses presented above: (i) use of
government versus non-government services, and (ii) use of formal versus informal
services”. The analysis that follows is based on two sets of binary logistic regressions
(see Chapter 4). The first derives the dependent variable - ‘main_provGN2’ - by
recoding the main provider into a dichotomous variable: government and non-
government provider. The second - ‘main_provFI3" - recodes the main provider into
informal and formal providers. The explanatory or independent variables used to
model the relationship derive from a list of 26 variables (see Appendix 12.9) of interest

relating to:

a. Demographic characteristics of children and parents: age, sex, education,
marital and residency status.

b. Economic characteristics: work/employment type and status, family
socioeconomic status.

c. Social characteristics: religion, language, social class®®, and family type®

d. A special index derived from a combination of variables quantifying the
general education and awareness of mothers on ECEC and their ability to take
decisions in day-to-day life called the women’s empowerment index (see

Appendix 12.10).

® There was a third (binary) variable that was considered but not eventually included
because results were not significant: use or non-use of centre-based services.
% Social class in India comprises the General versus the Scheduled Castes and Scheduled
Tribes: historically disadvantaged groups that receive special attention in government

olicies.

9 Family structure/type goes beyond nuclear, to include extended and joint set-ups (beyond
the primary, parent-child dyad to other members/generations living together). These are likely
sources of informal care support for families with young children.

189



CHAPTER 6

6.3.1 What kinds of families are more likely to use government ECEC services?

The regression analysis presented here relates to the factors associated with the use of
government versus non-government services, the statistical model for which can be

seen in Table 28.

Table 28. Determinants of Usage: Government vs. Non-government Services

Independent Variables Main provider: Government vs. Non-government
Odds Ratio Standard Error

Child’s Age 1.36* 0.23

Father’s work status - Employed 2.72 1.90

vs. Unemployed

Family structure - 0.39%%* 0.14
Joint/Extended vs. Nuclear

Constant 0.12** 0.11

Notes:

No. of Observations: 163, Log likelihood: -103.4, LR chi2: 12.46 (df: 3), Prob>chi2: 0.00596, Pseudo R2:
0.0568

o p<0.01, ** p<0.05, * p<0.1

(Source: Mothers’ main survey, =199, Qs 1, 23, 26 in Section 1 & 28 in Section 3, Appendix 12.1)
The fitted binary logistic regression model indicates that the family structure and age
of the child are significant predictors of use of government versus non-government
services. Holding the child’s age and his/her father’s work status as constant, the odds
of using a government ECEC service by a child from a joint/extended family over the
odds of using a government ECEC service by a child from a nuclear family are 0.39. In
terms of percentage change, one can say that the odds for children from
joint/extended families of using government services are 61.1% lower than those from
nuclear families. This finding is reasonably intuitive - the need for, and usage of,
formal, centre-based caregiving may be reduced in the presence of informal family-
based options. It is further strengthened within the context of the data collected from
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mothers, according to which informal arrangements were preferred because young
children needed the care, attention, and familiarity that only other members of the

family, besides the mother, could provide.

The model also indicates that, keeping the family structure and father’s work type
(informal work in the unorganised sector versus formal work in the organised sector)
constant, a one-year increase in the child’s age yields a change in the odds of using a
government ECEC service of 1.36. In other words there is a 36% increase in the odds
of using a government service (versus a non-government service) by a child who is a
year older than one who is younger, keeping all other variables fixed. This finding
may be best interpreted in that the government ICDS service requires children to be at
least 3 years old to be able to attend preschool services. In practice, though, children
are admitted up to a year in advance, so long as they are toilet trained by the time they
start attending preschool. This association may also be understood in terms of the
predisposition of parents towards school readiness, and the utilization of the ICDS

preschool as an appropriate avenue for its achievement.

6.3.2 What kinds of families are more likely to use informal childcare?

The significance of informal, family-based care networks in providing ECEC has been
established earlier on in this chapter. This section analyses the factors associated with
the use of informal versus formal services, the fitted model presented in Table 29.
While ‘government’ in the previous model refers specifically to the ICDS and the
RGNCS, ‘formal’ in this model includes centre-based services of all types:

government, private, and non-government services.
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Table 29. Determinants of Usage: Informal vs. Formal Services

Independent Variables Main Provider: Informal vs. Formal

Odds Ratio Standard Error
Child’s Age 0.63** 0.12
Father’s work type — Formal vs. 0.59 0.25
Informal
Family structure - 2.52%* 0.94

Joint/Extended vs. Nuclear

Mother’s Age 1.10%* 0.04
Constant 0.25 0.30
Notes:

No. of Observations: 146, Log likelihood: -90.79, LR chi2: 20.80 (df: 4), Prob>chi2: 0.00034, Pseudo R2:
0.103

% p<0.01, ** p<0.05, * p<0.1

(Source: Mothers’ main survey, n=199, Qs 1, 24, 26 & 4 in Section 1 & 28 in Section 3, Appendix. 12.1)
The dimension of interest within the dichotomy selected for this regression is
informal services. Analysis shows, as previously, that the child’s age and family
structure are significant predictors of the use of informal services. A third variable, the
age of the mother also comes up as significant. Keeping all other variables constant, a
one-unit increase in a child’s age yields a change in the odds of using an informal
ECEC service of 0.63. In other words, a child who is a year older reduces his/her odds
of using an informal early childhood education provider by 37% when compared with
one who is younger. This falls in line with the reasoning developed above where an

increase in age is associated with increased eligibility for formal preschooling.

Further, all other variables constant, the odds of using an informal ECEC service by a
child from a joint/extended family over the odds of use by a child from a nuclear
family are 2.53. In other words, the odds of using an informal service by children from
joint/extended families are about 153% higher than those from nuclear families,

understandable based on family members/relatives being the most cited informal

192



CHAPTER 6

service provider in this study. While this, on the one hand, may reflect that informal
services are preferred over formal; it may also, on the other hand, reflect (perhaps
covertly) the poor quality of formal services available in the community that prevent
mothers from building trust in them. This reasoning shall be examined in greater
detail in the next chapter when an analysis of government service uptake is

undertaken.

The logistic model in Table 29 also reports the mother’s age as predicting the use of
informal ECEC services. Keeping all other variables in the model constant, a one-unit
increase in the mother’s age yields a change in the odds of using informal services (in
comparison to formal services) of 1.10. In other words, a mother who is a year older
has about 11% higher odds of using an informal service vis-a-vis a formal service, as
compared to one that is one year younger. Having an older mother is perhaps
indicative of a greater probability of the presence of elder siblings in a child’s life, who
may serve as ‘informal’ caregivers for their younger siblings. This reasoning is
strengthened by the finding that care by siblings is the second most common informal
ECEC arrangement reported by mothers in this study after grandparents (see Table

21).

6.3.3 Do diverse families then have diverse care arrangements?

Both models presented above find the child’s age and family structure as two
significant variables predicting the use of government (versus non-government) and
informal (versus formal) services, the mother’s age is also significant in predicting the

use of informal services. These models seem to demonstrate limited predictability,
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which may be attributed to sample limitations: the respondents and ECEC options are

not diverse enough to be put to the tests of association under study here.

The current literature on the topic, however, provides a much more exhaustive list of
factors associated with the use of different forms of ECEC. The findings from this
study resonate with what has been reported by this larger body of literature for two of
the three reported factors except the mother’s age, which has not been reported
previously. The child’s age, for instance, has been found to impact the type of
arrangements made by parents across the UK and USA (e.g. Adams, Tout and Zaslow,
2007; Kim and Fram, 2009; Leibowitz, Morrissey, 2008; Phillips, 1987a; Speight et al,
2010; Waite and Witsberger, 1988; Rose and Elicker, 2008 and 2010), with differences
being observed at ages 3 and 5, and informal care more likely to be used by infants
and toddlers; and formal, centre-based care by preschoolers. Family structure,
referring to the nuclear versus joint family setup in the present study, can be related to
factors such as the parents’ marital (e.g. Adams, Tout and Zaslow, 2007) or
cohabitation status (e.g. single parent families more likely to use relative than formal
care — Boushey, 2003; Heck, Saltford, Rowe and Owen, 1992; greater likelihood of
using multiple childcare arrangements in cohabiting as well as single-parent
households - Morrissey, 2008; or lone parent families more likely to use childcare in
general — Speight et al, 2010), and family size and/or number of children (e.g. families
with more children more likely to use informal care - Burstein and Layzer, 2007;
Chaudry, 2004; Speight et al, 2010) - all of which are associated with different types of

childcare arrangements.

The above findings on childcare arrangements and the factors predicting their use are
not discussed in any more detail than already presented above, since this analysis only
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serves to provide the preliminary context to the main research question on factors
affecting take-up of government services. There is, however, a large body of literature
that discusses the range of childcare arrangements used by various categories of
parents and the factors associated with these — a snapshot of which is presented in

Table 30 as a way of contextualising the above analysis.
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CHAPTER 6

6.4  Needs and Expectations from Early Years Services

This section examines the second research question of this thesis. It analyses mothers’
needs and expectations from services and whether these are associated with

demographic, family, or any other characteristics.

6.4.1 The need to find and maintain ECEC services

About 29% of all participating mothers believed they had faced or were facing
problems with finding and/or maintaining ECEC services, despite the various options
available to them within their neighbourhood. These difficulties and challenges,

assumed as being indicative of their unfulfilled needs, are summarised in Table 31.

Table 31. Problems and Challenges with Current ECEC Arrangements

Problems and challenges with current ECEC arrangements Freq. %
(What were the problems or challenges that you have faced, or are currently facing,
with your current ECEC arrangements?)

Lack of accessible information 23 25
Difficulty finding convenient location 19 21
High cost of care 13 14.3
Difficulty finding any type of care 13 14.3
Difficulty finding care for hours required 10 11
Concerns about quality of care 9 10
Difficulties finding a place 2 2.2
Other 2 2.2
Total 91 100

(Source: Mothers’ main survey, =57, Q 46 in Section 3, Appendix 12.1)
As can be inferred from the table, mothers expressed the need for more accessible
information on ECEC options in their community (25%), convenient location of
ECEC providers (21%), and a greater variety of care options (~14%) that are not very
highly priced (~14%). They also expressed the need to find ECEC outside of the

normally available hours (11%) as well as services that were good in quality (10%).
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6.4.2 The need for regular and reliable services

Approximately 51% of all mothers had experienced a sudden unavailability of their
usual ECEC arrangements in the past, indicating that regularity and reliability of
services was an important need. A total of 16% faced such crises frequently — once
every 1-2 weeks, and 10% every 1-2 months, while 25% of mothers encountered such

problems only once every 6-12 months (see Table 32).

Table 32. Unavailability of Usual Preschool/Childcare Arrangements at Short Notice

Unavailability of usual preschool/child care arrangements at short Freq. %
notice

(And did it ever happen that your usual arrangements for childcare/preschool

education became unavailable at short notice? How often did this happen?)

Never 89 48.9
Less often (once every 6-12 months) 45 24.7
Once every week/every other week 29 16

Once a month/every other month 19 10.4
Total 182 100

(Source: Mothers’ main survey, n=199, Q 47 in Section 3, Appendix 12.1)

6.4.3 The need for ECEC under special circumstances

Mothers also discussed occasions when they needed ECEC but couldn’t find any
person or place to take on the role. Approximately 26% of all mothers who
participated in the study had faced the above predicament. For most mothers (36.8%),
this need arose when they had to work extra hours or had domestic chores to attend
to (22.8%). Table 33 reports all other occasions when this need was faced. The
regularity with which mothers faced this shortfall varied between two extremes: either
once every other week, or once every 3-6 months, with much of it experienced during

the early hours of the day, i.e. between 9 AM and noon.
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Table 33. Inability to Arrange ECEC: Work and Non-Work Situations

Inability to arrange ECEC: Work and non-work situations Freq. %

(In what work and non-work situations have you not always been able to get all

the childcare you wanted or needed in the last year?)

When I've needed to work extra hours 21 36.8
When I've had an appointment to go to 13 22.8
When I’ve been sick 7 12.3
Others (e.g. domestic problems, centre closure) 7 12.3
When I've wanted to take on a new job 6 10.5
When my child was ill 3 5.3
Total 57 100

(Source: Mothers’ main survey, n=51, Q 56 in Section 3, Appendix 12.1)

Previous analysis (see Table 19) also indicates that mothers often began work before 8

AM, sometimes worked until after 6 PM, and that a vast majority worked on both

Saturdays and Sundays: at which times ECEC services aren’t often available. These

tindings clearly suggest the inadequacy of available services.

6.4.4 Expectations from ECEC service providers

A third set of indicators examined working mothers’ needs and expectations from an

ideal ECEC provider (see Table 34).

Table 34. Significant Factors in Selecting an Early Childhood Setting

Significant factors considered Relative importance of factors (%) Total
when selecting an early Not at all Not very Important Very (%)
childhood setting important important Important

(Suppose you had to choose a childcare/preschool setting for your child. How important do you think each of these
would be to you?)

My child’s development/ 0.00 1.51 9.05 89.45 100.00
education

Facilities available 0.00 1.51 14.57 83.92 100.00
Reliability 0.00 3.03 14.65 82.32 100.00
Friendly environment 0.00 2.51 15.58 81.91 100.00
Cost 0.50 3.52 15.58 80.40 100.00
How my child mixes with others 0.00 2.51 19.60 77.89 100.00
Location 0.50 3.52 24.62 71.36 100.00
Timing 0.00 2.51 28.14 69.35 100.00
Flexibility 0.51 14.14 27.27 58.08 100.00
My child’s own choice 0.00 16.58 29.65 53.77 100.00
Personal recommendation/ 0.51 10.61 35.86 53.03 100.00
reputation

Total 0.18 5.63 21.32 72.87 100.00

Total responses = 2186 (based on the ranking of 11 factors on a four-point scale)

(Source: Mothers’ main survey, n=199, Q 48 in Section 3, Appendix 12.1)
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The table presents characteristics in decreasing order of significance. Mothers’
expectations centred, first, on finding a provider that could support their child’s
development and/or education (89%). This was followed by a need for sufficient
centre facilities (84%), and overall reliability of services (82%). A child friendly
environment was also expected (82%), followed by services that were cost-effective

(reported by 80% of mothers).

6.4.5 Expectations relating to quality of service provision

The quality of care was an additional concern for mothers looking for an appropriate
ECEC provider. Table 35 summarises the elements contributing to their

understanding of quality.

Table 35. Dimensions of Quality: Expectations from ECEC Services

Dimensions of quality: Expectations from ECEC services Freq. %
(If you could, what aspect of your current childcare or preschool arrangement
would you like to change (open ended)?)

Quality of preschool education 11 38

Infrastructure and equipment at centre 8 27.6
Quality of food that children eat at centres 3 10.3
Opportunities for socialising and play 3 10.3
Quality of teachers and caregivers 3 10.3
Quality of caregiving 1 3.5

Total 29 100

(Source: Mothers’ main survey, =85, Q 44 in Section 3, Appendix 12.1)
Most mothers (38%) expected centre-based services to offer high quality preschool
education, and to provide sufficiently developed infrastructure and adequate play and
study equipment (27.6%). The quality of food was important to some mothers (10%)
along with well-trained teachers and caregivers (10%), and opportunities for play and

socialisation (10%). As has been previously reported (see Table 25), informal services
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were used mostly for positive traits of the caregiver (e.g. affection and warmth towards

children), indicating that this may be an important expectation from providers.

6.4.6 Other expectations from ECEC services

As has been previously reported, mothers expected services to be ‘conveniently
located’ (see Table 31): 92% desired these to be located closer to the home than the
workplace. Another related aspect centred on the safety of spaces in which children
were left, with ground rather than first/second floor locations being preferred.
Mothers requiring additional hours of ECEC (both formal and informal users)
expected services to increase by a mean of 3.3 hours everyday (Standard Deviation™ =
2.2 hours). The majority of mothers (67%) also expected services to run for a

minimum of 6 days each week.

About 29% mothers from the total study sample believed that the amount of ECEC
information available to them was too little: 24.5% of these expected more
information on preschools within the community (see Table 36), while 18% expected

to know more about the childcare options available to them.

Table 36. ECEC Information Sought by Mothers

ECEC information sought by mothers Freq. %
(What more would you like to know about local childcare/preschool

options?)

Preschools in area 52 24.5
Quality of PSE/childcare available 48 22,6
Childcare centres in area 38 18
Costs of available childcare 38 18
Hours of ECEC available 31 14.6
Childcare for children with special needs 3 1.4
Timing of services available 1 0.4
Information on parenting 1 04
Total 212 ~100

(Source: Mothers’ main survey, n=57, Q 52 in Section 3, Appendix 12.1)

" Hereon SD
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Further, 23% mothers expected to know more about the quality of available services,
while others hoped to know more about the costs of childcare (18%) and the hours for

which ECEC was available within the community (~15%).

Despite their relative dissatisfaction with available government provision, 53% of all
mothers indicated government services to be their preferred ideal arrangement. This
suggests that mothers expected the government (rather than private, NGO or other

providers) to hold primary responsibility for the care and education of their children.
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6.5 Diverse Families; Diverse Care Arrangements; Diverse Care Needs

This final section analyses whether and in what ways the needs and expectations of
mothers from ECEC varied based on the diversity of their contexts. If needs and
expectations vary based on the variety of contexts that children come from, ECEC
services and policy must both be better equipped to respond to and accommodate
them in order to increase service uptake. The analysis presented here was conducted
in two steps. In the first, Chi-square analyses were conducted to test the association
between four ‘need’ variables identified from the analysis above and select dimensions
of interest (e.g. family structure, work hours, nature of work). Once the variables
displaying association were identified, four sets of binary logistic regressions were run
to understand the nature of association between the selected (dependent) ‘need’

variable and the (independent) explanatory variables.

6.5.1 The need to find and maintain ECEC services

Findings indicated that 29% of the mothers in the study sample faced problems in
finding and maintaining early childhood services. The Chi-square test of
independence indicated that diversities based on the family structure, mothers’
working hours, and cohabitation with/without the husband were significantly related
to whether or not mothers faced this need (see Table 69 in Appendix 12.11). The
binary logistic regression run to understand the nature of these associations is

presented in Table 37.
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Table 37. Binary Logistic Regression: The Need to Find and Maintain ECEC

Independent Variables Problems/challenges finding or maintaining ECEC?
Odds Ratio Standard Error

Family structure -

Joint/Extended vs. Nuclear 0.30*** 0.11

Working past 6 PM -

Usually vs. Never 2.80%* 1.26

Sometimes vs. Never 2.03* 0.80

Cohabitation - Living with

husband vs. living elsewhere 0.38** 0.18
Constant 1.19 0.59
Notes:

No. of Observations: 199, Log likelihood: -114.63577, LR chi2: 20.70 (df: 4), Prob>chi2: 0.0004, Pseudo
R2:0.828

% p<0.01, ** p<0.05, * p<0.1

(Source: Mothers” main survey, n=199, Qs 26 & 8 in Section 1, 10 in Section 2 & 46 in Section 3, Appendix 12.1)
The fitted regression model indicates that holding everything else constant, the odds
of having problems finding/maintaining ECEC by mothers from joint/extended
families over the odds of having such problems by mothers from nuclear families were
0.30. That is, the odds of mothers from joint/extended families having problems were
70% lower than those from nuclear families, who, unlike the former, may not have

informal (family) support networks to depend upon.

Similarly, other variables unchanging, the odds of mothers who usually worked
beyond 6 PM having problems arranging preschool education/childcare were about
180% (or 1.8 times) higher than those not working after 6 PM, and understandably so,

considering the limited availability of ECEC after office hours.

Finally, everything else remaining the same, the odds of mothers cohabiting with their
husbands having problems organising ECEC were about 62.4% lower than those who
did not. This may be explained by the limited ability of non-cohabiting mothers to

share the costs of ECEC with the husband, or to have his/his family’s support in

205



CHAPTER 6

caregiving, and the resulting need to depend on external sources that, for various

reasons (e.g. cost or quality issues), are more difficult to organise.

6.5.2 The need for regular and reliable services

The needs analysis conducted previously has established the importance of having
consistent and regular services, their absence experienced by 51% of all mothers who
participated in this study. Chi-square analyses indicated that such experiences were
likely to vary based on what the mothers” workplace was (i.e. home or away), the type
of work she was engaged in (i.e. formal or informal), who the main ECEC provider for
her child was (formal or informal), and what the age of the child was (i.e. below or
above 2.5 years) (see Table 70 in Appendix 12.11). Table 38 below summarises the
logistic regression results that explain the association between these dimensions; only

the first among these was found to be significant in the regression analysis conducted.

Table 38. Binary Logistic Regression: The Need to Find Regular and Reliable Services

Independent Variables Usual arrangements unavailable at short notice?

Odds Ratio Standard Error

Mothers’ workplace -
Home vs. Away 0.370¢* 0.15

Main provider -

Informal vs. Formal 1.48 0.49
Child’s Age -

Above 2.5 vs. 2.5 and below 0.65 0.26
Constant 1.44 0.64
Notes:

No. of Observations: 167, Log likelihood: -110.93615, LR chi2: 9.58 (df: 3), Prob>chi2: 0.0224, Pseudo R2:
0.0414

% p<0.01, ** p<0.05, * p<0.1

(Source: Mothers’ main survey, n=199, Qs 20 & 1 in Section 1, 28 & 47 in Section 3, Appendix 12.1)

Keeping all other variables constant, the odds of having usual childcare arrangements

unavailable at short notice are about 63% lower for mothers who work from home as
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compared to those who work outside/away. This is understandable, as mothers who
work from home are more likely to have flexible work schedules and the opportunity

to balance between work and care responsibilities.

6.5.3 The need for formal, centre-based services

Chi-square analyses revealed that there was a close association between mothers’ use
of formal services and their child’s age, their work timings (whether they began
working before 8 AM everyday or not), and work days (whether they did or did not

work on Sundays) (see Table 71 in Appendix 12.11).

Table 39. Binary Logistic Regression: The Need for Formal, Centre-Based Services

Independent Variables Use formal services?

Odds Ratio Standard Error
Working before 8 AM -
Usually vs. Never 0.49** 0.17
Sometimes vs. Never 1.554199 0.77
Child’s Age -
Above 2.5 vs. 2.5 and below 3.75%%% 1.38
Constant 0.93 0.33
Notes:

No. of Observations: 199, Log likelihood: -114.37935, LR chi2: 21.22 (df: 3), Prob>chi2: 0.0001, Pseudo
R2:0.0849

% p<0.01, ** p<0.05, * p<0.1

(Source: Mothers’ main survey, n=199, Q 8 in Section 2, 1 in Section 1 & 8 in Section 3, Appendix 12.1)
The binary regression model that further studied this association (see Table 39)
reveals that the odds of using a formal ECEC programme by mothers beginning work
before 8 AM each morning were about 51% lower than those who didn’t. This finding
falls in place when interpreted as an unmet need: in the absence of formal services that
functioned before 8 AM, mothers were left with no choice but to use the only other

available option - informal services.
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Additionally, the odds of using formal services by mothers whose children were over
2.5 years were 2.75 times higher than those with children equal to/under this age.
There are two ways in which this finding might be interpreted: first, that it is relatively
easier to find formal services for older rather than younger children (reflecting an
unmet need for services for the latter). Second, mothers believe children under 2.5
years to be too young for formal/out-of-home ECEC, and prefer to keep them at

home and under the supervision of a friend/relative.

6.5.4 The need for ECEC under special circumstances

Previous analysis reveals that mothers often need ECEC under special or one-off
circumstances (see Table 33). Chi-square analysis shows that such needs may vary
based on family structure (nuclear versus joint/extended), work hours (late hours
beyond 6 PM versus no late hours), and work type (part- versus full-time) (see Table

72 in Appendix 12.11).

Table 40. Binary Logistic Regression: The Need for ECEC Under Special
Circumstances

Independent Variables Unable to organise ECEC sometimes?

Odds Ratio Standard Error
Family structure -
Joint/Extended vs. Nuclear 0.36%** 0.14
Working past 6 PM -
Usually vs. Never 4.07** 1.93
Sometimes vs. Never 2.30%* 0.95

Mothers’ employment status —

Full-time vs. Part-time 0.40%* 0.16
Constant 0.40%¢* 0.10
Notes:

No. of Observations: 197, Log likelihood: -103.08876, LR chi2: 19.15 (df: 4), Prob>chi2: 0.0007, Pseudo
R2:0.0850

% p<0.01, ** p<0.05, * p<0.1

(Source: Mothers’ main survey, n=199, Qs 18 & 26 in Section 1, 10 in Section 2 & 56 in Section 3, Appendix 12.1)
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The binary logistic regression model that tested this association is presented in Table
40. Once everything else is held constant, the odds for mothers from joint/extended
families of not being able to arrange ECEC during unusual circumstances are about
64% lower than for those living in nuclear setups: this is intuitive and in line with

previous interpretations.

Further, everything else not changing, the odds of having such difficulties among
mothers who usually work after 6 PM everyday are about 3 times higher than those
not working such late hours. Similarly, these odds are 1.3 times higher for mothers
who sometimes work late hours, than those who don’t, indicating that mothers who
work late hours are not likely to find ECEC providers because of the unusual hours at

which this need arises.

Finally, all other variables not changing, the odds of being unable to make ECEC
arrangements under special circumstances are 60% lower for mothers who work full-
time when compared to those who work part-time. Part-timers may have more
flexible, fluctuating or unusual working hours and therefore a greater need for making
special ECEC arrangements (e.g. very early/late during the day, during weekends etc.):

expectations that remain largely unmet.

6.5.5 Needs and expectations: Evidence from existing literature

As with the literature on childcare arrangements, there is a vast body of work
documenting the needs and expectations of parents from early childhood services, the
evidence being much in line with the findings reported by this study. The need to find

and maintain regular/reliable services in this study is in line with the need for
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trustworthy (e.g. Speight et al, 2009), regular, and on-going services (Henly and
Lyons, 2000). The need to find services under unusual/special circumstances links
with the demand for formal childcare outside standard hours/weekends, e.g. La Valle
et al, 2002; Sandstrom and Chaudry, 2012; Woodland, Miller and Tipping, 2004.
Finally, the need for more centre-based services resonates with a greater demand for
centre-based care for infants and toddlers and lowered age restrictions at centres

(Sandstrom, Giesen and Chaudry, 2012).

As with the first, this second research question on needs and expectations from
services serves a more introductory, contextual purpose for framing the main
question on take-up: the findings relating to this question are therefore not discussed
any further in this section. An illustrative summary of the existing research evidence
is, however, presented in Table 41. In addition to this literature, there is also a large
body of work — on ECEC usage patterns, choice of services and decision making
related to early years’ programmes, and overall quality of ECEC services - that relates

to the findings presented so far. Table 42 lists some of the work in this area.
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Table 42. Additional Literature: ECEC Usage, Choice and Quality

Theme Examples

ECEC usage patterns | Bryson, Kazimirski and Southwood (2006b); Chaudry et al (2011); DTZ
(2007); Edin and Lein (1997); Hofferth, Brayfield, Deich and Holcomb (1991);
IWPR (1996); OECD (2014); Riley and Glass (2002); Scottish Executive (2007);
Speight et al (2009); Speight et al (2010); Stack (1974); Woodland, Miller and
Tipping (2004);

Choice of Chaudry et al (2011); Henly and Lyons (2000); Johansen, Leibowitz and Waite

services/decision (1996); Leseman (2002); Leslie, Ettenson and Cumsille (2000); Research

making for ECEC Connections (2009); Sandstrom and Chaudry (2012); Sandstrom, Giesen and
Chaudry (2012); Woodland, Miller and Tipping (2004)

ECEC quality Adams, Tout and Zaslow (2007); Galinsky et al (1994); Grogan (2011, 2012);

Helburn et al (1995); Research Connections (2009); Whitebook, Howes and
Phillips (1987a)
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6.6 Conclusion

An analysis of childcare arrangements indicates that informal arrangements
(especially grandparents and siblings) as well as the centre-based ICDS service were
the two most common forms of ECEC used by the mothers participating in this study.
While informal providers were primarily selected for the benefit of having a
personally known, often home-based, individual caregiver, formal providers (the
ICDS, as well as the RGNCS to a limited extent) were mostly used for the educational
development of children, and as a first step for practising the future school routine.
What was noteworthy was the complexity and multiplicity of ECEC arrangements,
with mothers making use of myriad providers to look after their children while they
worked. Having care arrangements suddenly become unavailable was more common
for those using informal than formal services, indicating that even though informal
services may be more convenient and secure options in comparison with the formal,
they may not always be a very reliable or stable arrangement to depend on in the long

term.

It is also important to recognise that differences between families based on
characteristics, e.g. family structure/size, child’s age, and mothers’ age resulted in
differences in childcare arrangements. Binary logistic regressions reveal that ECEC
arrangements vary such that mothers from joint/extended families as well as those
with relatively younger children were less likely to use government services as
compared with those from nuclear households with older children. The analysis also
indicated that younger children, those from joint families, and those with older
mothers (and possibly older siblings who take on caretaking responsibilities) were
more likely to be part of informal rather than formal care arrangements.
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The analysis of needs and expectations from ECEC yields a number of results: first
that mothers may not always have ECEC options available to them, and that services
may meet their needs to a limited extent, if available. Mothers expressed the need to
find and maintain conveniently located and affordable ECEC services, and to have
greater information about these. A second need was to find consistently available,
reliable services. A third was to find childcare for one-off, special circumstances such
as long work days and extra/unplanned domestic responsibilities; especially those that
come up early (before 9 AM) or later on (after 6 PM) in the day and on weekends.
Mothers’ expectations from ECEC service providers centred primarily on children’s
educational development, and the provision of reliable, child-friendly and affordable
services. In expressing the need for ‘good quality’ services, mothers expected ample
infrastructure and educational/play equipment and a focus on educational activities
and learning. They also expected teachers and caregivers to be well trained and warm,
friendly, and affectionate towards children. Centre-based early childhood services
were expected to be located close to homes (rather than workplaces), with safe spaces
for children to stay in. Mothers expected these to be available for between 7 (formal
care) to 9 (informal care) hours each day and for at least 6 of 7 days in a week. The
overall expectation was that good quality government services should ideally be
available for everyone’s use. Most of the above needs/expectations may be considered
intuitive and expected, but also nuanced in terms of how certain aspects, e.g.
reliability and consistency, show up as being distinctive. Because there is a dearth of
empirical literature on user needs relating to ECEC in the Indian context, these
findings are valuable in supplementing what has only been reported anecdotally so

far.
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Finally, results from logistic regressions indicate that mothers’ needs and expectations
from services vary based on certain contextual characteristics: the need to find and
maintain regular ECEC was more pertinent in case of mothers from nuclear families,
single parent (mother-headed) households, and for women working beyond 6 PM.
Regularity and reliability of services was relatively more important for mothers
working outside of their homes, as compared to those working from home. Results
also indicated that mothers who began work before 8 AM everyday, and whose
children were aged 2.5 years or less, had a considerably greater need for using
formal/centre-based services than others. Lastly, mothers from nuclear families that
worked past 6 PM and were engaged in part-time work, with fluctuating/unusual
working hours, were more likely to face difficulties in finding and arranging ECEC

during such special circumstances.

The findings from this chapter raise a number of implications for the study of
programme take-up. First, they reflect that the ICDS remains a highly popular option,
based primarily on the educational aspirations of mothers and needs/expectations
from services that centre predominantly on education. The question that this raises is,
do mothers take-up this specific component of the ICDS more than others? This
question and others will be addressed in the next chapter once levels of take-up are

established and then analysed.

The analysis of mothers’ needs/expectations also begins to reflect some of the possible
barriers to service uptake: lacking information on services, inconvenient locations,
irregularity of service providers, lack of reliability, insufficient hours, and lack of
options for children under 2.5 years. Besides the focus on preschool education,
mothers’ responses also indicate the need for child-friendly service providers, a lack of
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which may also pose barriers to uptake. A more detailed analysis of these and
additional barriers and bridges, and their role in affecting uptake, will be undertaken

in Chapter 8.

A third and final point that the present chapter raises is that the family can no longer
be assumed to be the ‘one-stop-shop’ fulfilling all ECEC needs of children. This is
especially true in light of the changing work and family situations documented in this
chapter: the proliferation of nuclear households and single-parent families, changes in
mothers’ employment status, especially longer work hours and working weekends,

and the overall unreliability of informal support systems.

The next chapter analyses the uptake of the ICDS and RGNCS, and the use and non-

use of the different sub-services therein.
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7. To Take-Up Or Not To Take-Up? Use and Non-use of Government Services

7.1  Introduction
This chapter analyses research questions 3 and 4 of the thesis:

Research Question 3: What is the take-up of the ICDS and RGNCS schemes by

working mothers in the study sample?

Research Question 4: What is their experience of using the different services offered
under the ICDS and RGNCS schemes? Which of the component benefits do they take

up and which do they not?

In undertaking this analysis, the chapter covers the second stage - analytical
resolution — of Danermark et al’s (2002) methodological framework (see Chapter 4),
as part of which service take-up is broken down into constituent factors/aspects that
are then examined in detail. The first research question is addressed using the
mothers’ main survey (n=199”") dataset to calculate programme uptake for each of the
ICDS and RGNCS. The reasons mothers use these programmes, as well as the causes
of non-take-up and dropout, are also examined. The second research question is
addressed using the data collected from the two follow-on surveys with 50 long-term
users (25 each) of the ICDS and RGNCS (see Chapter 4) and explores programme
accessibility, component benefits that mothers use/do not use (and why), the nature of
their contact/interaction with centre workers, and overall satisfaction with services.
All accompanying tables/graphs reference the related question/s and primary data

source/s from which they are derived (see in conjunction with Appendices 12.1-12.3).

" The total number of cases (main survey) for which the results have been reported is 199
instead of 200: one survey was incorrectly completed and thus excluded from the analysis.
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7.2  The Take-up of Government Services by Working Mothers
7.2.1 Government services in the community

There were 56 ICDS and 5 RGNCS centres distributed across 36 residential blocks of
the sampled research neighbourhood. The mean distance of centres from mothers’
homes was 0.55 km (SD = 0.47 km) for the ICDS and 0.66 km (SD = 0.70 km) for the
RGNCS. Data from the main survey revealed that awareness of the ICDS was
extremely high at 90%. In comparison, a much smaller percentage of mothers, about
38%, knew about Rajiv Gandhi créches. Of those who participated in the ICDS follow-
on survey (n=25), about 57% had first become aware of the service through the centre
worker (see Figure 13) who is responsible for making home visits to survey families,
and disseminating information about the programme (MoWCD, 2012a). Relatives,

friends, and neighbours were the second most common source of awareness at 36%.

Knowledge of programme (ICDS) Knowledge of programme (RG Creches)

leaflet/signboard local/community NGO

creche worker
local/community NGO

leaflet/signboard
relatives, friends or neighbours

identified/inquired myself

anganwadi worker relatives, friends or neighbours

f T T T I T T T T
0 20 40 60 0 20 40 60 80
percent (base: responses) percent (base: responses)

Figure 13. Knowledge of Services (ICDS and RGNCS)
(Source: Mothers’ follow-on surveys - ICDS & RGNCS, n1=n2=25, Qs 1 & 1 in Appendices 12.2 & 12.3)

When it came to the RGNCS, most mothers (66%) attributed their knowledge of the
service to relatives, friends and neighbours; while others had learned of it after seeing
it in passing, or based on individual enquiry (17%). Knowledge of the créche scheme

was thus low and primarily based on informal sources, even though the government
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expects créche workers to ‘ensure regular home visits and mothers [sic] meetings to
elicit participation’ (GOI, 2005), and ‘create awareness about better child care in the

community’ (ibid.).

The age of children (16 males and 9 females) that attended ICDS centres ranged
between 2.5 and 5, and averaged out at 4.1 years. The mean length of enrolment for
the ICDS, at the time of data collection, was 1.66 years (SD = 0.66). The age range of
children (16 males and 9 females) attending RGNCS services was slightly wider in
comparison, between 1.5 and 5, with an average age of 3.6 years. The mean length of
enrolment was 1.3 years (SD = 0.94). The ICDS was reportedly regular in its
functioning: 60% of the mothers (n=25) reported it extremely rare for centres to be
closed on a regular working day. Nonetheless, about 16% reported operational
irregularity and attributed periodic closure to the absence of the main worker
(teacher) or helper. In contrast, there were no reports of créches being irregular, with

most mothers reporting these as functioning regularly (64%).

7.2.2 Take-up figures for the ICDS and RGNCS

Table 43 presents figures on the take-up of the ICDS and RGNCS by participating
mothers in the research neighbourhood, operationalized to mean any eligible child’s
enrolment in, and utilisation of, services at any point in time within a one-year period
from the date on which data was collected (see Chapter 4). These were calculated
based on a frequency count and percentage computation of the question — ‘Have you
used the ICDS/RG Creéche service at any point in time for <target child> within the

last one year?’ (see questions 69 on ICDS & 74 on RGNCS in Section 3, Appendix
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12.1) - posed to all 200 mothers. Figures indicate that the ICDS was taken up by
54.3% of all participating mothers (n=199), much higher than the Rajiv Gandhi

créches that were taken up by 18.6% of the total study sample.

Table 43. Service Take-up: ICDS and RGNCS

Service Take-up ICDS RGNCS
(Have you used the ICDS/RG Creche service at any point in time for <target Freq. % Freq. %
child> within the last one year?)

Yes 108 543 37 18.6
No 91 457 162 814
Total 199 100 199 100

(Source: Mothers’ main survey, n=199, Qs 69 & 74 in Section 3, Appendix 12.1)

These figures on take-up are further interpreted in the context of the distribution and
uptake of other services by mothers, previously reported in Table 23, and reproduced

here for the sake of convenience.

Table 23. Main Provider of ECEC

Who is the main provider of ECEC for your child? Freq. %
ICDS centre 45 22.61
The child’s grandparents 42 21.11
Rajiv Gandhi créche 29 14.57
I have two main providers (1 family + other) 25 12.56
Child’s sibling/s 18 9.05
Relative 12 6.03
Private/paid preschool/créche/nursery 10 5.02
Not applicable 8 4.02
Friend or neighbour 4 2.01
NGO creche 3 1.51
Father 2 1
Mother only 1 0.50
Total 199 ~100

(Source: Mothers’ main survey, n=199, Q 28 in Section 3, Appendix 12.1)

There are two observations to make in this regard. First, even though ICDS uptake
was quite high at 54.3% (n=199) (Table 43), it was the main ECEC provider for only
22.61% of the sample (Table 23). This implies that the ICDS was perhaps not used
regularly enough to qualify as the main provider for 58.3% of those taking up the
service. In comparison, even though the RGNCS was taken up by only 18.6% (Table
43) of all participating mothers (199), it was the main provider of ECEC for 78.3% of

those using this service. This implies that the RGNCS was a more useful provision
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than the ICDS for working mothers that successfully fulfilled their caregiving needs

while they were out for work everyday.

Second, despite the take-up of both services not being extremely high, both the ICDS
and RGNCS still feature among the top main providers for working mothers in
comparison with all other available services, at first and third position respectively
(Table 23). These two government programmes were thus relatively important in
providing ECEC support in the sampled research neighbourhood, however the extent
to which they were able to meet mothers’ expectations is something that remains to be

explored.

7.2.3 Reasons for mothers’ uptake of government services

The follow-on group of 25 regular users of the ICDS were motivated either on their

own or by centre workers to enrol children at centres.

Table 44. Reasons for Uptake of Government Services

Reasons for Freq. % of % of  Reasons for using  Freq. % of % of

using the ICDS responses  cases the RGNCS responses  cases

(Why do you send your child to this centre particularly?  (Why do you send your child to this centre particularly?
Multiple responses possible) Multiple responses possible)

Child learns to sit 22 32.8 88 Child learns to sit 18 31 72

still still

For Preschool 15 224 60 For the food 12 20.7 48

Education

For the food 11 16.4 44 For child care 9 15.5 36

To increase 8 11.9 32 To increase school 8 13.8 32

school readiness readiness

For child care for 4 6 16 For Preschool 6 10.3 24

a few hours Education

Child likes it 3 4.5 12 Services are useful 4 7 16

Services are useful 2 3 8 No other option 1 1.7 4

in general

The centre 2 3 8

worker collects

child

Total 67 100 Total 58 100

(Source: Mothers’ follow-on surveys - ICDS & RGNCS, n1=n2=25, Qs 4 & 4 in Appendices 12.2 & 12.3)
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Their reasons for choosing the ICDS in particular are summarised in the first half of
Table 44. The top reason for 22 of 25 ICDS users, was to give the child an opportunity
to learn to sit still in a structured/formal environment, the ICDS offering the first such
occasion. Other reasons included: using the preschool education (PSE) component of
the ICDS (15), benefiting from the daily (free) hot meal/snack for children (11), and
increasing the children’s school readiness (8). Although these centres provided only 3
hours of preschool education every day, for 4 mothers this was also a time when the

centre took care of the child while they engaged in paid work.

When compared with the ICDS, RGNCS mothers were primarily motivated to enrol
children for créche services based on their own need, or on the recommendation of
people in their social network (relatives, friends or neighbours). While the largest
group of mothers (18 of 25) used these créches to teach their children to ‘sit still’
within a formal environment, 12 chose them for the regularity of meals fed to children
(3 times) each day (see Table 44). Other reasons why mothers chose the RGNCS
because it enabled mothers to work (9), increased the school readiness of children (8),
and because of the PSE component (6). Note that the last was further down in the list

of reasons for using the RGNCS in comparison to the ICDS.

7.2.4 Why did some mothers not use government services?

Besides understanding the reasons why users opted for the two government services,
it is also important to look at why non-users and dropouts chose not to use them.
Such analyses aid in understanding why and how needs and expectations from

services (see Chapter 6) remain unmet, or insufficiently met.
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Non-users. This section is based on a comparison between the responses of non-users
(a subsection of the 200 mothers) of the ICDS and RGNCS (see Table 45). There were
some pragmatic reasons why mothers didn’t use the ICDS, e.g., the child was too
young/old for the preschool programme, or that mothers preferred home-based care
over any external form. However, the chief reasons for not using this service related to
perceived poor quality (25.6%) and mistrust (13.2%) in services. ‘Quality’ included
aspects such as food, the elements of education and care, safety, the nature of facilities,
and worker attitude/motivation. Even though awareness of the ICDS among all 199
mothers was extremely high (90%, as indicated previously), 12.4% of ICDs non-users
(n=91) attributed non-use to a lack of knowledge of centres in their vicinity. For
others, non-use related to limited hours of operation (8.5%), and a dislike of services

by children in general (6.2%).

Table 45. Reasons for Not Using the ICDS

Reasons for not using the ICDS Freq. %

(Why haven’t you used the ICDS Anganwadi service for <target child> within the last one year?)

Quality issues 33 25.6
Child too young/old for Preschool Education (in the mothers’ opinion) 29 22.5
Mistrust 17 13.2
Don’t know about centres 16 12.4
Hours too little 11 8.5

Prefer home/family/myself 10 7.8

Child dislikes 8 6.2

Child needs special care 2 1.5

Transport issues 2 1.5

Past bad experience 1 0.8

Total 129 100

(Source: Mothers’ main survey, n=91, Q 70 in Section 3, Appendix 12.1)

Among non-users of the RGNCS (162 of 199), 34% did not use the programme
because they were unaware that these creches existed and were available for them to

use (see Table 46).
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Table 46. Reasons for Not Using the RGNCS

Reasons for not using the RGNCS Freq. %
(Why haven’t you used the RGNCS service for <target child> in the last one year?)

Don’t know about centres 68 34
Don’t need such a service 37 18.5
Prefer home/family/myself 24 12
Affordability issues 20 10
Mistrust 14 7
Quality issues 10 5
Child too young for service 6 3
Transport issues 6 3
Send elsewhere 5 2.5
Child too old for service 4 2
Hours problematic 3 1.5
Child needs special care 2 1
Centre full 1 0.5
Total 200 100

(Source: Mothers’ main survey, n=162, Q 75 in Section 3, Appendix 12.1)

This was, in fact, the most important reason for non-use, the next set of reasons being
more pragmatic and relating to a lack of need (18.5%) or a preference for family-based
care/education rather than centre-based services (12%). Affordability, unique to the
fee-paying creches in comparison with the ICDS centres that are free at the point of
use, was reported as a deterrent by 10% of mothers. Issues of mistrust and quality
were also reported at 7% and 5% respectively, although these were significantly less
important than when mentioned in the context of the ICDS. Quality problems with
the RGNCS related to, e.g., lack of experienced caregivers, an unclean centre, and
poor food quality leading to a child getting ill. Problems with transport and hours of

operation were also reported, although by a very small minority of non-users.

Dropouts. In addition to those that did not use the two services at all, there are also
those that had either attempted to, or had enrolled their children for, the ICDS and
RGNCS but dropped out soon after (see Table 47). There were fewer such cases of
RGNCS dropouts (n=10) than ICDS dropouts (n=29). In addition to having problems

with the quality of existing services (16%) as reported above, a significant percentage
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of mothers, 36%, gave up on the ICDS because their children disliked attending the
centre as a result of which they were either irregular at or entirely absent from the
programme. The other reasons why mothers gave up on the ICDS services remain

similar to those reported previously.

Table 47. Reasons for Not Using the ICDS (Dropouts)

Reasons for not using the ICDS (dropouts) Freq. %
(Please explain why you don’t use the service despite enrolment of your child at the centre)

Child dislikes/is irregular/refuses to attend 18 36
Child is too old/young for ICDS 14 28
Quality issues 8 16
Have a better alternative 4 8
Timings unsuitable 2 4
Only collect food 2 4
Was refused enrolment by centre 2 4
Total 50 100

(Source: Mothers’ main survey, n=29, Q 72 in Section 3, Appendix 12.1)

There were fewer instances where non-users of the RGNCS enrolled or attempted to
enrol their children for créche services and dropped out soon after, which could mean
either satisfaction with the quality of services offered at the créche in general, or the
tulfilment of working mothers’ care needs. The number of such instances for the
créches was so low that the summary table below (Table 48) reports frequencies
instead of percentages. This analysis does not say anything in addition to what has
been mentioned previously, except that even within such a small proportion of
mothers, the reasons for non-use were extremely individualistic and varied. As
previously reported (see Table 46), quality, cost, dislike and illness, transport, and

timing were some of the issues that were reported by this group of mothers as well.
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Table 48. Reasons for Not Using the RGNCS (Dropouts)

Reasons for not using the RGNCS (dropouts) Freq.
(Please explain why you don’t use the service despite enrolment of your child at the
centre)

Quality issues

Cost issues

Didn’t like so left

Child got ill so left
Transport issues

Timings unsuitable

Centre was full

Refused to enrol other child
Put child in formal school

— = = =N DN DN W

Total

—
S

(Source: Mothers’ main survey, n=10, Q 77 in Section 3, Appendix 12.1)
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7.3  Experiences of Using Services: The ICDS and RGNCS Compared”

7.3.1 Access to centres and overview of services used

Access to centres was fairly good for the ICDS: all 25 mothers found it extremely easy

to get to centres from their homes everyday, the mean time taken being 5.4 minutes

(SD = 2.2 minutes). The ICDS was believed to be largely regular, the mean number of

days of operation each month being 24.2, although 3 mothers reported centres were

open for only 15 days each month. The number of hours of daily operation ranged

from 1 to 5 (Mean = 2.5 hours), with the vast majority of mothers (23 of 25) finding

these convenient. Further, of the six services offered by the government under the

ICDS (MoWCD, 2012a, see Chapter 2), mothers primarily took up the food (25) and

PSE services (22) over others (see Table 49). Growth monitoring and immunization,

in contrast, were used by approximately half of users; and only 5-6 took up health and

referral services.

Table 49. ICDS Services Taken Up in the Last Year

ICDS Service Freq. % of % of
(What are some of the services that your child has received from the ICDS responses cases
centre during the last 12 months?)

Supplementary nutrition 25 29.4 100
Preschool education 22 25.9 88
Growth monitoring 14 16.5 56
Immunizations 13 15.3 52
Health check-ups 6 7 24
Referral services 5 5.9 20
Total 85 100

(Source: Mothers’ follow-on survey ICDS, n=25, Q 20 in Appendix 12.2)

These findings indicate that while the ICDS service was very well established (i.e.

widely available and accessible in terms of location/distance from homes) all the

"2 The data for this section comes from the 25 detailed follow-on surveys conducted with 50

users (25 ICDS + 25 RGNCS) of government services.
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services were not equally taken up. This may have been because of poor
implementation, or because of a mismatch between needs and expectations of users
on the one hand, and the nature of available services on the other. Which it is will be

addressed in the next chapter.

The Rajiv Gandhi creches, in comparison, were slightly different. Centres were not as
readily accessible as the ICDS: only 17 of 25 respondents found it easy to get to
créches from their homes everyday, the average time taken being 14.8 minutes (SD =
11 minutes; varying from 2-45 minutes). The mean number of operational days of
creches was slightly higher than the ICDS at 25.8. Creches ran for between 5 to 9
hours each day (Mean = 7.4), longer than the ICDS, with 23 of 25 mothers finding
these to be convenient. Mothers paid a fee for their children to attend services, the
amount varying from INR” 50 to INR 200 per month per child, and averaging out at
INR 97.2. Of the various services offered by the RGNCS (see Table 50), mothers
primarily took up sleep and rest facilities (21), day-care facilities (20), and

supplementary nutrition (SN) (18).

Table 50. RGNCS Services Taken Up in the Last Year

RGNCS Service Freq. % of % of
(What are some of the services that your child has received from the responses cases
RG creéche during the last 12 months?)

Sleep and rest facilities 21 22.6 84
Day-care facilities 20 21.5 80
Supplementary nutrition 18 19.3 72
Preschool education 12 12.9 48
Recreational facilities 9 9.7 36
Health check-ups 8 8.6 32
Immunizations 5 5.4 20
Total 93 100

(Source: Mothers’ follow-on survey RGNCS, n=25, Q 18 in Appendix 12.3)

" INR stands for Indian Rupees
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There were five mothers who reported children as not receiving day-care facilities:
they believed that créche workers simply ‘kept’ children with them until they got back
from work instead of taking ‘care’ or paying attention to their individual needs. Only
12 of 25 mothers used PSE services, while even fewer made use of health (8) and
immunization (5) facilities. In comparing these experiences with mothers’
needs/expectations relating to service access (see Chapter 6), it was evident that while
the ICDS fulfilled location-related expectations in being situated close to homes, the
RGNCS satisfied the need for longer service availability by operating 6 days each
week. Further, mothers’ expectations for long-duration services seemed to have also
been met, as only a minority (2 for each of the ICDS and RGNCS) expressed any

dissatisfaction with the current hours of operation of both services.

7.3.2 Experiences with preschool and day-care services

The preschool education (PSE) component was a significant service offered as part of
the ICDS scheme, taken up by 22 of 25 (see Table 49), and used daily by 21 mothers.
Those irregular in attendance attributed absence more to individual factors, e.g.
disinterest in the programme (3) and illness (1), and less to programme-related
factors, e.g. poor quality (1) and irregularity of services (1). Children spent their day at
the centre eating food (24), playing games (21), and engaging in educational activities,
e.g. listening to stories (19); singing songs, rhymes and poems (18), and drawing and
colouring (18) (see Table 51). Formal educational activities, though reported, were
very limited. Even though 22 of 25 participating mothers believed that whatever the

preschool taught was useful for their child, and 20 expressed satisfaction with the
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preschool service, 10 believed that the service could be improved further, primarily by

strengthening the educational component of the programme.

Table 51. Daily Activities at the ICDS and RGNCS Centres

Daily activities at the centre ICDS RGNCS
(What are some of the things your child does at the centre each Freq. % of Freq. % of
day?) cases cases
Eat food 24 96 24 96
Play games 21 84 21 84
Listen to stories 19 76 11 44
Sing songs, rhymes and poems 18 72 13 52
Draw and colour 18 72 5 20
Play with toys/puzzles/beads 3 12 4 16
Learn to read and write 7 28 2 8
Write/work on worksheets 9 36 2 8
Read books 5 20 0 0
Participate in other activities 10 40 6 24
Sleep and rest 0 0 6 24
Don’t know 1 4 0 0

(Source: Mothers’ follow-on survey ICDS & RGNCS, n1=n2=25, Q 32 in Appendix 12.2 & 30 in Appendix 12.3)

PSE was not the mainstay of the RGNCS and was taken up by children of only 12
mothers (see Table 50). Sleep and rest facilities and day-care services were the focus of
this programme, reported by 21 and 20 mothers respectively (Table 50). Children
were extremely regular with this service, with 24 attending creéches daily and leaving
the centre at various times of the day depending on their mothers” work schedules.
The day was usually spent eating food (24) and playing games (21), much like the
ICDS. The difference between the two services though, lay in terms of the structured,
educational activity that children were engaged in — much less for the RGNCS when
compared to the ICDS. For instance, drawing and colouring was reported by only 5
RGNCS mothers as compared to 18 ICDS mothers, while writing activities were
reported by only 4 RGNCS mothers in comparison with 16 ICDS mothers (see Table
51 above). The creches were thus more inclined towards providing care services to
children (see Table 50 for additional evidence in support of this finding), even though

the RGNCS framework document specifically lists PSE as one of the services of the
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programme (see Chapter 2). Sixteen of 25 mothers using the RGNCS thought what
was taught at the créche was useful to the child and 20 of 25 expressed overall
satisfaction with PSE. Nonetheless 14 of 25 had greater expectations from this
component, desiring improvements in the quality of education, a greater focus on

literacy skills, and better play equipment and care facilities.

Were mothers’ expectations from ECEC (see Chapter 6) sufficiently met by the ICDS
and the RGNCS? Not entirely. Mothers expected early years services to be regular and
consistently available, which was the case for both the ICDS and RGNCS. They also
had expectations from the quality of services: to focus on the educational needs of
their children, and for caregivers to be warm, friendly, and affectionate. These needs

were insufficiently met by the ICDS and RGNCS, as has been indicated above.

7.3.3 Food/meal experiences

The food service, formally called the Supplementary Nutrition (SN) service under
both programmes, formed an essential part of the daily services offered by the ICDS
and RGNCS - ‘eating food’ was the top daily activity at both centres, reported by 24 of
25 mothers each (see Table 51). The take-up of this service was also very high: by all

25 ICDS mothers (see Table 49) and 18 RGNCS mothers (see Table 50).

Children were served food on a daily basis at ICDS centres and, for the majority of
mothers (21), in adequate quantities. Although served at the ICDS centre, most
children (12) carried food back to their homes and shared it with other members of
the family. Only 7 of 25 mothers were completely satisfied with food quality, with at
least 6 overtly dissatisfied. Twelve mothers expressed anxieties relating to, e.g., the

poor taste/undercooked nature of food, lack of nutrition and variety, and
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contamination by flies/bugs. This concern with food quality is not recent, a substantial
amount of literature having documented this previously (e.g. ERU, 2004; NIPCCD,

2006¢; NIPCCD, 2009a; NIPCCD, 2009b).

Children attending RG créches received daily meals that, according to 18 of 25
mothers, were adequate in quantity. In direct contrast with the ICDS, children
attending RG creéches ate all their meals at the centre. A higher number of mothers (13
of 25) expressed complete satisfaction with the quality of food as compared to the
ICDS. Those expecting improvements in food quality (6) believed that both quantity

and nutritional value could be increased.

Mothers’ expectations relating to food quality (see Chapter 6, Table 35) were clearly
insufficiently met by the ICDS. They were relatively better met by the RGNCS, as seen

in the analysis above, although displaying further scope for improvement.

7.3.4 Health and related service experiences

Although a salient service under both the ICDS and RGNCS, the take-up of health
services among users was extremely low: 8 of 25 mothers for the RGNCS (see Table

50), and 6 of 25 mothers for the ICDS (see Table 49).

The ICDS was never the first point of contact for mothers when children fell ill,
although referral services should, ideally, be delivered by centre workers in association
with the Primary Health Centres (PHCs) running in the vicinity (MoWCD, 2012a).
Only four had ever consulted the centre worker on any such occasion in the past.

Mothers’” reasons for not taking up these health services (see Table 52) related
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primarily to their unavailability at centres (11 of 25), but also to mothers lacking

information on them in the first place (7 mothers).

Table 52. Reasons for Not Using the ICDS Health Services

Reasons for not using the ICDS health services Freq. % of % of
(In the last two months, have you ever taken your child to the ICDS centre or responses cases
sought the advice of the centre worker in case of illnesses? If no, why not?)

No health services available at the centre 11 52.38 44
Have no idea that such a service exists at the ICDS 7 33.33 28
Prefer other doctor/health centre 2 9.53 8

I had no time to go to the centre 1 4.76 4
Total 21 100

(Source: Mothers’ follow-on survey ICDS, n=21, Q 40 in Appendix 12.2)

Routine health check-ups of children, to be provided by centre workers and staff from
the PHC, were only reported by 7 of 25 ICDS mothers. According to the majority (18)
these had never taken place. Similarly, although 23 of 25 mothers reported that their
children had been immunized regularly, only 4 reported children as having received
these through the ICDS centre in the last year. Fifteen mothers reported that their

children had been weighed at the ICDS centres at some point in the last year.

The RGNCS, in comparison, is meant to provide two sets of services to children in
liaison with doctors and/or PHCs: routine health check-ups, and immunization. Ten
of all participating mothers reported health check-ups as having been routinely
undertaken by doctors visiting créche centres. This figure is higher than that reported
for the ICDS. Further, while 20 of 25 mothers reported that their children had been
receiving immunizations regularly, only 3 had received these through the creche

centre in the past.
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7.3.5 Contact and interaction with centre workers

One of the recurring themes throughout the analysis above is the limited nature of
day-to-day interaction between centre workers and mothers at both the ICDS and
RGNCS. Only 15 of 25 mothers whose children were attending ICDS centres had met
with the centre worker/helper in the last three months (from the date of data
collection), either at their own homes (4), or at the centres themselves (15). There
were a variety of issues discussed during this period of contact (see Table 53),
although on at least five occasions, interactions were limited to a simple exchange of

greetings.

Table 53. Matters Discussed During Contact with ICDS Worker/s

Matters discussed during contact with ICDS worker/s Freq. % of % of
(During this contact in the last three months, what were the different responses cases
services provided or matters talked about?)

Nothing, just dropped the child 5 15.62 20
Child care 5 15.62 20
Immunization 4 12.50 16
Preschool education 3 9.38 12
Family planning 3 9.38 12
Nutrition/health education 2 6.25 8
Growth monitoring of child 2 6.25 8
Supplementary nutrition 2 6.25 8
Antenatal care 2 6.25 8
Treatment for sick child 1 3.12 4
Menstrual hygiene 1 3.12 4
Medical treatment for self 1 3.12 4
Delivery preparedness 1 3.12 4

(Source: Mothers’ follow-on survey ICDS, n=15, Q 68 in Appendix 12.2)

The most commonly discussed topics included childcare, immunization, PSE, and
family planning; thus dwelling more on children than mothers (e.g. pregnant or
lactating women). Although some mothers thought that centre workers were kind
towards children (19), articulate (10), and explained things well (12), only 12 believed
them to be highly motivated. Further, there were five who found workers’ behaviour

to be indifferent, while two believed them to be quite harsh.
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In contrast to the ICDS, there were many more RGNCS mothers (21) who had met
with centre workers/helpers in the last three months (from when data was collected),
although always at centres rather than at home. Mothers’ conversations with workers
always centred on issues relating to their children, e.g., food and nutrition, sleep and

rest, and childcare (see Table 54).

Table 54. Matters Discussed During Contact with RGNCS Worker/s

Matters discussed during contact with RGNCS worker/s Freq. % of % of
(During this contact in the last three months, what were the different responses cases
services provided or matters talked about?)

Supplementary nutrition 9 21.43 36
Sleep and rest 7 16.67 28
Child care 7 16.67 28
Nothing, just dropped the child 6 14.29 24
Preschool education 6 14.29 24
Health check-up 4 9.52 16
Immunization 2 4.76 8
Disease prevention 1 2.38 4

(Source: Mothers’ follow-on survey RGNCS, n=21, Q 48 in Appendix 12.3)

Twenty of twenty-five mothers reported centre workers as speaking nicely whenever
they met them at the creches, and in 18 cases centre workers also took the time to
explain things to mothers’ satisfaction. The majority of mothers (14) thought workers
at RGNCS centres were highly motivated, more than that reported for the ICDS. A
lower number of RGNCS mothers (14), when compared to the ICDS (19), believed
créche workers to be kind towards children, while four felt their behaviour towards

children to be harsh.

7.3.6 Overall satisfaction with services

Fourteen of twenty-five ICDS users found PSE to be the most useful component
within the ICDS, as it helped children learn and build a foundation for the future (see

Table 55). The availability of food came next (9 of 25 mothers), followed by the
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development of self-reliance and the ability to sit still as a result of attending a formal
centre-based environment (6). All of these aspects (and others in Table 55) relate to
the preschool and food services, the most utilized/popular components of the ICDS.
These were possibly the two that were also best implemented by the government. This

aspect will be discussed further in the conclusion to this chapter.

Table 55. Most Useful Aspects of the ICDS

Most useful aspects - ICDS Freq. % of % of
(Of all the services provided at the ICDS, which would you rate as being responses cases
most useful and why? Please describe.)

Education and learning 14 38.9 56
Food 9 25 36
Development of self-reliance and the ability to sit still 6 16.6 24
The care component 4 11.1 16
Play opportunities 1 2.8 4
That it is free 1 2.8 4
Nothing useful about it 1 2.8 4
Total 36 100

(Source: Mothers’ follow-on survey ICDS, n=25, Q 73 in Appendix 12.2)

Most mothers believed the ICDS to be ‘very important’ (11) or ‘quite important’ (10)
for the overall welfare of their children, but ‘less important’ (15) in meeting their need
for childcare while they went to work everyday. This is understandable as the only
daily centre-based component of the scheme - the preschool - ran for only about 2.5

hours everyday, which by no means is sufficient time for working mothers.

Mothers’ problems with the ICDS related to complaints about food quality (3) that
sometimes went unnoticed and general discomfort with ‘irregularities’ (5) although

the latter were not detailed despite probing.

The participating mothers also saw a lot of scope for improvement in the ICDS:
improvements in preschool education, supplementary nutrition and the quality of
care; expansions in infrastructure and equipment; and better staff quality (training,

knowledge and behaviour towards children). When asked to select from a pre-
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populated list of aspects (see Table 56), the highest number of mothers - 17 - once
again chose the quality of PSE, followed by the hygiene and safety of the centre (16),
the quality of staff including their training and behaviour towards children (13 each),
the range of hours that the centre opened (11), and the reliability of care at ICDS
centres (10). These responses establish, once again, the centrality of the preschool and

food services in the lives of the participating mothers.

Table 56. Aspects of the ICDS Needing Improvement

Aspects of the ICDS that should be improved Freq. % of % of
(Which of the following aspects of the ICDS do you think should be responses cases
improved?)

The quality of preschool education 17 15.89 68
Its hygiene and safety 16 14.95 64
The relationship between the provider and the child 13 12.15 52
The qualifications or training of the provider 13 12.15 52
The range of hours that the provider is open 11 10.28 44
The reliability of child care 10 9.35 40
The number of children for each member of staff 9 8.41 36
The quality of equipment 7 6.54 28
The amount of information parents receive from the provider 6 5.61 24
about their children

The quality of buildings 5 4.67 20
Total 107 100

(Source: Mothers’ follow-on survey ICDS, n=25, Q 80 in Appendix 12.2)

The greatest utility of the RGNCS lay in the provision of creche services suiting
mothers” work schedules, enabling them to work with ease (11), and the related care
component of the programme (6) (see Table 57). The food service was the next most
useful feature of the creche, cited by 5 mothers. These aspects are in clear contrast to

the educational utility of the ICDS reported in Table 55 previously.
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Table 57. Most Useful Aspects of the RGNCS

Most useful aspects - RGNCS Freq. % of % of
(Of all the services provided at the RG créche, which would you rate as responses cases
being most useful and why? Please describe.)

Suits my work life 11 39.3 44
The care component 6 21.4 24
Food 5 17.8 20
Education and learning 2 7.1 8
Don’t know 2 7.1 8
Development of self-reliance and the ability to sit still 1 3.6 4
Play opportunities 1 3.6 4
Total 28 100

(Source: Mothers’ follow-on survey RGNCS, n=25, Q 53 in Appendix 12.3)

Mothers considered the RGNCS ‘very important’ or ‘quite important’ for the welfare
of their children (24), but also for meeting their childcare needs (23), indicating the

overall salience of this service especially for childcare.

Two mothers reported irregularities in creche services while five raised concerns
relating to the poor quality of education and low attention to children. Like the ICDS,
mothers using RGNCS services also saw a lot of scope for improvement: in-centre
infrastructure through the installation of fans/air coolers (8) and better educational
activities (6). When asked to select from a pre-prepared list, mothers suggested, once
again, that the quality of buildings (20) and of PSE at the centre (20) be improved (see
Table 58). They also suggested improvements in the reliability of childcare (20), the
hygiene and safety of the centre (19), and the qualifications and training of the care

provider (18).
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Table 58. Aspects of the RGNCS Needing Improvement

Aspects of the RGNCS that should be improved Freq. % of % of
(Which of the following aspects of the ICDS do you think should be responses cases
improved?)

The quality of buildings 20 12.12 80
The quality of preschool education 20 12.12 80
The reliability of child care 20 12.12 80
Its hygiene and safety 19 11.52 76
The qualifications or training of the provider 18 1091 72
The quality of equipment 17 10.30 68
The amount of information parents receive from the provider 16 9.70 64
about their children

The relationship between the provider and the child 15 9.09 60
The number of children for each member of staff 11 6.67 44
The range of hours that the provider is open 4.85 32
All of these 1 0.61 4
Total 165 100

(Source: Mothers’ follow-on survey RGNCS, n=25, Q 60 in Appendix 12.3)
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7.4  Conclusion: The Take-up of Government Services by Working Mothers
7.4.1 Summary of findings

Take-up of services. Analysis indicates ICDS uptake to be higher, by 54.3% of all
mothers (199), than RGNCS, at 18.6%. The primary reason for mothers’ take-up of
both these services related to opportunities for children to learn to sit still in a
structured, formal environment, possibly the first such setting for them. The ICDS
was also used (in order of decreasing importance) for the benefit of preschool
education, the daily meal (supplementary nutrition), and in preparation of the future
school routine. The Rajiv Gandhi creches were used (in decreasing order) for the
benefit of the daily meal, for the childcare facilities that enabled mothers to work, and
for increasing future school readiness. The mothers that did not take-up the ICDS
(91) attributed this to the perceived poor quality of and mistrust in services. Those
that initially took it up but dropped out later (29) did so because their children
disliked going to the centre, and remained irregular or absent. The most important
reason why mothers did not take-up the RGNCS (162) related to their non-awareness
of this service - they simply did not know these centres existed within their
community. There was a very low number that enrolled and then dropped out from
créches (10), citing a variety of individual-level reasons, e.g. dissatisfaction with

quality, high cost, unsuitable timings, and transport problems.

Take-up of component benefits. Data analysis indicates that whereas preschool
education was an important service offered by the ICDS (taken up by 22 of 25
mothers), it was certainly not the mainstay of the RGNCS (12 of 25 mothers used this
component) as it focussed less on PSE and more on childcare. Children were more

regular in attending creches than ICDS centres. While 10 ICDS mothers believed that
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its PSE component could be strengthened, a larger proportion of RGNCS mothers
(14) suggested measures for improvement, primarily relating to quality of education

and equipment.

The take-up of the supplementary nutrition service was very high, by all 25 ICDS
mothers and 18 RGNCS mothers. Almost half of the mothers using the ICDS had
concerns about the quality of food served at the centres including anxieties relating to
its contamination. Mothers using the RGNCS, in comparison, expressed greater
satisfaction with these services, although one-fourth sought improvements in quantity

and nutrition of meals.

The health services were very poorly utilized by mothers for both government
services: only 6 and 8 for the ICDS and RGNCS respectively. For the ICDS, low take-
up was primarily related to a lack of provision at centres, although there were cases
where mothers were also unaware of these facilities. Immunization and growth
monitoring (through weight taking) were the only two services available at the ICDS.
Health check-ups were more commonly reported for the RGNCS in comparison to

immunization, which was reported by a minority of mothers.

A larger number of créche-using mothers (21) met centre workers periodically when
compared with those using the ICDS (15). A larger number of creche workers were
rated highly by mothers in comparison to their ICDS counterparts when it came to
issues of conduct and motivation at the workplace, but a larger percentage of ICDS

workers that reported as being kind towards children as compared to the créche staff.

Preschool education and supplementary nutrition were the two services rated as most

useful under the ICDS, while childcare and nutrition were deemed more important by
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mothers using the RGNCS. Although largely satisfied with both services, mothers had
a variety of suggestions for further improving them: improvements in the quality of
PSE and hygiene and safety at ICDS centres; and better quality infrastructure and PSE,

more reliable childcare, and hygienic and safe RGNCS centres.

7.4.2 Analysing the take-up of the ICDS in the context of government provision

There were 1318912 operational ICDS centres across 28 states and 7 union territories
in India, including 10615 centres in Delhi in September 2012 (MoWCD, 2012c¢). Yet,
according to one estimate, there was a 29.3% national shortfall in the number of ICDS
centres in the country, with deficits in Delhi being extremely high (Planning
Commission, 2011). These figures clearly indicate that demand outnumbers supply at
the national level, and especially in the context of Delhi. This is despite a 2005
mandate by the Government of India asking all Indian states to prioritize coverage of
the slum population under this programme (MoWCD, 2005). The state of affairs in
the sampled research neighbourhood was not very different when compared to this
national situation. There were altogether 56 ICDS centres in the research
neighbourhood that were spread across 36 residential blocks housing 500 families
each, meaning one centre for every 321 families. According to a recent estimate based
on the Census of India 2011, the median national household size is just above 4
(Shrinivasan, 2012), which means that the total number of individuals covered by
each centre in the community was approximately 1300. Comparing this figure with
the population norms set by the government, which allocates one ICDS centre for
every 400-800 members of the population in urban areas (MoWCD, 2008), it is

evident that the number of ICDS centres in the community should have been 2-3
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times the current number. Clearly, there was a gap. The ICDS was taken up by 54.3%
of the total sample of mothers (n=199) in this study (see Table 43). In a 2011 nation-
wide evaluation of the ICDS, the take-up of the programme, as a percentage of the
estimated eligible children in the population (calculated from census data), was
assessed to be 31.1% (Planning Commission, 2011)”*. The take-up figure reported by
this study seems quite generous when compared to this national estimate yet remains
low when considered in light of the universalization of the programme based on a

Supreme Court order from 2006 that has been in effect since 2008.

Even though the number of ICDS centres in the sampled research neighbourhood was
much lower than the prevailing population norms, these were well located with
reference to the homes of participating mothers. As has been established, awareness of
the ICDS was extremely high at 90% (n=199) and children’s enrolment with the
service was long-standing. The mean number of days that the centre operated in a
month was 24.2, coming out to 290.4 days a year. Although the ICDS scheme
document does not clearly lay down the precise number of days that the centres must
open in a given week or month, it mandates that supplementary nutrition be available
for 300 days in a year (MoWCD, 2012a). It is clear then, that when compared to these
standards, the centres in the research neighbourhood were operating for slightly lesser

number of days than expected.

The concept of providing a package of services [under the ICDS] is based
primarily on the consideration that the overall impact will be much larger if
the different services develop in an integrated manner as the efficacy of a
particular service depends upon the support it receives from related services
(MoWCD, 2012a, p.1).

tis important to not that this may well be a slightly conservative estimate considering that
children were considered beneficiaries if they received only food, or both food and
immunization services.
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The ICDS scheme aims to provide a set of six services in tandem: supplementary
nutrition, immunization, health check-ups, referral services, preschool education, and
nutrition and health education. However study findings revealed that only some of
these services were available and taken up by mothers - supplementary nutrition and
preschool education - indicating that the objective of providing a comprehensive set
of services in parallel was not met in the sampled research neighbourhood. Part of this
is the result of some services not being offered at centres. But part also relates to a
lacking awareness of sub-services (e.g. 7 mothers did not know of the health
checks/referrals) or, indeed, a preference for alternative service providers, for

instance. The relevance of these findings will be discussed further in Chapter 8.

Of the specific services offered, the component of PSE is considered to be the
‘backbone’ of the ICDS programme, the community-based centre being the one point
where all services converge (ibid.). While the take-up of this service was quite high (22
of 25 mothers) the educational activities conducted at the centre were limited to
storytelling, rhyme learning, and some drawing and colouring. This is not sufficient as
the government aims to focus upon the cognitive development of children as a means
of encouraging school-preparedness through activities such as “...pre-
conversation...vocabulary building” (MoWCD, 2009a) but also the development of

pre-number concepts.

Even though the government mandates three hours of PSE daily, the mean time
reported by parents was slightly less (2.5 hours), with centres operating for between 1
to 5 hours each day. Although the centre worker is ideally meant to mobilize
community support and participation for the running of the programme and its
associated services (MoWCD, 2012a), mothers’ engagement with centre activities in
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the sampled research neighbourhood and their communication with centre workers
regarding the progress of their child was very low (only 3 attended parent meetings,
for instance). Slightly more than half actually spoke to the worker on an informal,
day-to-day basis. This is indicative of a wide implementation gap between what

preschool services aim for and what actually exists at the community level.

The take-up of supplementary nutrition was reported to be a 100% in the research
neighbourhood. The ICDS programme aims to provide different forms of nutrition
based on children’s age, with food being available for all 6 month- to 6 year-olds. For
those up till the age of 3, the scheme provides take-home rations in the form of dry or
raw food. The 3-6 year-olds attending preschool services, on the other hand, are
meant to eat at least one hot meal each day, and possibly a morning dry snack to
ensure an intake of around 500 calories on a daily basis (ibid.). The mothers
participating in the study, however, reported that children received only one meal a
day, irrespective of their age, usually in the form of a hot meal or dry food - the same
across all groups of children. Moreover, 12 mothers reported that their children
carried food back to the home each day, even though there was only one among them
(less than 3 years old) who should have done so under the take-home ration scheme.
As has been mentioned before, most mothers were only somewhat satisfied with the

quality and quantity of food served by these centres.

As has already been discussed in Section 7.3.4, the percentage of children that received
health check-ups, immunization, and referrals was extremely low. While the
government aims to provide immunization against six preventable diseases,
poliomyelitis, diphtheria, pertussis, tetanus, tuberculosis and measles (MoWCD,
2012a), only a fraction of users in this study, one-sixth, reportedly received
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vaccinations, limited to poliomyelitis. This clearly indicates the limited focus of the
ICDS on this group of services and the large gaps in service delivery in the sampled

community.

The provision of a limited set of services from a bundle that is meant to go hand-in-
hand, inadequate delivery at the community level, and poorly motivated workers with
limited amounts of interaction with mothers, even though their work requires them to
maintain contact with the community on a regular basis (MoWCD, 2012b), meant
that there was little convergence between the aims and objectives of the government
on the one hand, and the impact of the ICDS scheme within the research

neighbourhood, on the other.

7.4.3 Analysing the take-up of the RGNCS in the context of government

provision

Comparatively little government literature and next to no empirical work on the
RGNCS means that one can only create a hazy picture on the take-up of this service
by the study sample in context of government provision. The government document
proposes créches to be allocated and run based on the proportion of child population
in an area (GOIL 2005). Beyond this generic statement and a plan to extend the
scheme to uncovered districts during phases of expansion there are no specific norms
governing the opening of creches in the country. Unlike the ICDS, for instance, the
RGNCS has neither population norms, nor universalization intentions to extend
coverage to the entire eligible child population. Based on a simple comparison with

the ICDS services in the community, it can be concluded that the number of créches
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was by no means sufficient, and far less in comparison to the number of children in

the community.

Awareness of the RGNCS was poor at 38% of the total sample (199), with information
on centres gained primarily through informal sources, even though creche workers
are formally required to create awareness on childcare in the community (ibid.).
While the government document reflects the aim to provide high quality and
accessible “...day care services for working women among all socio-economic groups
in both the organized and unorganised sectors” (GOI, 2005, p.2) on an ‘urgent’ basis,
it is evident that low numbers of créches combined with poor awareness meant that
this objective was somewhat unfulfilled in this study. Low take-up, in addition to
being a consequence of poor awareness, may also be the result of a limited need for
childcare among mothers who participated in this study, most of whom were part-
rather than full-time workers (and thus not looking for full-day childcare options).
Low take-up of créches may also be reflective of a cultural bias that perceives out-of-
home care provided by someone other than the mother (or a close family member,
e.g. grandmother or sibling) negatively, as ‘poor parenting’; a form of reasoning
articulated by some mothers when responding to the survey. The implications of these

tindings are further discussed at the end of Chapter 8.

Creche services were available to users in the community for an average of 25.8 days
in a month, or 309.6 days in a year. The scheme framework provides no information
on the number of days the service must run in a year. Considering that most
occupations (especially as far as the target group of low-income working mothers is
concerned) have a six-day work week, a creche should ideally run for about 313 days
in a year, which is slightly higher than the figure reported above. Norms on the
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number of hours that centres should run in a day do exist, at eight hours per day,
from 9 AM to 5 PM (GOI, 2005). The créches in the research neighbourhood were

running for a mean time of 7.4 hours and were doing fairly well by these standards.

The scheme framework also details the user charges for the service and divides them
into categories based upon whether a family is below the poverty line or above it
(going up to a maximum limit of INR 12000 per month, based on the mother’s
income). Those at the lower end should pay INR 20 each month while those at the
higher end pay INR 60 (ibid.). Nonetheless, mothers’ responses indicated a
discrepancy between the stated norms and actual fees paid, with actual figures ranging

from INR 50 to 200, and averaging out at INR 97.20.

Unlike the ICDS policy document, the RGNCS scheme framework does not explicitly
state the bundle of services to be provided under the créche scheme. Based on the
functions of créche workers these may be identified as follows: pre-school education
and stimulation of children less than 3 years old, food services, immunization, sleep
and rest facilities, and health check-ups. As has been previously reported (see Table
50), mothers in this study only took up two of these: sleep and rest/day-care facilities,
and food services. Because children were primarily reported as spending the day
eating food and engaging in recreational activities between themselves, the preschool
component was concluded to be missing. This is despite the directive that creche
workers are required to be trained preschool educators that engage children in

activities using a variety of teaching and learning material (GOI, 2005).

The take-up of immunization and health check-ups was also low in this study even

though, according to the scheme document, the creche worker is required to motivate
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parents and offer these services by partnering with the local health centre, as well as

organize weekly visits by doctors at creches (ibid.).

Finally, even though conducting home visits and parent meetings were well-defined
responsibilities of créche workers as outlined in the scheme document, they did not
form part of the services provided by the créches in this study. All of these findings
indicate the limited nature of services provided by the RGNCS in this study; the

primary benefit being limited to the provision of day-care services.

The next chapter analyses findings of the last research question posed by this study on

the factors/combination of factors affecting the take-up of the ICDS and RGNCS.
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8. The Interplay Of Contexts And Mechanisms To Produce Outcomes: An

Explanatory Framework On Take-Up

8.1  Introduction
This chapter addresses the final research question of this study:

Research Question 5: What are the factors or combination of factors affecting the
take-up of the ICDS and the RGNCS by working mothers in the study sample? How

do these explain the (low) take-up of the two services under study?

This question is examined by consolidating findings from the mothers’ surveys
presented previously, and triangulating them with the expert/elite dataset. The
primary data source/s from which the expert analysis emerges is referenced at the
bottom of each summary table (Tables 59 and 60 below), with a complete set of tools
and a sample transcript attached in Appendices 12.6-12.8. The analysis draws upon
stages 4, 5, and 6 of the methodological framework proposed by Danermark et al
(2002)” (see Chapter 4). The principle of Retroduction (stage 4) is used to identify the
factors/mechanisms explaining take-up (calculated in Chapter 7), and to formulate an
explanatory framework for the ICDS and RGNCS. Stage 5 is used to examine the
relative importance of constituent factors and how they affect the take-up of services™.
These are then concretized (stage 6) and presented as a comparative analysis of the
most important factors affecting programme uptake””. The second half of this chapter

utilizes study data to identify strategies for increasing service take-up.

I Stage 3 was useful in the identification of theoretical frameworks for this study (Chapter 3).
® A second analysis using stage 5, where key factors are examined in light of selected
theoretical frameworks, will be undertaken in Chapter 9.

" A second part to stage 6 that further locates findings within the broader disciplinary
discourse is covered in Chapter 10.
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8.2  Factors Impacting Take-up: Triangulating Maternal and Expert

Perspectives

The triangulation of mothers’ data with that of the participating experts/elites
introduces additional macro-level factors into the explanatory analysis of service take-
up, and results in the formulation of an explanatory framework comprising three

categories of factors:

Programme characteristics that include the following service-related factors affecting
take-up: quality of service, resource availability, programme content, programme

structure, service implementation, and access to service.

Participant characteristics that include individual/user-specific factors affecting take-
up such as participant preferences, affordability, needs and expectations, knowledge

and awareness of services, and the age of the child for which services are sought.

Contextual characteristics that include the more macro-level factors such as the
political and socio-cultural contexts within which services are located, the ministry-
level administrative context of programmes, the financial context of services, the
larger national policy context that affects these services, and the level of public

engagement and participation in social welfare programmes in general.

8.2.1 Service uptake of the ICDS: An explanatory framework

Table 59 presents the explanatory framework on take-up in the context of the ICDS
service. Each category of factors is further split into sub-factors (column 2) that are
then detailed based on the responses of experts (column 3) and mothers (column 4).

Such a juxtaposition of responses is useful in understanding how the framework, in
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triangulating the data, captures the varied elements that emanate from each of these

sources.

Table 59. Factors Affecting Take-up: An Explanatory Framework (ICDS)

Factors impacting take-up (ICDS)  According to Experts” According to Mothers
Programme Quality Poor quality Poor quality*
characteristics Mistrust*
Past bad experience
Have better alternative
Go for free meal
Resources One-worker model unrealistic =~ Poorly motivated workers,
Volunteer model inapt indifferent to children
Poorly motivated workers
Overburdened workers
Poor infrastructure
Content Out-dated norms Content of preschool
Content of preschool education
education
Structure Over-standardised model
Design failures*
Implementation Implementation failures
overall
Flawed appointments
No feedback
Access
Participant Individual user Prefer home*
characteristics preferences Child/mother dislikes service*
Affordability
Expectations and Hours/timings unsuitable*
needs Child needs special attention*
Knowledge/ Lacking knowledge of Don’t know/unaware*
awareness developmentally appropriate
practices among parents
Child’s age Too young/old for preschool*
Contextual Political context Low priority/ political will*
characteristics Weak ministry*

Socio-cultural
context
Administrative
context

Financial context
Policy context

Public
engagement/
participation

*Factors in common with the RGNCS

Childcare still a domestic
issue*

Disjointed view of child

Low inter-departmental
convergence*

Limited resources*

No baseline assessment*
Ignorance of children’s needs*
Care element missing*

Civil society: fractured voice*
Weak lobbying*

No public participation

(Source: Mothers’” main survey, n=199; mothers’ follow-on ICDS survey, n=25; expert interviews, n=15 Asee

Appendices 12.6-12.8)
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Programme characteristics and take-up of the ICDS. The first sub-factors affecting
ICDS uptake relates to programme quality. Perceived poor quality and mistrust in
services, combined with past bad experience with the ICDS, led to low take-up by
mothers. Some depended on the ICDS for only a certain kind of benefit (e.g. free
meal), disregarding whatever else was available, while others utilized alternative
options (e.g. private preschools and day-care), recognising them as better in quality
than the ICDS. Mothers also expressed dissatisfaction with the content of preschool
education at ICDS centres, this being another sub-factor hindering take-up (see

Chapter 7 for details).

The expert/elite dataset also indicated poor quality and unmet needs as posing a
barrier to the uptake of services: ... parents are much more intelligent than what we
give them credit for [...] they will not send their children to a programme that is not
worthy of their children’ (Director, Children’s NGO in Delhi). Other aspects of poor
quality mentioned by them included: irregularly running programmes, lack of
facilities, and disengaged workers - factors that may discourage parents from finding
any value in the service. ‘The ICDS does not talk to them [parents], [...] it only imposes

certain things on them whether they want it or not’ (Academic, National university).

Analysis of expert responses revealed additional programme-related factors that
extended the explanatory framework on take-up: (i) resources, (ii) content, (iii)
structure, and (iv) implementation. Programme resources affecting take-up of the
ICDS were of two types: (i) infrastructure-related financial resources, and (ii)

personnel-related, human resources.

When policies are made [...] it actually comes [down] to the resources and
budget. And that’s when the whole vision gets lost somewhere. You say we
have so much money - how should we utilise it? Then you start cutting
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corners here and there and then the actual design crumbles. And that’s what
happened to the ICDS (Child Rights Worker).

Infrastructural problems also included insufficient space, qualitatively and
quantitatively lacking learning/play material, and norms that were out-dated and not

in line with the present needs of the service.

Land availability and space availability was much easier in 1974 than it is today
- itis at a premium today right? [...] Contexts change and scenarios change.
[...] What happened in 1974 [the norms in place] is not to blame. The
difficulty is that nobody is challenging the need to relook at the norms. So the
five hundred Rupees for renting in an urban slum just doesn’t work! (Director,
International Children’s NGO)

A second aspect of this sub-factor included poorly functioning human resources,
reported by eight experts/elites in five aspects: poorly motivated staff, overburdened
workers, flawed appointments procedures, unrealistic reliance on the one-worker

model, and over-reliance on the voluntary worker prototype.

Programme content within the ICDS refers to the content of preschool education (e.g.
curriculum that was also raised by mothers as a factor hindering take-up), and the
nutritional norms for children attending the service. Deficits in both of these,
according to the experts/elites, resulted in poor take-up. Elements within the
programme structure included both design-related shortcomings as well as an over-
standardized programme structure that wasn’t responsive to local needs. ‘The ICDS
has been a very centralised scheme and it has not had the sensibility to meet different
local conditions’ (Child Rights Worker). ‘One of the major flaws is that the model is
good but it has to be adapted to every situation, it doesn’t have to be replicated. And this
is what is creating a problem’ (Retired Education specialist, UN organisation). Finally,
a number of implementation problems within the ICDS also contributed towards low

take-up. According to the experts, these included, first, a flawed system of appointing
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workers at the children’s centre and upwards within the administrative hierarchy, and
second, the lack of evaluation of services and backward feedback into the programme

as a means of overcoming implementation flaws.

Participant characteristics and take-up of the ICDS. The sub-factors within this
second category of characteristic are drawn mostly from the mothers’ data. These
include: individual user preferences, e.g. preferring the home environment over a
centre-based setting, disliking the centre environment for its lack of attention to
preschool education, hygiene etc.; unmet needs and expectations, e.g. unsuitable hours,
insufficient attention to childcare in comparison with mothers’ expectations; and poor
knowledge/awareness of some of the programme’s constituent services (although
overall ICDS awareness was high). All of these have been previously discussed in
Chapters 6 and 7. An aspect of poor knowledge/awareness that was also touched upon
by experts in their responses related to how parents often remain unconvinced by the
use of ‘play way’ methods at government centres, preferring to send their children to
private preschools that teach children how to read and write even though the latter
may be developmentally inappropriate. Lack of knowledge may thus translate into

choices that are detrimental to the development of the child.

Contextual characteristics and take-up of the ICDS. The sub-factors within this
category are derived exclusively from the dataset of experts/elites that participated in
this study, and reveal how macro-level factors impact the take-up of the ICDS. Low

political priority to children coupled with a weak ministry of Women and Child
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Development creates a political context that negatively impacts the functioning of
ECEC programmes including the ICDS. In addition, a weak social policy context
results in the ICDS being designed and rolled out without a baseline needs
assessment, which is problematic, since ‘anything that comes without a needs
assessment has no value’ (Academic, University of Delhi). Because children do not
appear on the political agenda, the social policy landscape is fraught with lack of
attention to the element of childcare within the ICDS, which is otherwise intended as
a programme providing integrated services. According to the Director of an
International Children’s NGO: ‘[T]he country needs to really take stock [...] to make
sure we give the importance to early childhood development that it deserves (Director,
International Children’s NGO). Further, a fractured civil society that is divided in its
understanding of, and position on, ECEC, and poor public engagement/participation
in the programme, has tended to decrease take-up. These, in combination with the
socio-cultural context of the country that considers ECEC to be the remit of the family,
and generally weak administrative (e.g. poor inter-departmental convergence) and
financial (i.e. budget limitations and low financial priority to ECEC) capacities of the

State, result in a weak programme with characteristically low take-up.

Different aspects of the programmes are handled by different departments of
the Government. They all work in silence, they do not talk to each other. And
as a result, the child is not seen holistically at all, the child is seen in terms of
disjoint sectors (Retired Education Specialist, UN organization).

The relative importance of each of the three categories of factors within the

explanatory framework on take-up, i.e. programme, participant, and contextual

characteristics, is discussed in Section 8.3 where the ICDS and RGNCS are compared.
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8.2.2 Service uptake of the RGNCS: An explanatory framework

Programme characteristics and take-up of the RGNCS. Table 60 summarizes the
explanatory framework with reference to the take-up of the RGNCS. As will be
evident, the five elements that together constitute the ‘programme characteristics’
dimension work in much the same way in impacting RGNCS uptake as they did for
the ICDS; the factors in common between both services indicated by an asterisk (*).
Data from mothers’ surveys shows how the RGNCS programme quality, similarly to
the ICDS, was characterised by mistrust and an overall poor standard. This concern
with programme quality was also shared by expert/elite participants, who cited a lack
of ECEC knowledge among poorly trained centre workers as an important barrier

discouraging parents from using créches.

Mothers’ responses also indicate that access to centres was a greater concern for the
Rajiv Gandhi créches than for the ICDS (see Chapter 7). The data collected from
experts indicates how programme resource, structure, and implementation problems
were additional factors influencing the uptake of the RGNCS. Their responses

indicated two types of resource constraints.
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Table 60. Factors Affecting Take-up: An Explanatory Framework (RGNCS)

Factors impacting take-up (RGNCS)  According to Experts/ According to Mothers
Programme Quality Poor staff quality Mistrust*
characteristics Poor quality*
Child ill
Resources Low wages Centre full
No recognition to volunteers
Poor funding, insufficient
allocation
Very low scale
Content
Structure Inappropriate indicators for
monitoring and evaluation
(M&E)
Design failures*
Implementation Poor outreach to under 3s
Late release of funds
Access Too far
Participant Individual user Prefer home*
characteristics  preferences Prefer elsewhere
Child/mother dislikes service*
Affordability Affordability/cost problems
Expectations and No need
needs Hours/timings unsuitable*
Child needs special attention*
Knowledge/ Parents unaware of the RGNCS  Don’t know/unaware*
awareness
Child’s age Too young/old for créche
centre*
Contextual Political context Low priority/ political will*
characteristics Weak Ministry*

*Factors in common with the ICDS

Socio-cultural
context
Administrative
context

Financial context
Policy context

Public engagement/

participation

Childcare still a domestic issue*

Low inter-departmental
convergence*

Limited resources*

No baseline assessment*
Ignorance of children’s needs*
Care element missing*

Civil society: fractured voice*
Weak lobbying*

(Source: Mothers’ main survey, n=199; mothers’ follow-on RGNCS survey, n=25; expert interviews, n=15 Asee

Appendices 12.6-12.8)
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First, poor human resources, e.g., low wages to workers that were not only extremely
low, but also far below the established minimum wage standards in India: ‘you have a
salary structure [for the scheme]. You don’t call them volunteers; you call them workers,
and you still give them INR 2500 when the minimum wage today for a worker is 6500!
Just look at the total contradiction’ (Director, Children’s NGO in Delhi). Furthermore,
the two-worker model (worker and helper) was reported to be inadequate as NGOs
often ran centres with the aid of volunteer workers/caregivers. Such efforts go
unrecognised and need to be accounted for, according to one expert, in order for the
scheme to function effectively. The second resource constraint reported by the
participating experts related to less-than-required funding, and the extremely low
scale/outreach of services, deemed insufficient to cover the population’s needs (this
lack of locations was also noted from mothers’ responses). According to a
participating expert, ‘the amount of money that they allocate to this programme doesn’t
cater to the needs of the centre. NGOs have to raise their own funds, [and use] their own
resources to run the scheme (Committee member, National Early Childhood
Network). Further, even in areas where creches are up and running, outreach to the
under-3s is especially low, despite the programme objective of providing day-care to

all children from birth to six.

Like the ICDS, the RGNCS was also identified as suffering from overall design
failures, e.g. insufficient hours, poor caretaker to child ratio, as well as other structural
problems including inappropriate and ill-defined indicators for monitoring progress
and evaluating results. The implementation problems identified differed from the
ICDS and included, e.g., poor outreach to children below 3 years of age, and delays in

the release of funds by the government.
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Participant characteristics and take-up of the RGNCS. Like mothers using the
ICDS, those using the RGNCS had their own individual preferences, e.g., for the home
or another ECEC centre rather than the RGNCS, and a dislike of creches because of
insufficient attention given to children by caregivers. Mothers also had a unique set of
needs and expectations regarding services, e.g., a lesser need for 8-hour services but a
greater need for weekend childcare. Their overall knowledge and awareness of créche
centres was also quite poor. All of these factors are in common with the ICDS. An
additional factor relating to the affordability of services was unique to the RGNCS, the
ICDS being free at the point of use. The detailed analysis of these factors has already
been presented in Chapters 6 and 7. The expert/elite group also discussed the lack of
awareness among parents as posing a barrier to RGNCS uptake. This, according to
them, was also a result of the small scale of the programme as a consequence of which

créches were only available in select locations across the country.

Contextual characteristics and take-up of the RGNCS. The sub-factors in this
category, drawn entirely from expert/elite responses, relate to the overarching, macro-
level context in which services are located, and impact the RGNCS in much the same
ways as they do the ICDS. For example, the political context negatively affected the
take-up of the RGNCS as a result of a weak ministry, and the relatively low position of
the early years on the political agenda. ‘Children are neither voters nor do they have a
voice. So this [ECEC] is one area that [tends to] get neglected’ (Academic, University of

Delhi).

A weak social policy context implied that no baseline assessments were conducted

before rolling out the RGNCS, the condition being augmented in the absence of a
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policy lobby for children and a lack of attention to children’s needs. According to the

programme coordinator in an international NGO:

[...] ultimately, if you want to do something, you do it. And obviously there is
no desire to do despite repeated manifesto-based commitments. [...] After a
while, one has no other choice but to accept the fact that the government
simply doesn’t want to do it.

Because the socio-cultural landscape promotes childcare as a domestic issue,
programmes such as the RGNCS were understood (by experts) as lacking in the ‘care’
aspect of the ECEC mix: “The care component is completely missing in the services, and
that is based on the assumption that there is a family - a mother, an adult, or the
extended family available [to care]. But that’s a faulty premise’ (Director, Children’s
NGO in Delhi). Lacking political support also meant a weak administrative, i.e., poor
inter-departmental convergence in the delivery of creche services, and financial

context within which the service was implemented.
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8.3  The Relative Significance of Constituent Factors in Explaining Take-up

The aim of this section is to analyse which factors (and sub-factors) are most
significant in explaining the low take-up of the ICDS and RGNCS in the sampled
research neighbourhood. An analysis of how these compare with each other vis-a-vis
the ICDS and RGNCS is also undertaken (see Table 61). The importance of factors is
assessed on the basis of a simple frequency tabulation of responses (of both mothers
and experts): ‘X’ represents the most important and ‘(x)’ the least important factors.

Those somewhere in the middle are denoted by x’.

Table 61. The Relative Significance of Constituent Factors in Explaining Take-up

Factors impacting take-up ICDS RGNCS
Programme characteristics Quality X X
Resources X X
Content X --
Structure X X
Implementation X X
Access (x) X
Participant characteristics Individual user preferences X X
Affordability X
Expectations and needs X X
Knowledge/awareness X X
Child’s age X X
Contextual characteristics Political context X X
Socio-cultural context (x) (x)
Administrative context X (x)
Financial context (x) (x)
Policy context X X
Public engagement/participation (x) --

Key: X: most important, x: important, (x): less important

(Source: Mothers’ main survey, n=199; mothers’ follow-on ICDS survey, n=25; expert interviews, n=15)

A closer look at the above table leads to a number of observations. First, low take-up”®
is the result of a combination of many factors rather than a few. A simple count shows
that 11 of the 15 sub-factors in the table were either very important (°X’) or important

(X’) in contributing to the low take-up of both the ICDS as well as the RGNCS.

"8 Calculated to be 54.3% of the total sample for the ICDS, and 18.6% of the total sample for
the RGNCS (see Chapter 7).
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When looked at category-wise, it is evident that of the three dimensions, programme
characteristics are particularly important in explaining low take-up of the ICDS, while
participant-related, individual characteristics most significantly explain take-up of the
RGNCS. This implies that an initial strategy for increasing take-up would require
improving programme characteristics such as service quality and resource availability
for the ICDS (the most important sub-factors within this dimension), but working on
participant characteristics, e.g. adapting services to users’ needs/expectations, and
increasing visibility of créches for the RGNCS (the most important sub-factors within

this dimension).

In looking at the individual sub-factors that were ‘most significant’ (°X’) in impacting
programme uptake, those most important for the ICDS were: programme quality,
resource availability, participants’ personal preferences, and the policy context of
services. For the RGNCS, these included: programme resources, participants’ personal
preferences, participants’ expectations and needs vis-a-vis créche services, their
knowledge and awareness of the service, and the policy context of the service. Since
these sub-factors emanate from across all the three categories of factors affecting take-
up, a more comprehensive strategy for increasing it would entail planning at all three
levels for both services. Therefore, for instance, improving programme quality and
resource availability may increase the take-up of the ICDS to a limited extent only.
The programme would also require tailoring to working mothers’ preferences for
preschool and childcare, as well as a strengthened social policy context for effective
implementation; one focusing on, e.g., paying greater attention to children’s needs
when designing and running services. Similarly, working solely towards increasing

awareness of the creche scheme, and aligning services to mothers’ needs may not
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suffice for increasing RGNCS uptake. The programme would also necessitate
increasing financial and human resources alongside a reinforced social policy context
that recognizes the importance of the early years and the need for care services for

working mothers.

Finally, the ‘most significant’ ("X’) factors impacting take-up in common to both
services include: (i) programme resources, (ii) personal preferences, and, (iii) the
policy context. Of these, the impact of a shared, macro-level policy context on take-up
has been already discussed. Further, that ‘programme resources’ (or a lack thereof) is
in common to both is not surprising considering the weak overall financial context of
ECEC programmes and the lack of political priority for this area. The third of these
factors, ‘participants’ own preferences’, reflects a socio-cultural preference for home
based, informal (versus centre-based, formal) ECEC on the one hand, and is

suggestive of mothers’ relative dissatisfaction with the ICDS/RGNCS on the other.

These findings thus indicate that factors within the explanatory framework do not act
independently, but rather function in close interaction with each other: the ‘problem

of low take-up’ is complex.

What is particularly significant and warrants further discussion is the overall
importance of the participant-related characteristics in shaping the take-up and
utilization of services for both programmes under study. In returning to Table 61 it is
evident, first, that individual user preferences around, e.g., sending the child to an out-
of-home centre or not; the preferred age at which a child was considered ‘ready’ to be
sent to a centre; and using a certain service/sub-service (e.g. health referrals) or not
significantly determined the uptake of both the ICDS and RGNCS. Secondly, needs

and expectations around children and childcare were also important in determining
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uptake, particularly the apparent lack of need for the whole range of services offered
under the ‘integrated’ umbrella of both programmes that resulted in the utilization of
only those aspects that were valued or wanted. Finally, lacking knowledge/awareness of
local services also affected uptake of programmes, particularly the RGNCS. Often,
non-knowledge of centres was also accompanied by lacking information on the
significance of early childhood development, which further impaired enrolment and
utilization. These findings reflect a deep-rooted socio-cultural influence (and link up
to the contextual characteristic — socio-cultural context in Table 61) on service take-up
that must be accounted for when delivering integrated ECEC services. It is important,
as well, not to undermine the influence of user perceptions and attitudes on early
years service use. For instance, 60% of the participating mothers believed that it was
only after age 5 that children were ready to be cared for by adults other than their own
parents on a regular basis (Q1 in Section 4, Appendix 12.1). And, an overwhelming
majority believed childcare to be the primary responsibility of the mother, when
compared to making a living — 78% said they would give up work entirely, while 70%
would work fewer hours each day in order to care for children full-time if they could
afford it (Qs 3 & 5 in Section 4, Appendix 12.1). Further, 63% believed that the
government should take complete responsibility and provide opportunities for
women to combine a job outside the home with raising their children. All of these
findings reflect the view that childcare is considered, in the main, to be the
responsibility of the family, with out-of-home services taken up only in its absence.
And this is perhaps what the existing policy also mirrors - as can be seen in the lower
government funding and attention given to the RGNCS (primarily a childcare option)

when compared with the ICDS (primarily a preschool education service), which is
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more widely available and invested in. Nonetheless, the changing nature of both - the
country’s employment patterns as well as the socio-cultural topography indicates that
there is, perhaps, a greater need to invest in childcare services as a recourse for those
who can no longer depend on the family. A significant proportion of the mothers in
this study - 48%, for instance, strongly believed that they would work more hours if
they could arrange good quality childcare that was convenient, reliable and affordable
(Q 6 in Section 4, Appendix 12.1). The importance of considering the needs and views
of mothers (or, indeed, any category of users) when designing and delivering ECEC
services shouldn’t, thus, be underestimated. These findings also hold high resonance
for other countries trying to develop integrated services. This is especially true for
countries with diversity (e.g. ethnic, racial, language) and high migrant populations,
service use in which is very likely to be affected by a plethora of social and cultural
factors (see Table 30 to revisit the related literature on international trends in

childcare arrangements).

The multitude of factors that have been reported in this chapter is discussed further,
in light of the identified theoretical frameworks, in Chapter 9. The rest of this chapter

utilizes the data collected to identify strategies for increasing programme uptake.
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8.4  Policy strategies for increasing take-up: Evidence from the data

The problem with this ‘top-three’ kind of thing is when you have ten things to
do. And of the ten if you pick three, then it doesn’t work [...] that’s what you
find with the government also. You give them this whole lecture about it being
comprehensive and [...] they come down to ‘three things’ that they should do.
You have to do the whole thing because it is in such a poor state - there isn’t
just one little gap that, if you fill, people [will] get everything (Child Rights
Worker).

A full and complete discussion of the problem of low take-up is incomplete without
inferences to possible solutions. Although a complete analysis of the strategies for
increasing take-up is neither within the remit nor scope of this thesis, the present
section delves into this briefly by interspersing two kinds of analyses. First, by drawing
implications for increasing the uptake of services from the explanatory framework
discussed previously (note that this includes data from experts/elites as well as
mothers — users, non-users, irregular users, and dropouts). Second, by drawing upon
the critical thinking of mothers (regular users) and experts in response to questions
such as: ‘Please tell me any suggestions you may have about improving the usefulness of
the centre’ (to mothers — see Q 76 in Appendix 12.2 and Q 56 in Appendix 12.3), and
‘What do you think are some of the factors that can enhance the take-up or utilization

of government services by parents and children?’ (to experts — see Appendix 12.6).

8.4.1 Increasing the take-up of the ICDS

In looking back at Table 61 and the factors within the framework explaining low take-
up, it is evident that increasing uptake would require developing a complex strategy
using multiple factors from across the framework. A first step for the ICDS, however,
would focus on the following: improving programme quality and resource availability

from within programme characteristics, paying attention to individual user preferences
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from within participant characteristics, and strengthening the policy context from

within contextual characteristics.

Strategies relating to quality would include developing trustworthy services and
increasing the quality of service provision, keeping in mind other, ‘competing’ early
years options within the community. Such strategies, important from the user’s point

of view, would also include improving food quality.

Strategizing vis-a-vis resources would require strengthening human resources,
especially at the provider level, by increasing the number and motivation of workers
per centre, and through quantitative and qualitative improvements in training. ‘The
centre worker is not getting any training. I remember in the olden days she used to get
40 days of training and that has now reduced to a one-day training [...] (Committee
member, National Early Childhood Network). Another aspect includes building
service infrastructure including the overall space available to children within centres,

as well as the premises within which services are housed.

Increasing the take-up of the ICDS would also require accounting for user preferences.
First, understanding and acknowledging that often mothers prefer the home to an
institutional environment for the care and education of their child, and that prevailing
social and cultural norms (such as the belief that good upbringing happens within the
immediate family) may influence these preferences and invariably lower take-up. A
second strategy would require meeting certain user standards relating to, e.g., the
caregiving expectations of mothers, the absence of which discourages take-up despite

the presence of other benefits (e.g. hot meals and preschool education).
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Lastly, increasing ICDS uptake would require that the policy context of services be
strengthened. Based on previous analysis (see Table 59), such strategies may be
proposed at three levels: (i) the development of evidence-based policy, through, e.g.,
an initial needs-assessment of potential users; (ii) the advancement of policies that are
oriented towards both care and education rather than one or the other, and that cater

to the developmental needs of children; and (iii) increased activism and lobbying by

civil society to make a place for ECEC on the national political agenda.

A second-level analysis based on the responses of mothers and experts to critical

thinking questions relating to increasing ICDS take-up is summarised in Table 62,

column 3.

Table 62. Strategies for Increasing Take-up (ICDS and RGNCS)

Strategies for increasing take-up ICDS RGNCS
Programme characteristics Quality X X
Resources X X
Content (x) (x)
Structure (x) (x)
Implementation X (x)
Access (x) (x)
Participant characteristics Individual user preferences
Affordability
Expectations and needs
Knowledge/awareness (x) (x)
Child’s age
Contextual characteristics Political context (x) (x)
Socio-cultural context
Administrative context X X
Financial context (x) (x)
Policy context X X
Public engagement/participation (x) (x)

Key: X: most important, x: important, (x): less important

(Source: Mothers’ main survey, n=199; mothers’ follow-on ICDS survey, n=25; expert interviews, n=15)

There are three strategies that emerge as ‘most important’ (°X’) for increasing ICDS
take-up: improving service quality (a ‘programme characteristic’), increasing resource

availability (also a ‘programme characteristic’), and strengthening the programme
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policy context (a ‘contextual characteristic’). As will be evident, all of these confirm
what has been inferred from the analysis using the explanatory framework above. The
specific suggestions under each of these strategies are now presented, based upon a

collation of responses of mothers and experts.

Strategies for improving programme quality, suggested primarily by mothers, were
five-fold: improving the quality of preschool education (literacy and numeracy),
providing a safe environment for children, increasing the quality and reliability of
caregiving, decreasing the number of children per member of staff, and improving the
infrastructure and equipment at centres, i.e., buildings as well as play and learning
material. The experts discussed quality as a strategy only briefly, and primarily in
terms of improvements in the quality of preschool education through
developmentally appropriate curriculum and educational practices, a contrast when

compared to the mothers’ focus on literacy and school-preparedness.

Strengthening ICDS resources for increasing uptake was proposed chiefly by the
participating experts, the mechanisms being two-fold. The first and more important
of these related to strengthening human resources for the programme:
professionalization of the workforce at the community-level; increased focus on
updated and regular training, motivation, and retention of staff; and mentoring of
centre workers by supervisors. The second aspect within human resources related to
the appointment of a second centre worker in addition to the existing standalone
worker (who is overburdened with duties) (as discussed in Chapter 2, each centre
currently appoints one worker and one helper). A second mechanism for increasing

uptake related to increasing the government’s financial allocation to the programme,
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and the expansion of existing infrastructure, especially centre buildings and

equipment for play and learning.

We give a lot of funds to higher education, we want all the universities to have
the best of facilities, the infrastructure [...] but we don’t want to give a good
anganwadi centre to the children! Is it that higher learning is very important
and early learning is not? [...] Do we not want toilet facilities for these
children? [...] If I don’t give you any space to work and tell you, ‘look here! Do
whatever work you want to do, or sit at home and work’ and then hope for a
great output, I think I am not doing justice. [...] You don’t expect the Prime
Minister to sit under the tree and work, why do the children have to [...], I do
not understand (Official, Ministry of Women and Child Development).

Even though the universalization of the ICDS since 2008 has resulted in a steady
increase in the financial allocation towards the programme (see Chapter 2), the
amount of available funding per centre and per child was considered to be insufficient
by participating experts/elites. This has implications for all aspects of services
provided under the scheme, including food, equipment for preschool education,
employee wages, and so on. For the participating mothers, the most important
resource-related strategy for increasing uptake was the employment of more qualified
centre staff that were trained to engage more effectively with children on a day-to-day

basis.

The final strategy for increasing the take-up of the ICDS related to strengthening the
policy context within which the service was delivered. Drawn entirely from expert
responses, the measures suggested here resonate with what has been reported
previously: formulating policies that are evidence-based (especially using needs
assessments), and strengthening civil society networks and action groups to bring
issues relating to children and working mothers onto the political agenda. The data
from experts also suggested that the ICDS focus particularly on improving services for

the under-threes’. The experts also recommended that standards and regulations
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within ECEC be introduced through, e.g., a national framework/guidelines on ECEC: ¢
... accreditation, regularization, licencing [...] Recognition be there or not, a [pre] school
is flourishing! In fact, the wrong kinds of schools are flourishing even more; they are
misguiding parents’ (Retired Director, Government research institution). And: [The
government] needs to start realising that early childhood provisions need to have
minimum standards [...] [otherwise anyone] can open a centre and God knows what
happens there’ (Programme coordinator, International NGO). The experts also
believed that the government, civil society and media should make concentrated
efforts to engage parents in dialogues on ECEC as a means of increasing their
understanding and awareness of the field so that parents are able to make more

demands of government services.

8.4.2 Increasing the take-up of the RGNCS

The explanatory framework on low take-up (see Table 61) indicates that the most
important (X’) strategies for increasing RGNCS uptake are five-fold: From
programme characteristics - (i) increasing programme resources; from participant
characteristics - (ii) understanding user preferences vis-a-vis services, (iii) matching
user needs and expectations with available services, (iv) increasing knowledge and
awareness of the RGNCS service among potential users; and from contextual

characteristics - (v) strengthening the policy context of service delivery.

The framework suggests that programme resources may be increased in two ways:
first, by increasing the financial allocation to the programme as it exists, but also
expanding the scope and coverage of the service in the future. Second: by

strengthening human resources, e.g., increasing worker wages to the national
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minimum standards and employing additional staff at créche centres (the unpaid

volunteer contribution being substantially high).

It is also evident from the framework that focusing on participant characteristics
would yield important gains vis-a-vis take-up. Adapting creche services to mothers’
needs and expectations regarding hours of service availability, centre timings, and the
quality of care and attention provided to children; and increasing the knowledge and
awareness of the RGNCS are some of the strategies suggested by the framework. It is
also important to recognize and acknowledge that mothers’ preferences for home-
based, non-institutional childcare and preschool education may override their use

(and thus uptake) of the creche service (as it may have done for the ICDS).

Finally, the framework also suggests that the broader policy context within which the
RGNCS is delivered be strengthened for increasing take-up. The measures suggested
here are the same as those suggested for the ICDS (the policy context being common
to both programmes): (i) developing evidence-based policy, (ii) orienting policies to
‘care’ as much as to ‘preschool education’, and (iii) enabling the development of a
more participatory policy environment through increased lobbying and activism by

networks and civil society groups working for children and working mothers.

The second-level analysis based on the responses of mothers and experts to critical
thinking questions relating to increasing RGNCS take-up is summarised in Table 62,
column 4 above (section on ICDS). As with the ICDS, only the ‘most important (X)’
strategies for increasing take-up of the RGNCS are discussed here: enhancing

programme quality (a ‘programme characteristic’), increasing resource availability
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(also a ‘programme characteristic’), and strengthening the programme policy context
(a ‘contextual characteristic’). As will be evident, these strategies are the same as those

reported previously for the ICDS.

Strategies for increasing programme quality, suggested by participating mothers,
related to three aspects: (i) improving the quality of centre premises and in-centre
equipment, as well as the overall safety and general hygiene of creche spaces; (ii)
improving the quality of care provided to children, particularly the care relationship
between provider and child through a lower child to caregiver ratio; and (iii)

improving the quality of preschool education at creche centres.

Strategies for increasing programme resources were suggested by both experts/elites as
well as mothers. Similar to the ICDS, the strategies here were also two-fold: the first
and more important of these related to increases in financial allocation both in terms
of the per-centre allocation as well as the overall funding, allowing for the expansion
of the programme to a wider geographical area (currently coverage is very low - see
Chapter 2). Increases in per-centre allocation, according to experts, would enable
centres to be more child-safe/friendly, and for the service to provide better food and
health/medication. An increase in financial resources would enable creche workers to
be paid in accordance with the national minimum wage standards. A second strategy
for increasing take-up, reported by both mothers and experts, is increased investment
in human resources. Measures suggested by mothers included the employment of
more qualified centre staff and additional training programmes. The responses of

experts/elites converged with those of the mothers.

Creches are seen as if anyone can do it anywhere but it is not easy. I mean, it’s
children, and there is the issue of safety and you need training. It is a skilled
activity. Just because every mother can take care of a child doesn’t mean that
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you institutionally run a créche and you have ten children under 3 and any
woman can just take over one day and can start running the creche. But that’s
how we look at creches - they are such an undervalued service that I don’t
think any policymaker really thought about it as a skilled service that you
provide (Child Rights Worker).

Finally, strategies for strengthening the policy context of the RGNCS, suggested by the
participating experts and in common with the ICDS, were five-fold: (i) the
development of research and evidence-based policy, (ii) the introduction of national
standards and regulations in ECEC provision, (iii) the growth of civil society networks
and action groups working for the benefit of children and working mothers, (iv)
drives to increase parental understanding and awareness of ECEC, and (v) an
increased focus on service provision for the under 3s’, the understanding being that
existing services were neglectful of this age group. An additional measure specific to
the créche service was the need for civil society to talk about the value of and need for
créches, and for these services to gain visibility on the political agenda. The experts
believed that this was essential to the expansion of the programme, and for it to be
available to/taken up by a larger proportion of the population. As articulated by a

Child Rights worker that was interviewed during the study:

I don’t think anyone in the policymaking circle in the country really
understands what créches are and what kind of a need there is for them.
Maybe because it is a male-dominated group, or the women who are drafting
these policies have had it easy in their own lives. But I really don’t think we
have reached the point where we understand that there is a need for creches.

8.4.3 Strategies for increasing take-up: Comparing the ICDS and RGNCS

For mothers regularly using the ICDS and RGNCS, the most important strategies for

increasing take-up that were common to both programmes included: (i) increasing
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programme quality (a programme characteristic), (ii) building programme resources
(a programme characteristic), and (iii) strengthening the policy context of services (a

contextual characteristic).

Increasing programme quality, though, requires focusing on different aspects for both
programmes. For the ICDS, improving the quality of preschool education is
considered most important, while strategies for the RGNCS focus on building service
infrastructure, including centre premises and in-centre equipment, and hygiene and

safety of centres.

Building programme resources also requires focusing on different aspects. The most
important need of the ICDS is to focus on building human resources, e.g. increased
worker training and professionalization of the service through the employment of
highly motivated individuals, to increase supervision of centre staff, and to increase
staff retention rates. Strategies for the RGNCS, on the other hand, focus on increasing
financial resources to enable geographical service expansion, increasing the per-centre

funding, and bringing worker wages to the national minimum standards.

Because the policy context within which both programmes are implemented is largely
the same, the strategies suggested by experts essentially converge. However, a measure
suggested specifically for increasing take-up of the RGNCS requires recognizing the
need for and value of créches/day-care services for both children and working

mothers, and for the policy discourse to focus on this to a much larger extent.

When it came to the group of irregular users, dropouts and non-users, the most
important strategies for increasing take-up indicated that: (i) the ICDS focus on

improving service quality, concerns with which prevented this group of potential
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users from using it, and (ii) the RGNCS focus on matching service provision with the
preferences, needs, and expectations of this group of mothers, as well as on increasing
potential users’ awareness and knowledge of this service - these being key in causing

low take-up.

277



CHAPTER 8

8.5 Conclusion

This chapter has addressed the fifth and final research question of this study. In
looking at the factors impacting the take-up of the ICDS and the RGNCS by working
mothers in the study sample, an explanatory framework comprising programme,
participant, and contextual characteristics has been formulated. Figure 14 summarizes

the factors and sub-factors within this framework.

Programme Participant Contextual

Characteristics Characteristics Characteristics

Quality Individual user Political context

Resources preferences Socio-cultural

Content <l|:> Affordability <:> context

Structure Expectations and Administrative

Implementation needs context

Access Knowledge/awareness Financial context

Child’s age Policy context

Public engagement/
participation

Figure 14. Factors Affecting ICDS/RGNCS Uptake: An Explanatory Framework

The analysis conducted indicates, first, that low take-up of both services is the result of
a combination of many factors rather than a select few. When looked at
comprehensively, it is the programme characteristics that are particularly important
in explaining low take-up of the ICDS and participant-related individual
characteristics that were most significant in explaining the poor uptake of the RGNCS.
Among contextual characteristics, the policy context is the common factor impeding
take-up of both services. The analysis indicates the interrelatedness of each of these
three sets of characteristics and their combined influence in affecting programme
uptake. The overall importance of participant characteristics (individual user

preferences, needs/expectations from services, and knowledge/awareness of services)
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and the related socio-cultural influence on service use and non-use also warrants

particular attention.

This chapter has also discussed selected strategies for increasing take-up for each of
the ICDS and RGNCS. Beyond the most important strategies for increasing ICDS
uptake discussed previously, secondary strategies can focus on improving programme
implementation and strengthening the broader administrative context; while tertiary
strategies can emphasise improvements in programme access, strengthening of the
financial context, and increased levels of public engagement/participation vis-a-vis
ECEC. Secondary strategies for increasing RGNCS take-up can focus on
strengthening the broader administrative context within which the programme is
implemented. Tertiary strategies can emphasise improvements in programme content
(e.g. curriculum and in-centre activities on a given day), as well as the financial
context within which the service is delivered (e.g. through more GDP allocation for
early childhood). Policymakers need to recognize, though, that mothers may not
always want or need ECEC services, that they may use only part of the available sub-
services, and that their choices and utilization of government programmes will

invariably be socio-culturally driven.

Figure 15 illustrates how these three characteristics relate to, and operate with,
relation to each other, and to two significant dualities posited by early years services in

general.
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c4
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Q! Programme
3| Characteristics
/ \
v .
Participant Contextual
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v < >
Linked to mothers Linked to children

Figure 15. Linkages Between Factors Affecting Take-up of Early Years Services

The central part of this figure represents the circular relationship between the three
dimensions of the explanatory framework on take-up - i.e. programme, participant,
and contextual characteristics. Although comprising their own sets of sub-factors,
each of these dimensions is influenced by, or influences, the other two: the double-
headed arrows at each end of the circle depict this interaction. There are two dualities,
along which these three dimensions function, in the context of early years services.
The two dotted axes running perpendicular to each other in the figure represent these
two dualities. The first of these, depicted by the y-axis, represents a continuum
between ‘care’ and ‘education’ - the two key elements within early years’ policy. These
are sometimes characterised as being in opposition to, or in tension with, each other;
as was the case in this study, between services provided by the ICDS (with its
emphasis on preschool education) versus those provided by the RGNCS (with its
emphasis on childcare). By sitting at the ends of a double-headed arrow, however,
these two elements are understood as representing a harmonizing continuum between

care and education that should be provided to every child in the early years. The take-
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up of ECEC services and user experiences with them are also likely to be influenced by
the needs and expectations held vis-a-vis these two elements. The second duality,
represented in the figure by the x-axis, depicts the other dichotomy of concern to early
years, and indeed, family policy - that which considers the needs of working mothers
on the one hand, and the developmental needs of children on the other. Although
policies and programmes may originate to cater to the needs of one or the other of the
two, their take-up is often contingent (as indicated by the analysis) on the needs and
expectations of each of these sets of ‘users’ — i.e. working mothers, or young children -

balancing out in being met.

A final point to be made in this conclusion relates to methodology. The convergence
between findings indicates how triangulation along two lines: (i) analytical - of low
take-up as summarised in the explanatory framework with additional analysis
focusing on strategies for increasing take-up, and (ii) of participants - i.e. mothers as
well as experts, worked well in validating and strengthening the overall analysis of
take-up. It is important to restate here that a third important view, that of ICDS and
RGNCS practitioners, was intended to be examined in triangulating participant data.
Although collected, the ICDS data was rendered unusable after the block supervisor
intervened in the sampling and the data collection process by handpicking centre
workers and bringing them to the same venue for Focus Group Discussions that were
then conducted in her presence (rather than in isolation), as opposed to the interviews
that had been planned by the researcher (see Chapter 4, Section 4.4.1). Had this
problem of pre-selection of the centre worker sample and the resulting power
imbalances and ‘guarded disclosure’ of information by participants not been faced, the

data collected from centre workers’ interviews could have been utilized in the
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following two ways. First, by checking the convergence between responses as stated by
(i) participating mothers with, (ii) practitioners from the same children’s centres to
understand what factors contributed to low take-up in that micro-context. Having
spoken about the same service in the same context from two different standpoints in
this regard would have additionally helped in validating responses and increasing
their trustworthiness. Triangulating between all three groups of responses (i.e.
mothers, experts/elite, and centre workers) could have also been utilized, secondly, to
generate a more comprehensive list of factors affecting take-up than what has been
currently presented. It was expected that centre workers’ responses would have
captured factors at the local centre-level (including the day-to-day implementation of
the programme and parent-centre engagement) — in other words, what works for
whom within specific programme contexts — that could not have been provided by
any other participant group. The practitioners’ responses could have thus both
supplemented as well as complemented the individual-level factors related by

mothers, and the more policy-level factors reported by experts.

The next chapter examines the factors from the explanatory framework on take-up
developed in this chapter in light of the two theoretical frameworks identified

previously (see Chapter 3).
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CHAPTER 9

9. Concretizing and Contextualizing the Take-up Story: Linking Findings with

Theoretical Frameworks

9.1 Introduction

In continuing to utilize the principles from stage 5 (comparison between different
theories and abstractions) of Danermark et al’s (2002) methodological framework (see
Chapter 4), the present chapter returns to the explanatory framework discussed in
Chapter 8, and examines the factors/sub-factors therein in light of the two theoretical
frameworks guiding this study (see Chapter 3): (i) the determinants of programme
performance framework (Wolman, 1981), and (ii) the barriers and bridges to take-up
framework (various authors, see Section 3.4.2). In applying these frameworks to the
present study, Wolman’s work is found useful for contextualizing study findings
relating to programme and contextual characteristics, while the literature on barriers

and bridges to take-up, to participant characteristics.

The chapter concludes by expanding the explanatory framework on the factors
affecting ICDS/RGNCS take-up from Chapter 8 (see Figure 14) to now include
additional elements emerging from the two theoretical frameworks referenced above.
This results in the development of a second, more comprehensive analytical
framework on the factors affecting programme uptake, i.e. not just for the
ICDS/RGNCS but welfare programmes in general, proposed as a potential heuristic

device for future research to utilize and develop.
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9.2  Determinants of Programme Performance: Wolman’s Framework for

Studying Take-up

Wolman’s 1981 framework studies programme success and failure, by examining both
the policy formulation and implementation stages. The main argument is that factors
operating at each of these stages affect the final performance of a programme, and
explain why it performs the way it does. As has been previously discussed (see
Chapter 3), the utility of this theoretical framework lies primarily in its structure and
level of detailing, that make for an extremely useful basis for analytical comparison
with the data collected in this study. This section compares the factors outlined by
Wolman’s theoretical framework with those listed under the explanatory framework
on ICDS/RGNCS uptake developed in this thesis. Engaging in this exercise helps
interpret the study findings within the broader literature, and also provides an

opportunity to evaluate the contributions made by the present study to the field.

In comparing the factors within the explanatory framework on take-up developed in
this study with those listed in Wolman’s framework, it will be evident that the
framework links with two of the three dimensions developed in this thesis -
programme characteristics and contextual characteristics. There are four sub-factors
within each of these dimensions that are comparable with Wolman’s framework (see

Table 63).
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Table 63. The Explanatory Framework on Take-Up and Wolman's (1981) Framework
Compared

Factors from the explanatory Comparable factors from Wolman’s framework (1981)
framework on take-up (present study)  From the policy From the policy carrying-
formulating process (FP) out process (CoP)

Programme Characteristics

Resources Resource adequacy
Content Specification of objectives
Structure Programme structure
Implementation Implementation Management and control
considerations structure
Bureaucratic rules and
regulations

Feedback and evaluation
Contextual Characteristics

Political context Political feasibility Political effectiveness
Administrative context Coordination between Bureaucratic rules and
departments regulations
Financial context Resource adequacy
Policy context Problem conceptualization
Theory evaluation and
selection

Specification of objectives

9.2.1 Programme characteristics and comparable dimensions in Wolman’s

framework

The first programme characteristic that is comparable with Wolman’s framework is
resources. There were two types of resource shortfalls that affected take-up in this
study - financial and human/staff related. Both fall in line with Wolman’s writing
that identifies two forms of resource adequacy (or inadequacy): (i) programme
funding, and (ii) staff resources, both part of the policy carrying-out process. Of the
three ways in which inadequate programme funding may lead to programme failure as
described by the author (p.450), there is one that holds true for the ICDS and RGNCS,
where inadequate funding leads to programme objectives being insufficiently met,

causing service quality and implementation-related problems. The evidence gathered
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in this study also indicates an additional type of funding failure (not outlined by
Wolman) specifically for the RGNCS, where objectives, in addition to being
insufficiently met for users, also remain completely unmet for non-users (that are
potential users) of services because of poor geographical scope/outreach and related
inaccessibility. Moving on to staff resources, there are two kinds of inadequacies
described by Wolman that relate to problems with (i) staff numbers and (ii) staff
quality. As will be evident, both of these were found to affect the take-up of services in
this study - e.g. the overloaded ICDS worker that was described as having an
unrealistic number of duties that should ideally be shared through the appointment of
an additional staff member at centres, and the RGNCS programme that was described
as running through the extensive support of volunteers, whose efforts remained
largely unaccounted for and unpaid. Finally, lacking staff quality, described as low
“staff morale, training and competence...” (Wolman, 1981, p.451), was also found to
affect both programmes, particularly the ICDS that, as has been reported, was
characterised by poorly motivated and inadequately trained workers, and low job

retention rates.

The second programme characteristic that is comparable with Wolman’s framework
relates to programme content. In the explanatory framework developed in this study,
this factor appeared primarily in relation to the content of preschool education and
the norms (e.g. nutritional, funding) guiding the implementation of the ICDS
programme. It is comparable to specification of objectives (part of the formulating
process) in Wolman’s framework. Programmes are likely to be successful when their
objectives reflect both clarity and specificity (Wolman, 1981). Lacking clarity is likely

to lead to difficulties with programme design, administration and assessment; the
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influence, therefore, extending across both the formulating and as carrying-out phases
of the policy process (ibid., pp.438-39). Extending this line of argument, unclear
objectives may also result in programme content that is vague and lacking in
form/detail. This is true for the ICDS, under which at least two objectives lack clarity
of articulation: “to improve the nutritional and health status of children in the age-
group 0-6 years” (MoWCD, 2012a, para. 2) (relating to programme content on
nutritional and financial norms) and “to lay the foundation for proper psychological,
physical and social development of the child” (ibid.) (relating to the content of
preschool education). These are, however, clarified to some extent in later sections of
the policy document. Objectives that are sufficiently clear may still be problematic if
they lack specificity (Wolman, 1981, p.439). This is the case for the ICDS as far as
preschool education is concerned. While the ICDS policy document specifies that
preschool education should provide “...a natural, joyful and stimulating environment,
with emphasis on necessary inputs for optimal growth and development” (MoWCD,
2012a, para. 11), it lacks specificity on, e.g., what aspects of the ‘joyful and stimulating
environment’ are being focussed upon by this programme, and what the specific
measures for creating this environment are. In the absence of these, the curriculum or
content at the programme level is likely to be vague and unspecific. Finally, although
“achieving clarity and specificity of objectives is...not always easy, nor...desirable”
(Wolman, 1981, p.439), some degree of specificity and clarity is required during both

formulating and carrying-out stages for enabling programme ‘success’.

The third programme characteristic that can be directly linked with Wolman’s
framework is structure. Structural problems with the ICDS and RGNCS related to two

aspects: (i) how programmes were designed (e.g. what kinds of benefits were
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provided, to what extent/through what mechanisms, and how these were monitored),
and (ii) how they were administered (e.g. administrative structures in place for
delivery, and how responsive these were to the local context of implementation).
Programme structure in Wolman’s framework refers chiefly to the administrative
structures in place for implementation and how these affect success or failure.
However, coordination  between  departments/units and intergovernmental
administration were two additional dimensions from Wolman’s work that
complement the administration-related structural problems identified with the ICDS
and RGNCS. The RGNCS reflects a classic Wolman coordination problem, with
créches administered through a centrally sponsored scheme (see Chapter 2) running

from:

National Govt. 2 Implementation Agency (National) > Implementation Agency (State) > NGO
(Community)

Such administrative structures leave scope for both technical coordination problems,
as well as those in which programme objectives, clienteles, and interests are viewed
differently by the different agencies involved in implementing the programme
(Wolman, 1981). For the RGNCS, these manifested in terms of insufficient financial
allocation (as reported by NGOs running programmes at the community-level),
delays in the release of funds, poor wages of centre staff, and staff work overloads. The
ICDS, on the other hand, imitates a typical intergovernmental administration
coordination problem, encountered during the “administration of national
programmes through subnational governments...” (Wolman, 1981, p.448). For the
ICDS these manifested as flawed implementation, administrative non-cooperation,

and lack of organised feedback. A lack of organisational control and compliance were
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additional problems faced by this programme that is (over-) standardised at the

national level (see Chapter 2).

Finally, the fourth programme characteristic from this thesis’ explanatory framework
that can be linked with Wolman’s framework is implementation problems, identified
in the present study as problems with recruitment, poor monitoring, evaluation and
feedback for the ICDS, and financial delays and poor outreach for the RGNCS. These
are comparable to four factors from Wolman’s framework. The first relates to
implementation considerations in programme design (part of the policy formulating
process) especially during the initial stages of the policy process, when the programme
design is being conceptualised (Pressman and Wildavsky, 1973; cited in Wolman,
1981). Although the ICDS policy document outlines, e.g., the roles and responsibilities
of officials, eligibility criteria for their recruitment, and terms and conditions for
employment, it lacks clarification on the exact recruitment procedure. This perhaps
influences how appointments are finalized, and leaves scope for flaws, including but
not limited to a lack of transparency in the procedure. Further, the more complex the
design, the greater is the likelihood of problematic implementation (ibid.). In case of
the ICDS this is likely to be caused by the sheer scale of the programme, and the
complex and lengthy chain of delegation running from the Centre, to the State, and to
the local bodies. The second factor from Wolman’s framework that can be related to
the programme implementation dimension is management and control structure
(from the carrying-out process). Wolman considers an “effective organisation and
control structure” (Wolman, 1981, p.451) to be an important, but often overlooked,
factor that influences programme success or failure. He discusses two forms of

‘authority leakage’ (Downs, 1967 cited in Wolman, 1981) when it comes to the top-
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down line of command within programmes: (i) lack of knowledge, and (ii) lack of will.
It is the first that can be related to the implementation problems identified in this
thesis. Lack of knowledge occurs when those further down the line do not understand
the intentions of those on top of the hierarchy. This may be attributed to vague
objectives, lack of clarification on the part of superiors, conflicting guidance, complex
instructions, or poor communication (Wolman, 1981, p.452). Ineffective organisation
and control of this type may be linked with implementation difficulties relating to
poor monitoring, evaluation and feedback reported for the ICDS. Third, bureaucratic
rules and regulations (part of the carrying-out process in Wolman’s framework) may
also be associated with the programme implementation dimension of the thesis.
Bureaucratic rules and regulations must contribute to the “achievements” rather than
the “frustrations” (p.455) of programmes. ‘Frustration’, or programme ‘failure’ may,
among other things, be the result of technicalities such as inability of personnel to
understand or implement regulations, excessive formality/administration, ‘red-
tapism’, or the existence of irrelevant/unnecessary requirements (p.455). Such
‘frustrations’ are comparable to the funding delays reported for the RGNCS, and the
poor quality of monitoring and feedback described vis-a-vis the ICDS. A final element
of the carrying-out phase in Wolman’s framework - feedback and evaluation — may be
associated with programme implementation in the thesis. Feedback (administrative as
well as substantive) and evaluation are both important to the success of a programme
(Wolman, 1981). They include aspects such as the capability, desire, flexibility, and
responsiveness of programme administration to available opportunities for evaluation

(ibid.), all of which can be linked to problems within the ICDS.
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9.2.2 Contextual characteristics and comparable dimensions in Wolman’s

framework

The first contextual characteristic from the present study’s explanatory framework
that is comparable with Wolman’s is the political context. There are two factors from
Wolman’s framework that one can link with in this respect: political feasibility (part of
the programme design in the Formulating Process) and political effectiveness (from the
Carrying-out Process). Political feasibility refers to the availability of political support
when the programme is being structured and designed. Political effectiveness requires
that political skills and resources be available during implementation (Wolman,
1981). A lack of both of these in combination contributes to low programme uptake in
this study. Political feasibility is reduced because of the relatively low position of the
early years on the political agenda. Political effectiveness is hindered by a combination
of a weak National Ministry that is responsible for administering both services, and
poor political and administrative resources at the local level that lack the training,
coordination, and knowledge that may be important to implement these programmes

effectively.

A second contextual characteristic — the administrative context — can be directly
linked with Wolman’s: (i) intergovernmental administration (from the formulating
process), and (ii) bureaucratic rules and regulations (from the carrying-out process).
Rather than programme-level administration (see Section 9.2.1), the administrative
context here refers to the larger links between various ministries at the National and
State level, the coordinated effort of which is required for the ICDS and RGNCS to

run effectively. Regarding bureaucratic rules and regulations, programme success is
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more likely where regulations are understandable (by local-level officials),
administration is not excessively formalised, and ‘irrelevant’ red-tapism and
bureaucracy is minimised (Wolman, 1981, p.455-56). The ICDS provides examples of
excessive red-tapism, e.g., centre workers are required to complete 18 logbooks to
document various activities/events on a daily basis. The RGNCS displays overly
formalised administration/implementation, reflected by the constant administrative

delays in the release of funds to NGOs running creches.

The third contextual characteristic from this thesis - the financial context — can be
linked with resource adequacy in Wolman’s policy carrying-out process. Resource
adequacy has been discussed so far in terms of programme-level deficits in financial
and human resources (see Section 9.2.1). What the explanatory framework also
reflects is the role played by the broader financial context (including budgetary
allocations to early childhood, and financial priority to ECEC vis-a-vis other policy
areas) in determining programme-level finances, and therefore take-up. In this sense,
it is both kinds of inadequacies identified by Wolman - programme funding and staff

resources — that are ultimately affected by a weak financial context.

The final contextual characteristic - the policy context of programmes — can be linked
with three factors from Wolman’s framework, all part of the policy formulating
process: problem conceptualization, theory evaluation and selection, and the
specification of objectives. Inadequate problem conceptualization results when “policy
agendas...reflect the mobilization of political demands rather than a rational process
of evaluating needs, values and objectives” (Wolman, 1981, p.436). Further, theory
evaluation and selection is contingent on both adequate problem conceptualization
and the existence of sufficient data to describe a problem (Wolman, 1981). In not
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having any baseline needs assessments analysing the nature of demand for ECEC and
mothers’ needs/expectations from such services, the ICDS and RGNCS policy context
is indicative of inadequate problem conceptualization that perhaps leads to
insufficient/unsatisfactory provision and poor uptake of services. Further, inadequate
theory selection may also negatively influence the specification of policy/programme
objectives that may, as a consequence, lack clarity and/or detail. A weak policy context
may thus have a strong bearing on how programmes are conceptualized, which likely

contributes to what Wolman terms ‘policy failure’.

9.2.3 Additional factors not covered by Wolman’s framework: Contributions

made by the present study

In linking the factors from Wolman’s framework to that of this study, it is primarily
programme (viz. resources, structure, content, and implementation) and contextual
characteristics (i.e. the political, financial, administrative, and policy contexts) from the
present study that are found to be comparable with the theoretical framework
outlined by Wolman. What Wolman’s framework does not account for, however, are
all the sub-factors under the participant characteristics dimension in this study:
individual — user  preferences, affordability,  expectations and  needs,
knowledge/awareness of services, and the child’s age (see Table 64), all of which may
well affect a programme’s success or failure (one indicator of which may be service
uptake by users). There are also some additional programme and contextual
characteristics that came up as important in the present study but are not covered by

Wolman’s framework. These are also listed in Table 64.
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Table 64. Factors from the Explanatory Framework not covered by Wolman (1981)

Programme Characteristics Participant Characteristics Contextual Characteristics
Quality Individual user preferences Socio-cultural context
Access Affordability Public engagement/participation
Expectations and needs
Knowledge/awareness
Child’s age

The observations above indicate that even though Wolman’s framework looks at the
policy process as a whole, ie., is inclusive of the policy formulation as well as
implementation stages, it fails to look at how policy is experienced and received by
users. In accounting for this category of factors, the explanatory framework advanced

by this study extends Wolman’s work.

296



CHAPTER 9

9.3  Factors Affecting Take-up: The ‘Barriers and Bridges’ Framework

This section analyses study findings with relation to the second theoretical framework
of this thesis, which consolidates existing literature on the barriers and bridges to
programme use into three categories of factors affecting take-up: (i) individual level,
extra-policy factors; (ii) factors located at the user-programme interface; and (iii)

factors operating within the user-programme-policy mix (see Chapter 3 for details).

The comparison of study findings with this second theoretical framework is presented
in Table 65, the first column of which lists the factors/sub-factors from the
explanatory framework developed in this thesis, the second and third columns record
(with a check mark) whether each of these factors posed a barrier for the ICDS and
RGNCS. The third column lists the factors from the barriers and bridges theoretical
framework that are comparable with those in column 1, further sub-sectioned by the
three main categories of factors: individual level extra-policy factors, those located at
the user-programme interface, and those operating within the user-programme-policy

mix.

As will be evident, factors relating to all three dimensions — programme, participant,
and contextual characteristics — find comparability with those discussed under the

barriers and bridges framework.
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CHAPTER 9

9.3.1 Programme characteristics and the barriers and bridges framework

The dimension of programme quality from the explanatory framework can be related
to a number of aspects from the barriers and bridges framework. For instance,
perceived poor quality (a barrier in case of the ICDS), and the related availability of
better alternatives from this study, can be related with other choices available, and
costs versus benefits/positive net value of services from barriers/bridges. Mistrust in
services (a significant quality-related barrier to the use of both the ICDS and RGNCS
in this thesis) can be linked with personal attitudes towards the state/its programmes.
Lack of enough spaces for children in Rajiv Gandhi créches (a programme resources
related issue in the present study) is one type of administrative cost/delay discussed by
the barriers/bridges literature. Access issues, reported with reference to the RGNCS,
link with the location of services (a convenience factor) in the barriers/bridges
framework. Finally, features of the ECEC system in the literature are comparable with

factors such as access, quality, and content reported by the present study.

9.3.2 Participant characteristics and the barriers and bridges framework

Within this category of factors, individual user preferences that affected the take-up of
both the ICDS and RGNCS can be compared with parenting values and beliefs that
appear as a potential barrier to service uptake in existing literature. Affordability
problems with the RGNCS can be related to convenience factors (price), and is also a
type of personal circumstance/instability issue reported by the barriers/bridges
literature. Needs: perceived and evaluated from within this literature translates to the

expectations and needs of mothers that significantly affect both ICDS and RGNCS
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uptake in the present study. Lacking knowledge/awareness, another factor negatively
impacting RGNCS uptake, correlates with the nature/amount of information held by
service users, a lack of which often poses a barrier to programme take-up in existing
literature. Another related factor reported in the barriers/bridges framework is the
access to informal guidance and social networks, one of the many ways in which users
increase their awareness, and therefore their uptake of services. The child’s age, an
important factor in the explanatory framework in this study also appears as a
significant factor determining programme uptake in the barriers and bridges

literature.

9.3.3 Contextual characteristics and the barriers and bridges framework

There are three contextual characteristics reported by the present study that link with
those in the barriers and bridges framework. The socio-cultural context, particularly
the notion that children and childcare are considered part of the domestic sphere of
life first, and a matter of government policy after, links closely with the societal
characteristics/philosophies relating to Early Childhood Education and Care factor in
the barriers/bridges literature. Factors relating to the cost of RGNCS services, part of
the financial context sub-factor, is one type of feature of the ECEC system impacting
programme uptake in existing literature. Another such feature reported by the present
study is the level of public engagement/participation, a lack of which led to low uptake
of services in the sampled research neighbourhood. There are also a handful of factors
from the explanatory framework developed in this study that do not appear in the

barriers and bridges literature. These are listed in Table 66.
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Table 66. Factors from the Explanatory Framework Not Covered by the Barriers and
Bridges Framework

Programme Characteristics Contextual Characteristics

Structure Political context

Implementation Administrative Context
Policy Context

9.3.4 Contributions of the barriers and bridges literature to the present study

The literature that the theoretical framework on barriers and bridges to take-up refers
to is based primarily on analyses of means-tested programmes relating to
employment, health, and social insurance schemes in typically developed countries
and some developing countries (see Chapter 3). The present study contributes to this
body of work in two ways: (i) by supplementing existing literature with evidence from
ECEC programmes in India, and (ii) by expanding upon the list of factors in existing
literature through the addition of additional contextual (e.g. political, administrative,
and policy contexts) as well as programme characteristics (e.g. how programmes are
structured and implemented) affecting service take-up. Some of these factors may be
especially useful in understanding the take-up (or non-take-up) of the ‘universal’ type
of social programmes, or those that have no means-testing involved (the existing

literature lacks with relation to these).

There are three contributions made by the barriers and bridges framework to the
present study. The first lies in framing the findings relating to the participant
characteristics dimension of this study’s explanatory framework, a category that
Wolman’s framework was unable to link with. The barriers and bridges framework is

able to link with all the five sub-factors within this dimension: users’ preferences vis-
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a-vis services, affordability of services, child’s age, needs and expectations, and

knowledge/awareness of services.

Second, the barriers/bridges framework is also able to link with the four sub-factors
emerging from this study that remained unaccounted for by Wolman’s framework.
These include, within the programme characteristics dimension, the two sub-factors of
quality and access; and within the contextual characteristics dimension, the two sub-
factors relating to the sociocultural context and levels of public
engagement/participation. Wolman’s framework, on the other hand, was able to
situate all five sub-factors not covered by the barriers and bridges literature (see Table
66) within itself. The two theoretical frameworks are thus able to supplement each

other in augmenting the understanding of take-up.

Third, there are three new factors emerging from the barriers and bridges framework
that may be added on to the ‘three dimensions’ explanatory framework developed in
this thesis. These were factors that, based on the theoretical review, were anticipated
as being important and taken into consideration when designing the field instruments
for data collection, but because they were not reported by study findings, did not

feature in the ‘three dimensions’ explanatory framework in the end.

The first of these three new factors includes the demographic and socio-cultural
characteristics of families (part of the individual user-related category). Although
considered as a potential factor impacting programme uptake, the data did not reveal
this factor to be significant. This may be attributed to the limited sample size of
mothers that participated in this study in comparison to the large number of variables
that this factor represented: educational status, income, ethnicity, language,

immigration status, and the child’s gender.
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The second new factor emerging from the barriers and bridges framework, located
within the user-programme interface category, relates to the costs and
benefits/perceived positive net value of services. Existing literature indicates that there
are four kinds of ‘costs’ that users may need to bear when considering service take-up:
informational, administrative, social and psychological, and any other transaction
costs (see Chapter 3). Three of these four (excluding administrative costs) were not
reported by the data gathered for this study, primarily because the two schemes that
are the focus here are not of the ‘means-tested” kind and therefore not likely to report
these costs. While the RGNCS does establish a certain income-related threshold limit
for mothers to be eligible for the service, the scheme framework document also
reflects flexibility in allowing all mothers ‘displaying a need’ to be able to register for
the service (the data collected by the present study supported this). The only cost that
was documented by the study was of an administrative kind, where a minority of
mothers wanting to enrol children at créches faced problems/delays because of a lack
of available spaces. This is understandable, as the total number of créches in general is

far less than the actual need (see Chapter 2).

Finally, the third new factor that emerges from the barriers and bridges framework,
part of the user-programme-policy mix, relates to pecuniary determinants, or the
financial/economic value of benefits received by users, and includes both their
monetary value and the duration for which they are received. These are discussed in
the barriers and bridges framework primarily with relation to cash assistance schemes.
Because the two schemes studied in this thesis are not cash, but service distribution

programmes, this category of factors does not apply to this study.
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9.4 Conclusion

With respect to the nature of the services studied in this thesis, the socio-cultural and
demographic characteristics are two factors that apply to and must be incorporated in
any framework seeking to understand the factors explaining programme uptake.
Although the other kinds of factors discussed above (i.e. the four kinds of costs and
pecuniary determinants) may not be significant in the context of the present study,
their importance vis-a-vis the take-up of social services in general should not be

underestimated.

A second, more comprehensive analytical framework on the factors affecting
programme uptake is thus devised that expands the explanatory framework through
the addition of the three categories of factors mentioned above. This framework is
proposed as a potential heuristic device for future research to utilize and develop. Its
applicability and usefulness might be assessed by, e.g., gathering additional data from
similar services (ECEC) or contexts (developing countries), or new data from

alternate services and contexts.

Pecuniary determinants are thus added to the programme characteristics dimension,
while: (i) demographic characteristics, (ii) socio-cultural characteristics, (iii)
information costs, (iv) social and psychological costs, and (v) other transaction costs are
added to the participant characteristics dimension. There are two further dimensions
added to participant characteristics: (i) administrative costs, and (ii) personal
circumstances. Although the explanatory framework already reflected these in the
form of a lack of enough places at créche centres (a quality problem under
programme characteristics) and affordability problems related to paying créche fees

(under participant characteristics) respectively, their addition as separate categories
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adds functional and structural clarity to the framework. This second analytical

framework, suggested as a heuristic for future research to utilize, is presented in

Figure 16.

Programme Participant Contextual
Characteristics Characteristics Characteristics
Quality Individual user preferences Political context
Resources Affordability Socio-cultural context
Content Expectations and needs Administrative context
Structure Knowledge/awareness Financial context
Implementation <I|:> Child’s age <:> Policy context

Access Demographic Public engagement/
Pecuniary characteristics participation
determinants Socio-cultural

characteristics
Information costs
Social and psychological
costs

Other transaction costs
Administrative costs
Personal circumstances

Figure 16. Factors Affecting Programme Take-up: An Analytical Framework

The primary utility of this framework lies in its ability to enable a researcher to move
beyond evaluating programme performance simply in terms of the achievement of a
certain set of outcomes, to a more complex analysis of factors operating within at least
three different, mutually interactive contexts, as identified above. One of the strengths
of the framework is that it is created by triangulating data from two groups of
stakeholders — mothers (including users, non-users, and dropouts) and policy experts.
Another strength lies in its use of two separate but complementary sources of
literature for situating research findings, which results in a more comprehensive
understanding of the factors and combinations of factors affecting programme

uptake.

The next chapter utilizes critical policy analysis literature to draw additional

conclusions on programme take-up.
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10. Early Years Service Take-up and the Policy Analysis Discourse

10.1 Introduction

Is low take-up (one indicator of poor programme performance) a problem of
‘inadequate policy or operational failure’ (Kwon, 1999), or both? This chapter draws
upon the critical policy analysis literature to ask first, Does how policy is enacted affect
how it eventually performs? (i.e. what are the effects, if any, of factors at play during
the policy enactment phase on programme take-up?), and second, How may one assess
the ‘bundles of outcomes’, often a mix of positive and negative, that are frequently
achieved following policy implementation? (i.e., what kind of ‘success’ or ‘failure” do

the results on take-up in this study represent?)

The answers to these questions are examined within stage 6 — concretization and
contextualization - of Danermark et al’s (2002) methodological framework (see
Chapter 4), by taking the analysis a step further from situating study findings within
the two identified theoretical frameworks, to interpreting them within the broader

disciplinary discourse on policy analysis in order to draw out additional conclusions.

The contribution of the policy analysis literature in understanding policy performance
is not limited to the two types of questions articulated above. There is a vast body of
work that argues that it is also how policy is conceptualised or problematized that
influences how it ultimately fares along a spectrum from success to failure. A study of

such factors is not, however, within the remit of this thesis.
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10.2 Defining ‘Policy’

Policy effects are complex, sometimes hidden or invisible, often unanticipated
or nominalistic. And even when they are apparent, they may be transitory.
Learning from experience, then, requires moving away from a positivistic
model to a model of social learning (McLaughlin, 1987, p.175).

Levinson, Sutton and Winstead define ‘policy’ as “a set of laws or normative
guidelines. . . . a governing text . . . variably successful in binding people to its
mandates” (2009, p.767). There are two parts to this definition: the first relates to the
inherently normative nature of policy (and policymaking) — the assumption that there
is an ideal context within, and ideal means through, which policy should/must be
enacted — a prescriptiveness, that, “(a) defines reality, [and] (b) orders behaviour”
(ibid., p.770). However, while the policy prescription and the imagined context may
be idealistic, the actual context within which it is implemented is not. Second, the
success of such a set of laws or guidelines is usually variable — depending upon actors
as well as the cultural and social environment. Policy is, therefore, a “complex, social
practice of normative cultural production constituted by diverse actors across diverse
contexts” (Levinson, Sutton and Winstead, 2009, p.770). Thus, policy, although in
essence normative, in practice is anything but. Not only is its realisation affected by
the formally mandated processes set in place by the government or other responsible
bodies, but it is also likely affected by the presence of additional agents that, although
not responsible for policymaking in its most formal sense, create and modify it in the
process of implementation and interpretation, although in an unwritten form
(Levinson, Sutton and Winstead, 2009). It is upon this understanding of ‘policy’ that
the analytical arguments developed in this chapter are based. The critical policy
analysis literature frames this discussion by raising two questions, each of which is

examined with relation to the problem of take-up in the sections to follow.
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10.3 Policy Enactment and Take-up

“Policy making is a multidimensional and value-laden state activity that exists in
context” (Fitz, Davies and Evans, 2005, p.3). Does how policy is enacted affect how it
eventually performs? If the policy process is indeed context-driven, there may be
multiple forces at play during the policy implementation stage that have the

propensity to affect programme performance, including take-up.

The first of these include the processes of interpretation and translation, through
which a policy acquires form and meaning during the process of implementation
(Ball, Maguire, Braun and Hoskins, 2011). Interpretation involves the ‘decoding’ of
policy text into a simple, understandable form, after which ‘recoding’ is undertaken to
convert it to a form that makes most sense to the context in which it is applied (ibid.).
Braun, Maguire, and Ball (2010) use the term enactment to describe this process of
meaning-making during policy implementation. Further, Singh, Thomas, and Harris
(2013) link these processes of interpretation and translation to the work of Basil
Bernstein, in which he views the policy document as a pedagogic device that is then
interpreted and put to practice through the process of recontextualization (1990;
1996): “the relational processes of selecting and moving knowledge from one context
to another, as well as to the distinctive re-organisation of knowledge as an
instructional and regulative or moral discourse” (Singh et al, 2013, p.465).
Recontextualisation is said to have occurred when a policy moves from the ORF
(Official Recontextualising Field), comprising the state/ministries, into the PRF
(Pedagogic Recontextualising Field), i.e., the local sites of policy enactment, through
the process of code elaboration, i.e., coding followed by recoding. Negotiation of
power and control among the hierarchies of actors implementing policy is a
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characteristic feature of this process and therefore exerts an important influence on a
policy’s performance. Levinson et al. (2009) discuss a similar concept in their writing
on how education policy implementation can be understood as a form of practice of
power. They utilise the term appropriation to describe the “process by which ideas,
norms, and values initially generated in a particular social group, possibly in a
different historical era, and then perhaps more generalized to a public domain,
become part of a different social group’s cultural repertoire” (p.782). Applied to the
policy process, appropriation would involve a set of, e.g., care policy guidelines (a
norm/idea), developed by the government/policymakers (a social group) and applied
to the national population (the public domain) that then becomes part of the cultural
repertoire of the families, communities and implementing agents (different social
group/s) that make use of it. Each of these social groups forms a distinct community of
practice (COP) (a term developed by Wenger in 1998), and the policy is ‘appropriated’
when it transfers from the policy-formulating to the policy-effecting/-experiencing

COP.

A second set of forces that are in effect during implementation and have the
propensity to influence a policy’s performance relate to the actors and agents
translating policy to practice. Weatherley and Lipsky (1977) (also Lipsky, 1980) call
these actors ‘street level bureaucrats’ who interact with the public and take decisions at
the local level. They work amidst, and are affected by, pressures that include
administrative demands, resource constraints, and the negotiation of power and
control with those higher up in the hierarchy. Further, McLaughlin (1987) discusses
how “the attitudes, motivation, and beliefs that underlie an implementor’s response to

a policy’s goals or strategies” (p.172) affect its performance, although these are not
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directly modifiable through any policy intervention process. Policy implementation,
then, is more complex than simply the straightforward transfer of policy to practice
and represents the continued interaction and negotiation between the many levels of

actors implementing policy with those formulating policy (Gilson et al., 2006).

A third and final “force’ at play during policy implementation that is widely discussed
in the policy analysis literature looks at the affect of institutional structures and
systemic practices and how these influence performance. These include both
institutional capacities (e.g. resource, administrative and organisational), as well as the
local cultures, practices, and contexts influencing policy implementation. In a
comparative analysis of education policy and practice across two institutions in two
cities of India, Iyengar and Surianarain (2010) find that systemic factors such as
“differences in local and regional institutions, the organisations that make decisions
around functions, accountability and resource allocation; and the immediate
environments surrounding schools” (p.19) exert a far more influential role on policy
implementation and performance than previously reported. McLaughlin (1987) also
includes factors such as “size, intra-organizational relations, commitment, capacity

and institutional capacity” in this repertoire of factors.

How a policy is interpreted, translated, and negotiated, therefore, influences its
performance within a given context. How may this meaning-making process be useful
in furthering the analysis of low take-up, the subject of this study? There are a number
of parallels that may be drawn between this literature and the present study. Applying
the concepts of policy ‘interpretation’ and ‘translation’ to the implementation of the
ICDS and the RGNCS, both programmes, although centrally mandated, display a
tendency to be open to interpretation at the local level. Part of this can be explained in
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that the policy documents for both programmes consist of a set of extremely broad
guidelines, with objectives that lack clarity and result in a lack of consensus on the
precise goals of these programmes in the absence of factually stated aims (see Chapter
2). Second, when it comes to ‘translation’ of these guidelines to local contexts, these
documents are liable to even greater variation in interpretation because of the highly
varied nature of the contexts to which these are applied. The same guidelines, for
instance, are applicable to both rural and urban ICDS centres, contexts that vary
immensely in terms of, e.g., religion and primary language of communication, also
topography and geography, and finally, the administrative capabilities and resource
capacities of local implementing institutions. The ‘recontextualisation’ of these policy
documents, then, most likely results in a highly altered and context-specific version of

the original guidelines, variably comprehended, and adapted within each setting.

Further, utilising the concepts developed by Levinson et al. (2009), the ‘appropriation’
of the ICDS and RGNCS policy documents most likely results in a highly
contextualised form of the policy being implemented, which may be a gain in that the
programme that is implemented is more relevant to the needs of the local community.
However, existing evidence (gathered through this study and elsewhere, see Chapter
7) is indicative of a weak policy-effecting/-implementing COP that results from low
levels of “mutual engagement, joint enterprise and shared repertoire” (Wenger, 1998)
between the major agents of implementation (i.e. the hierarchy of local-level
bureaucrats and administrators, families and communities). Furthermore, the
evidence is also reflective of a complex system of bureaucracy existing between
national, state and local-level implementers, with power and control concentrated at

the top rungs of the ladder rather than with local level officials.
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The influence exerted by local-level actors and agents on the implementation of
programmes is also well illustrated by the study at hand. Among the most important
factors contributing to low take-up in this study (see Chapter 8) were human resource
problems. Overburdened workers, low wages, and poor training among both ICDS
and RGNCS programmes combined with a high number of positions that were lying
vacant, at least within the ICDS, resonate with the analysis of Gilson et al (2006) and
Lipsky (1980) above. Other problems relating to poor worker motivation, lack of
rewards and incentives, and the absence of mentoring of any sort, reported in the
context of both programmes, are reflective of the ‘will’ issues that McLaughlin (1987)

has discussed.

All of these factors combined together seem to indicate that weaknesses during the
policy enactment phase have clear adverse implications for take-up. The influence of
varying institutional structures and systemic practices on policy enactment is,
however, not evidenced in the present study, primarily because there was no
comparative analysis between two local contexts undertaken here. Their significance
in influencing implementation and policy performance is, nevertheless, not to be

underestimated.
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10.4 ‘Success’ or ‘Failure’? Interpreting Bundles of Policy Outcomes

Evaluating policy success or failure is more than a matter of judging policies based on
a given set of clear and consistent policy goals, the achievement of which is based on
the measurement of a set of objective criteria. There are, as well, a number of
complexities at play that make the analysis of policy success or failure an inherently
value-laden activity. Policies may fail or prove successful depending on whose behalf
the success is being assessed (among the different stakeholders and interest groups),
what the timeframe within which a policy is being studied is, and the political or
cultural context in which it is situated. Evaluating success/failure also depends on the
availability of sufficient and accurate information, and the consideration of any
additional factors that may influence a policy’s performance (Marsh and McConnell,
2010). The question that arises, then, is: How may one assess the ‘bundles of
outcomes’, often a mix of positive and negative, that are frequently achieved following

policy implementation? What kinds of ‘success’ or ‘failure’ do these represent?

This question is answered utilizing Marsh and McConnell’s (2010) framework for
evaluating policy success, comprising three dimensions (that are based upon earlier
work by Bovens, ‘t Hart, and Peters, 2001): process success, programmatic success, and
political success. Each of these dimensions is located within a ‘spectrum’ that has
‘success’ and ‘failure’ at the extremes, and three intermediate categories in between
(McConnell, 2010). Each kind of success ranges across this five-category spectrum
such that there exist three independent spectra, each representing the five categories
of success that every dimension can achieve (see Table 67 for this success-failure

spectrum with reference to the programme dimension).

313



CHAPTER 10

Table 67. Policy as Program: The Spectrum From Success to Failure

Program Success  Resilient Success  Conflicted Precarious Program Failure
Success Success

Implementation Implementation Mixed results, with  Minor progress Implementation

in line with objectives broadly some successes, towards fails to be

objectives. achieved, despite ~ but accompanied implementation as  executed in line

Achievement of
desired outcomes.

Creating benefit
for a target group.

Meets policy
domain criteria.

Opposition to
program aims,
values, and means
of achieving them
is virtually non-
existent, and/or
support is
virtually
universal.

minor
refinements or
deviations.

Outcomes
broadly achieved,
despite some
shortfalls.

A few shortfalls
and possibly
some anomalous
cases, but
intended target
group broadly
benefits.

Not quite the
outcome desired,
but close enough
to lay strong
claim to fulfilling
the criteria.

Opposition to
program aims,
values, and means
of achieving them
is stronger than
anticipated, but
outweighed by
support.

by unexpected and
controversial
problems.

Some successes,
but the partial
achievement of
intended outcomes
is counterbalanced
by unwanted
results, generating
substantial
controversy.

Partial benefits
realised, but not as
widespread or
deep as intended.

Partial
achievement of
goals, but
accompanied by
failures to achieve,
with possibility of
high profile
examples e.g.
ongoing wastage
when the criterion
is efficiency.
Opposition to
program aims,
values, and means
of achieving them
is equally balanced
with support for
same.

intended, but
beset by chronic
failures, proving
highly
controversial and
very difficult to
defend.

Some small
outcomes
achieved as
intended, but
overwhelmed by
controversial and
high profile
instances or
failure to produce
results.

Small benefits are
accompanied and
overshadowed by
damage to the
very group that
was meant to
benefit. Also likely
to generate high
profile stories of
unfairness and
suffering.

A few minor
successes, but
plagued by
unwanted media
attention e.g.
examples of
wastage and
possible scandal
when the criterion
is efficiency.

Opposition to
program aims,
values, and means
of achieving them,
outweighs small
levels of support.

with objectives.

Failure to achieve
desired outcomes.

Damaging a
particular target
group.

Clear inability to
meet the criteria.

Opposition to
program aims,
values, and means
of achieving them
is virtually
universal, and/or
support is
virtually non-
existent.

(Source: McConnell, 2010, p.354)
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In seeking to interpret the bundles of outcomes observed for the two government
services studied in this thesis, Marsh and McConnell’s framework is applied to the
central concern of this study - the problem of low take-up - by situating the
performance of the ICDS and the RGNCS within one (or more) of the categories

offered by it.

Working with the assumption that a policy can only ever be ‘completely” successful,
McConnell arrives at the following definition of policy success: “a policy is successful
if it achieves the goals that proponents set out to achieve and attracts no criticism of
any significance and/or support is virtually universal” (McConnell, 2010, p.351). The
goals to be achieved can broadly be classified into three kinds, these being the same as
the three dimensions along which policy success is evaluated: process success,

programmatic success, and political success.

Process success occurs during that stage of the policymaking process “in which issues
emerge and are framed, options are explored, interests are consulted and decisions
made” (Marsh and McConnell, 2010, p.572). Success of this kind is established when
the policy is formed with sufficient support, goes through the legislative process with

minimal changes, and represents a new and innovative way of solving a problem.

Programmatic success, the most commonly assumed form of policy success is usually
outcomes- and evidence-driven. It is realised through the achievement of one or more
of the following: operational success (i.e. when implementation is in line with the
objectives that have been set), the attainment of a certain set of objective and
predetermined outcomes, the efficient utilisation of resources, and through the

successful provision of benefits to particular target groups.
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Finally, political success, important from the point of view of the government, is
achieved when a policy has a “positive political impact” (ibid., p.575). This is usually
achieved when a policy enables a government/political party to gain popularity,

increase its electoral prospects, or boost its credibility.

A researcher may be interested in analysing success based on one or more of each of
these three dimensions at the same time. What is important, however, is that success,
when analysed in this way, will usually never be either zero or 100%, but somewhere
in between. Also, “there may [often] be contradictions between what is achieved in
relation to the process, programmatic and political dimensions of success” (Marsh

and McConnell, 2010, p.578).

Based on the above overview, it will be evident that the dimension of interest to the
present study is programmatic success. Of the various indicators that form part of this
dimension, it is the achievement of an intended outcome (in this case, take-up), and
the benefits of policy implementation to a specific interest group (i.e. working
mothers with young children from low-income families), that this study is most
interested in examining. It is also important to clarify that the ‘process’ and ‘political’
dimensions are not part of the scope or remit of this work — while the study of
‘process’ success may at best be achieved through a pre/post policy analysis,
measuring ‘political’ success would entail the application of a set of performance
measures and formula from the field of political science. Therefore, a contradiction, if
existing, between different forms of success — process, programmatic, and political - is

possible neither to assess nor ascertain.

As has been previously mentioned, McConnell (2010) develops a five-fold spectrum

to present the range of outcomes falling between ‘success’ and ‘failure’, one for each
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dimension of success studied. It is only the programmatic success/failure spectrum
that is discussed here based on its relevance to the subject of the present study. This
‘policy as program [sic]’ spectrum, reproduced from McConnell (2010), is

summarised in Table 67.

As has also been mentioned previously, a policy is understood as being successful if it
meets the goals set by its proponents and if it has the full support of, or meets with no
criticism from, the wider audience. A policy is deemed to be completely successful
along the programmatic dimension if it is able to implement its objectives as intended,
achieve all the desired outcomes, create benefits for its target group, and satisfy the
criteria most valued within a specific policy community. Programme failure, on the
other hand, is established when none of these stated goals have been met. How may
the performance of the ICDS and the RGNCS be assessed with relation to

McConnell’s spectrum of programme success/failure?

This assessment is undertaken by considering each of the five dimensions from
Column 1 in Table 67, and posing them as questions that are then analysed in turn.
The results of this assessment are presented in Table 68. It is important to note,
however, that “locating policies in particular categories involves judgement rather
than scientific precision” (Wildavsky, 1987, p.3) because of the complexities and
contradictions that might arise when a policy is assessed positively against one

criterion but negatively against another.
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Table 68. Interpreting ICDS and RGNCS Outcomes: From Success to Failure

Criteria

Type of success achieved

ICDS

RGNCS

Implementation in line
with stated objectives?

Achieves stated
outcomes?

Achieves benefits for
target groups?

Meets policy domain

Conflicted success: Partial realisation
of objectives with mixed results

Programme failure: Outcomes not
achieved

Mix of conflicted and precarious
success: Partial benefits but some
unintended consequences

Conflicted success: Partially met goals

Conflicted success: Partial
realisation of objectives with
mixed results

Programme failure: Outcomes
not achieved

Mix of conflicted and precarious
success: Partial benefits but some
unintended consequences

Conflicted success: Partially met

criteria for success? goals

Faces opposition? Conflicted success: Widespread
dissatisfaction with lack of clarity of

objects, overall opposition minimum

Not possible to classify

Overall assessment Conflicted success Conflicted success

Was the implementation of the ICDS and RGNCS in line with the stated
objectives? As was analysed in Chapter 7, both the ICDS and the RGNCS were found
to be implementing only part of the original objectives stated in the policy document.
The ICDS, for example, overemphasised the nutritional and health objectives for
children, but underemphasised their psychological, physical, and social development
(evident in the poor status of the preschool education component). The RGNCS
simply provided custodial care to young children without focusing on
stimulation/preschool education, immunization, or, beyond a certain minimum,

health check-ups. These mixed results, coupled with the partial realisation of some

objectives, indicate conflicted success for this dimension for both programmes.

Did the ICDS and RGNCS manage to achieve the outcomes stated in the policy
document? The data collected indicates that the ICDS has been primarily concerned
with achieving 100% enrolment and coverage since 2008, although these are not

articulated as ‘expected outcomes’ in the policy document, and have rather taken the
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shape of targets that have been set from time to time through the government’s five-
year plans. None of these outcomes have been clearly achieved. The RGNCS similarly
doesn’t explicitly state any ‘expected outcomes’ within its policy document, but
envisions providing créches to all deserving women from poor families that require
support/relief. A quick look (see Chapter 2) also reveals that this programme has not
achieved the intended coverage. This dimension then reflects complete programme

failure for both services.

Do the ICDS and RGNCS lead to benefits for their respective target groups? The
evidence here is clearly indicative of partial benefits, but also some unintended
consequences. The ICDS, for example, provides benefits such as nutrition (through a
daily hot meal), immunization, and, to some extent, preschool education. But it has
also reported instances of food contamination (leading to mistrust among parents),
poor standards of preschool education, and high rates of dropout. The RGNCS also
provides some benefits, primarily eight-hour créche services and hot meals to
children, although cases of food contamination and lack of sufficient care have
additionally been reported here. All the same, both programmes have not been able to
achieve the kind of coverage that was intended, as a result of which the benefits are
not as widespread as proposed. In terms of the success-failure spectrum, then, both
programmes show a mix of conflicted as well as precarious success along this particular

dimension.

Do both of these programmes meet the policy domain criteria required for
success? Because of their partial implementation of objectives, non-achievement of

desired outcomes, and limited benefits for target groups, these two programmes only
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partially meet the criteria set for this dimension, and therefore reflect conflicted

success.

Finally, what is the nature of opposition, if any, to programme aims, values, and
the means of achieving them? Based on both existing evidence (see Chapter 2) as well
as new data collected in this study (see Chapters 6-8), it is evident that the nature of
opposition to programme aims and values is minimal in case of the ICDS. However,
there is widespread dissatisfaction with the lack of clarity of ICDS policy objectives,
coupled with a number of on-going debates concerning the best way of achieving
them (with recommendations for revising implementation mechanisms and
processes). The ICDS thus shows conflicted success in this regard. The RGNCS, on the
other hand, represents a more complex situation, one that doesn’t fall under any of
the existing categories: programme aims, values, and means of achieving them are not
widely known because of the extremely low scale of operations, although there is
widespread support for the ‘concept’ of creéche services in the absence of awareness of
the programme itself. As a result of this unique position, the RGNCS is not placed

under any category of the spectrum as far as this dimension is concerned.

Overall, the application of the ‘policy as program’ success-failure spectrum to the two
programmes of interest to this study leads to mixed results. For most dimensions,
both these programmes fall under the ‘conflicted success’ category. However for at
least one dimension, both show ‘precarious success’; while for another, they show
complete ‘programme failure’. Utilising best judgement to deal with these
complexities, when it comes to the programmatic dimension, both of these

programmes display conflicted success at best.
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10.5 Conclusion

The critical policy analysis literature presented in this chapter furthers the analysis of
the problem of low take-up by identifying important links between policy
implementation and performance that have not been established using the theoretical
frameworks so far. There are three sets of factors at play during the policy
implementation stage that affect how it performs at the local level. If take-up is
understood to be one of the indicators of a policy’s performance, then these factors
are important contributors in explaining the problem of low take-up: (i) the policy
meaning-making processes (i.e. policy interpretation and translation through the
processes of recontextualisation and appropriation); (ii) the role played by local,
‘street level bureaucrats’ i.e. actors and agents involved in the policy implementation
process; and (iii) the institutional structures and systemic practices that form the
context within which a policy is implemented. The present study finds the first two of
these to be useful in explaining low take-up. The third factor, although not evidenced
in the context of this study, is nonetheless acknowledged as being useful in furthering

the analysis of the effects of policy enactment on policy performance.

The field of critical policy studies is also particularly useful in framing and
interpreting the mixed bundles of outcomes that are typically achieved as a result of
policy implementation. The work of Marsh and McConnell (2010) and McConnell
(2010) establishes a three-dimensional framework along which policy success may be
evaluated: process, programmatic, and political success. Instead of a simplistic
‘success’ or ‘failure’ categorization, McConnell develops a five-fold spectrum for each
of the three dimensions along which performance is evaluated. Of these, the ‘policy as
program’ spectrum is considered most relevant for the purpose of evaluating the
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‘success’ or ‘failure’ of the ICDS and RGNCS programmes. Of the five types of
evaluations possible within this spectrum - programme success, resilient success,
conflicted success, precarious success, and programme failure — conflicted success is
argued to be most applicable for categorising the performance of both programmes

vis-a-vis take-up in this study.
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11. Conclusion

11.1 Introduction

This study has explored the take-up of two government early years programmes, the
ICDS and the RGNCS, and the factors affecting their uptake by working mothers of
1%:-5 year-olds in a Delhi slum. Existing literature indicates that programme impact is
related to programme take-up. The phenomenon of non-take-up is complex and

influenced by factors operating at multiple levels of the policy process.

The study of non-take-up remains a largely neglected area, and limited academic
research has been conducted on the topic within early years policy in India. The
rationale behind this work is that studies of ECEC outcomes should be matched with
studies of implementation if they are to be robust, the evaluation of a service through
the eyes of its users being one of the many means of analysing programme
implementation. Such implementation studies on service utilization, especially
through the eyes of users, have rarely been undertaken for the ICDS and RGNCS. This

study has taken a step forward in filling this gap.

The benefits of investing in ECEC move beyond the positive effects on children to
reach mothers and society at large. The shifting policy landscape of ECEC both
globally, as evidenced by an increasing number of countries formulating ECEC
policies, as well as in India, now drafting a national early years policy, makes this

research timely.

This chapter brings together some key issues which have been raised during the
course of this thesis. It begins by summarising key research findings for each research

question posed, and outlines the contributions made by the selected theoretical
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frameworks, and critical policy analysis literature, in interpreting findings. This is
followed by a discussion of select policy implications and contributions made to
literature, theory, and methodology. The next sections reflect on study limitations and
challenges, and the direction of future research. The chapter concludes by considering

the overall significance of this work.
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11.2  Synthesis of Research Findings
11.2.1 Key findings for each research question

Research Question 1: What are the childcare arrangements made by working

mothers of 1.5-5 year-olds in the sampled research neighbourhood?

An analysis of childcare arrangements indicates that informal arrangements
(especially grandparents and siblings), as well as the centre-based ICDS service, were
the two most commonly used forms of ECEC used by the mothers participating in
this study. While informal providers were primarily selected for the benefit of having
a personally known, often home-based, individual caregiver, formal providers were
mostly used for the educational development of children, and as a first step towards
practising the future school routine. What was noteworthy was the complexity and
multiplicity of ECEC arrangements, with mothers making use of myriad providers to
look after their children while they worked. Having care arrangements suddenly
become unavailable was more likely for those using informal than formal services,
indicating that even though informal services may be more convenient and secure
options in comparison with the formal, they may not always be a very reliable or
stable arrangement to depend on in the long run. Differences between families based
on characteristics, e.g., the family structure/size, child’s age, and mothers’ age, resulted

in differences in childcare arrangements.

Binary logistic regressions reveal ECEC arrangements to vary such that mothers from
joint/extended families as well as those with relatively younger children were less
likely to use government services as compared with those from nuclear households

with older children. The analysis also indicated that younger children, those from
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joint families, and those with older mothers (and possibly older siblings who took on
caretaking responsibilities) were more likely to be part of informal than formal care

arrangements.

Research Question 2: What are working mothers’ needs and expectations from early

years’ services?

The analysis reflected three kinds of needs relating to ECEC: finding and maintaining
ECEC services in general (having greater information and conveniently located,
affordable services); finding consistently available, reliable services; and finding
childcare for one-off, special circumstances, e.g. on long work days, before 9 AM or
after 6 PM, and on weekends. Mothers expected ECEC service providers to centre on
children’s educational development, and to be reliable, child-friendly, and affordable.
Mothers also expected ‘good quality’ services - ample infrastructure and
educational/play equipment - that focussed on learning through educational
activities, and well-trained and warm teachers/caregivers who displayed affection
towards children. Centre-based early childhood services were expected to be close to
homes, rather than workplaces, safe for children, available for 7 (formal care) or 9
(informal care) hours each day, and for 6 of 7 days in a week. The overall expectation
was that good quality government services should be available for everyone’s use.
Reliability and consistency show up as being distinctive characteristics desired by

mothers.

Logistic regressions indicated that mothers’ needs and expectations from early years

services varied based on certain contextual characteristics. The need to find and
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maintain regular ECEC was more pertinent in cases of mothers from nuclear families,
single parent (mother-headed) households, and for women working beyond 6 PM.
Regularity and reliability of services was relatively more important for mothers
working outside of their homes as compared to those working from home. Results
also indicated that mothers who began work before 8 AM everyday, and whose
children were aged 2.5 years or less, had a considerably greater need for using formal,
centre-based services than others. Lastly, mothers from nuclear families that worked
past 6 PM and engaged in part-time work, with fluctuating or unusual working hours,
were more likely to have problems finding and arranging ECEC during special

circumstances.

Research Question 3: What is the take-up of the ICDS and RGNCS schemes by

working mothers in the study sample?

There were 56 ICDS and 5 RGNCS centres distributed across 36 residential blocks of
the sampled research neighbourhood. These figures indicate that the number of
créches was not proportional to the number of children in the neighbourhood where
the study was located. Analysis reveals ICDS uptake to be higher, at 54.3% of all
mothers (n=199), than RGNCS, at 18.6%. However, only 2 of the 6 ICDS services were
primarily available for mothers to take-up - supplementary nutrition and preschool
education - indicating that despite being packaged as an integrated service, the ICDS

was not being implemented as such in the sampled research neighbourhood.

The primary reason for mothers’ take-up of both these services related to

opportunities for children to learn to sit still in a structured, formal environment,
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possibly the first such setting for them. The ICDS was also used (in order of
decreasing importance) for the benefit of preschool education, the daily meal
(supplementary nutrition), and in preparation for the future school routine. The Rajiv
Gandhi créches were used (in decreasing order) for the benefit of the daily meal, for
the childcare facilities that enabled mothers to work, and for increasing future school
readiness. The mothers that did not take-up the ICDS (91) attributed this to the
perceived poor quality of, and mistrust in, services. Those that initially took it up but
dropped out later (29) did so because their children disliked going to the centre, and
remained irregular or absent. The most important reason why mothers did not take-
up the RGNCS (162) related to their non-awareness of this service, they simply did
not know these centres existed within their community. There was a very low number
that enrolled and then dropped out from creches (10), citing a variety of individual-
level reasons, e.g. dissatisfaction with quality, high cost, unsuitable timings, and

transport problems.

Research Question 4: What is their experience of using the different services offered
under the ICDS and RGNCS schemes? Which of the component benefits do they take

up and which do they not?

Usage experiences were documented along six dimensions: access to centres,
preschool/day-care experiences, food/meal experiences, health and related service
experiences, contact/engagement with centre workers, and overall satisfaction with
services. The data for this analysis came from follow-on surveys with 25 users of each

of the ICDS and RGNCS.
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Access to services varied considerably between the two programmes. ICDS centres
were well located and easily accessible whereas Rajiv Gandhi créches were few and far

between and further away from user homes.

Whereas preschool education was an important service offered by the ICDS, taken up
by 22 of 25 mothers, it was certainly not the mainstay of the RGNCS, 12 of 25 mothers
used this component, which focussed less on PSE and more on childcare. Children
were more regular in attending créches than ICDS centres. While 10 ICDS mothers
believed that the PSE component could be strengthened, a larger number of RGNCS
mothers (14) suggested measures for improvement, primarily relating to the quality of

education and equipment.

The take-up of the supplementary nutrition service was very high, by all 25 ICDS
mothers and 18 RGNCS mothers. Almost half of the mothers using the ICDS had
concerns about the quality of food served at the centres, including anxieties related to
its contamination. Mothers using the RGNCS, in comparison, expressed greater
satisfaction with these services, although one-fourth sought improvements in quantity

and nutritional value.

Health services were very poorly utilized by mothers for both government services:
only 6 and 8 for the ICDS and RGNCS respectively. For the ICDS, low take-up was
primarily related to a lack of provision at centres, although there were cases where
mothers were also unaware of these facilities. Immunization and growth monitoring
(through weight taking) were the only two services available at the ICDS. Health
check-ups were more commonly reported for the RGNCS in comparison to

immunization, which was reported by a minority of mothers.
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Contact with centre workers: A larger number of créche-using mothers (21) met centre
workers periodically when compared with those using the ICDS (15). A larger
number of créche workers were rated highly by mothers in comparison to their ICDS
counterparts when it came to issues of conduct and motivation at the workplace, but a
larger percentage of ICDS workers that were reported as being kind towards children

as compared to the créche staff.

Overall satisfaction: Preschool education and supplementary nutrition were the two
services rated as most useful under the ICDS, while childcare and nutrition were
deemed more important by mothers using the RGNCS. Although largely satisfied
with both services, mothers had a variety of suggestions for further improving them:
improvements in the quality of PSE and hygiene, and safety at ICDS centres; and
better quality infrastructure and PSE, more reliable childcare, and hygienic and safe

RGNCS centres.

Research Question 5: What are the factors or combination of factors affecting the
take-up of the ICDS and the RGNCS by working mothers in the study sample? How

do these explain the (low) take-up of the two services under study?

In looking at the factors impacting the take-up of the ICDS and the RGNCS by
working mothers in the study sample, an explanatory framework comprising
programme, participant, and contextual characteristics was formulated (see Figure 14,
Chapter 8). The analysis conducted indicated, first, that low take-up of both services
was the result of a combination of many factors rather than a select few. When looked

at comprehensively, it was the programme characteristics that were particularly
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important in explaining low take-up of the ICDS, and participant-related individual
characteristics that were most significant in explaining the poor uptake of the RGNCS.
Among contextual characteristics, the policy context was the common factor
impeding take-up of both services. The analysis also indicated the interrelatedness of
each of the three sets of characteristics and their combined influence in affecting

programme uptake.

The individual factors that were most significant in contributing to the poor uptake of
government services were, in case of the ICDS, programme quality, resource
availability, participants’ personal preferences, and the policy context within which
this service was implemented. For the RGNCS, these were programme resources,
participants’ personal preferences, participants’ expectations and needs vis-a-vis
créche services, their knowledge and awareness of the service, and the policy context
within which the créche programme was located. As will be evident, there were three
factors in common between the ICDS and RGNCS that contributed to low uptake: (i)

programme resources, (ii) personal preferences, and (iii) the policy context.

It is particularly important to note the overall influence exerted by participant
characteristics on programme use and non-use in this study. Policymakers need to
recognize that mothers may not always want or need ECEC services, that they may
use only part of the available sub-services, and that their choices and utilization of

government programmes will invariably be socio-culturally driven.

11.2.2 Contributions made by theoretical frameworks to study findings

Wolman’s Framework on the determinants of programme success and failure: In

linking the factors from Wolman’s framework to this study’s, it was primarily
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programme (viz. resources, structure, content and implementation) and contextual
characteristics (i.e. the political, financial, administrative, and policy contexts) from the
present study that were found to be comparable with this theoretical framework.
What Wolman’s framework on the determinants of programme success or failure did
not account for, however, were all the sub-factors under the participant characteristics
dimension in this study: individual user preferences, affordability, expectations and
needs, and knowledge/awareness of services, all of which may well affect a programme’s
success or failure (one indicator of which may be service uptake by users). There were
also additional programme and contextual characteristics that came up as important
in the present study but were not covered by Wolman’s framework: quality and access
under programme, and the socio-cultural context and levels of public
engagement/participation under contextual characteristics. The observations above
indicate that even though Wolman’s framework looks at the policy process as a whole,
i.e., is inclusive of the policy formulation as well as implementation stages, it fails to
look at how policy is experienced and received by users. In accounting for this
category of factors, the explanatory framework advanced by this study extends

Wolman’s work.

The framework on barriers and bridges to take-up: The framework on barriers and
bridges to take-up was useful for framing findings related to the participant
characteristics dimension of the explanatory framework developed in this thesis. This
body of work was also able to link to a number of programme (e.g. quality, resources,
content, and access) and contextual (e.g. socio-cultural context, financial context, and
levels of public engagement/participation) characteristics from this study, reflecting

comprehensiveness in situating study findings. There were a number of new factors
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that the barriers and bridges framework also helped identify: under programme
characteristics — pecuniary determinants, and under participant characteristics —
demographic and socio-cultural factors, personal circumstances, and information; social
and psychological; administrative and transaction costs. These were added on to the
‘three dimensions’ explanatory framework developed in this study to create a second,
more comprehensive analytical framework on the factors affecting programme uptake
(i.e. not just for the ICDS/RGNCS but welfare programmes in general), proposed as a

potential heuristic device for future research to utilize and develop (see Figure 16).

11.2.3 Contributions made by the critical policy analysis literature to study

findings

The critical policy analysis literature furthered the analysis of programme uptake by
identifying important links between policy implementation and performance (take-up
understood as being one of its indicators) that had not been established using the
theoretical frameworks thus far. There are three sets of factors at play during the
policy implementation phase that affect how it performs at the local level, all of these
important for understanding take-up: (i) the policy meaning-making processes, i.e.,
policy interpretation and translation through the processes of recontextualisation and
appropriation, (ii) the role played by local, ‘street level bureaucrats’, i.e. actors and
agents involved in the policy implementation process, and (iii) the institutional
structures and systemic practices that form the context within which policies are
implemented. This study found the first two of these to be useful in explaining low

take-up. The literature was also particularly useful in framing and interpreting the
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mixed bundles of outcomes that are typically achieved as a result of policy

implementation.

Rather than a simplistic ‘success’ or ‘failure’ categorization, McConnell (2010)
develops a five-fold spectrum for each of the three dimensions along which
performance may be evaluated: process, programmatic, or political success. Of these,
the ‘policy as program’ spectrum was considered most relevant for the purpose of
evaluating the nature of ‘success’ or ‘failure’ of the ICDS and RGNCS. Of the five types
of evaluations possible within this spectrum, conflicted success was argued to be the
category that best categorised the results from both programmes analysed in this
study. Some additional questions that the results from this study raise are discussed in

a later section.
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11.3 Policy Implications of the Present Study
11.3.1 Strategies for increasing ICDS uptake

Increasing programme quality, investing in programme resources, and enhancing the
policy context within which the ICDS is implemented were the three most important
dimensions along which take-up of this service may be increased. When it comes to
programme quality, the suggested strategy is to focus primarily on improving the
quality of preschool education. Strategies relating to programme resources involve
investing in both human and financial resources, although the focus for the ICDS
remains on strengthening human resources by, e.g., focusing on the quantity and
quality of training for centre workers, and the overall professionalization of the
service. Strategies for strengthening the macro policy context are three-fold:
formulating more evidence-based policies, building upon civil society networks to
lobby for child rights and increase parental awareness on ECEC, and introducing
standards and regulations in ECEC service provision. An additional important
strategy that emerged from the responses of non-users, irregular users, and dropouts
(but not the group of regular users) relates to accommodating user needs and
preferences in order to enable take-up. There were two important issues that were
identified here: (i) recognising that often families prefer the home environment over
and above an institutional alternative, and (ii) that certain user standards, especially
those relating to the quality of caregiving at centres, should be met when providing
services to young children, over and above the basic provision of food or preschool
education. Finally, beyond the most important ‘first-level’ strategies, the ‘second-level’
strategies for increasing ICDS take-up can focus on improving programme
implementation, and strengthening the broader administrative context; while ‘third-
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level’ strategies can work towards improving programme access, strengthening the
financial context, and increasing the levels of public engagement/participation vis-a-

vis ECEC.

11.3.2 Strategies for increasing RGNCS uptake

Based on the responses obtained from mothers and experts, there are two strategies to
increase RGNCS uptake: (i) investing in programme resources, and (ii) strengthening
the policy context of the service. The three most important measures suggested under
programme resources include increasing the overall financial allocation, expanding
the service geographically, and bringing worker wages to par with the national
minimum standards. In addition to the measures for enhancing the policy context
that are in common with the ICDS, the strategy most crucial to increasing the take-up
of the RGNCS requires acknowledging and recognising the value of, and need for,
creches and day-care, and ECEC issues to feature on the national policy agenda.
Strategies specific to increasing take-up among users should be aimed at increasing
programme quality, especially infrastructure and equipment, as well as the quality of
caregiving at centres. Strategies for increasing take-up by non-users, irregular users,
and dropouts should focus on understanding user preferences, needs, and
expectations relating to hours of care, timings of centres, and the quality of care
expected from services. Efforts to increase knowledge and awareness of services
among potential users should also be made. Besides the above ‘most important’
strategies, secondary strategies for increasing take-up can focus on strengthening the
broader administrative context within which the programme is implemented. Tertiary

strategies can emphasise improvements in programme content (e.g. curriculum and
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in-centre activities on a given day), as well as the financial context within which the

service is delivered (e.g. through more GDP allocation for early childhood).

11.3.3 Additional implications for ECEC policy

In reflecting upon the overall ECEC context of India, the present study proposes that
policy focus further upon service users, women in the informal economy, the dual role

of ECEC, and the importance of evidence-creation.

Policy must be user-focussed by examining whether ECEC services are able to serve
the needs of a variety of users that may have different ECEC requirements based on
the varying nature of their circumstances, and orient programmes to these. Policy
must additionally work towards increasing awareness and usefulness of ECEC services
- both for working mothers and from the viewpoint of children’s development. It
must focus on the informal economy by designing programmes that meet the needs of
working mothers in this sector — not only are 90% of all working women employed by
this sector, but it is an employment type that is characterised by complexities
including odd working hours (both very early starts or very late nights), as well as
part-time and weekend employment. Policy must recognise the dual purpose of ECEC
by reframing programmes such that they support parents’ employment as well as
children’s development, rather than only one. Finally, it must focus on evidence-
creation by developing an outlook that uses various types of markers, i.e., balancing
between outcomes-evaluations and implementation mapping, as well as incorporating

user feedback/evaluations in current/future initiatives.
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11.4 Contributions Made by the Present Study
11.4.1 Original contributions

The present study makes five original contributions. First, it examines service users’
perspectives on programmes, a research focus that is seldom developed when early
years programmes are studied (Ceglowski and Bacigalupa, 2002). Second, it analyses
user perspectives on government ECEC programmes specifically for the Indian
context, which has not been undertaken previously. Third, it documents mothers’
childcare arrangements and needs/expectations from ECEC services in India
(including government and non-government; formal and informal), an empirical
analysis of which has not been undertaken thus far. Fourth, this study is the first to
research any aspect of the RGNCS, which has not been evaluated previously. Finally, it
utilizes Critical Realism as the philosophical and methodological paradigm for
studying early years policy in India. This paradigm, particularly the work of Pawson
and Tilley (1997), Henry, Julnes and Mark (1998) and Danermark et al (2002) has not

been applied within Social Policy previously.

11.4.2 Contribution to the early years literature in India

This study makes an important contribution to the limited literature on the non-take-
up of social services — a subject that is less-researched globally and in India. It also
contributes specifically to the literature on programme impact as studied through the
lens of programme take-up, the two being closely related (Gibson, 2003). It
documents mothers’ childcare arrangements, and needs and expectations from ECEC
services, which has not been empirically undertaken in the context of India thus far. It

also analyses, specifically, the utilization of government early years services and
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experiences relating to these — what benefits are and aren’t taken up, and why this is
so. The study adds to the limited research on ECEC uptake in India; the only other
study documenting early years take-up being a 2011 evaluation of the ICDS
undertaken by the Planning Commission of India (see Chapter 7) that studied the
uptake of two ICDS services only: supplementary nutrition and immunization. The
present study, in contrast, studies the take-up of all of the component services under
this programme. It also analyses the uptake of the RGNCS alongside the ICDS, which
has not been done previously. The present study is the first empirical work
researching the RGNCS, the only previous evidence being published in the form of
media reports. It is also among the few empirical works relating to the take-up of the

ICDS, as has been mentioned previously.

11.4.3 Contributions to theory

As discussed in Chapter 1, the study of non-take-up remains a largely neglected area,
with limited academic research on the topic (van Oorschot, 1991). The present study
contributes specifically to this area by understanding the factors affecting the uptake
of ECEC services in the context of India. The phenomenon of non-take-up is
complex, with factors operating at not only the client-level, but at multiple levels of
the policy process (van Oorschot, 1991). The present study looks at a number of levels
in order to capture the complexity that van Oorschot has spelled out, including those
of the user, programme administration, and implementation. It also examines the
broader context of service provision (including the policy, financial, administrative,

and socio-cultural context), and the joint impact of all of these on service take-up,
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although it does not look at legislative structures, or the drafting of policy in real time

and how these affect uptake.

Rather than focusing on any one type of stakeholder, this study takes into account the
perspectives of multiple stakeholders at once, the underlying rationale being that each
group can augment the analysis of take-up by reflecting on factors at different levels,
based on their knowledge and experience with these. This is different from previous
studies that focus either on expert views, e.g., policymakers, practitioners, or
researchers, or on user views, but seldom a mix of the two. As has been indicated in
Chapters 2 and 4, the present study had also intended to capture centre worker
perspectives, but this was not possible because of biases in data collection that resulted

in data contamination.

This study has used two separate but complementary theoretical frameworks to
situate research findings. This was useful, as the various factors that emerged as
explaining low uptake in this study were found to be comparable to different elements
within each of these frameworks that, when put together, worked better in enhancing
the analysis of factors affecting take-up than when considered independently. The
resulting explanatory framework was thus extremely comprehensive and able to
capture factors from both kinds of literature, at more than one level of operation, i.e.

the programme, participant, and contextual levels.

This study has also made some contributions to each of the two theoretical
frameworks used for analysis. It contributes to Wolman’s framework, first, by
examining its usefulness and applicability for studying ECEC programmes in India,
and second, by identifying a limitation - the framework’s inability to account for

individual user-related factors in affecting programme performance (low take-up
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being one indicator of this). In this way the present work extends Wolman’s
framework. The data from this study contributes to the barriers and bridges literature
in two ways: first, by supplementing it with evidence from early years programmes
that are both universal (i.e. ICDS) as well as targeted (i.e. RGNCS), this is based on the
understanding that these two categories of programmes include factors that are
unique to each mode of service provision, which may affect take-up in different ways,

and second, by adding evidence from India, thereby increasing its scope and coverage.

Finally, as indicated previously, studies of ECEC outcomes should be matched with
studies of implementation if they are to be robust. Further, policy cannot assess and
interpret programme outcomes effectively without first understanding the context
within which services are implemented. The present study is a step forward in filling
this gap, and can complement those that evaluate outcomes to better understand how
and why programmes work or do not work, and what some of the measures for

making them more effective might be.

11.4.4 Contributions to methodology

This study makes three types of contribution to methodology. First, it uses critical
realism as the philosophical basis for designing and conducting research (as discussed
in Chapter 3), affording a realist ontology and a constructivist epistemology to the
study of government early years services take-up. This is a significant contribution, as
early years service take-up has not been studied through the application of this
philosophical paradigm previously. It is worth noting that this philosophical paradigm
has been put to limited use in the field of policy evaluation thus far, even though a

number of publications utilize it to develop theories for evaluation - particularly

341



CHAPTER 11

Pawson and Tilley (1997) and Henry, Julnes and Mark (1998) - both of which are
referred to in this study. Second, in conducting data analyses, the present study makes
use of a methodological framework developed by Danermark et al (2002) that is also
based on critical realist principles. This is also a significant contribution as there are

no studies in Social Policy that have utilized this approach so far.

A final methodological contribution lies in this study’s use of an alternate values
inquiry approach for studying take-up. This approach, that understands whose values
are served by what kinds of outcomes, motivates the present work in its attempt to
understand if users’ (particularly working mothers’) values are served by government
early years’ programmes. Researching a subject from this viewpoint is based upon the
understanding that a programme that is labelled a ‘success’ by certain sets of
stakeholders (e.g. government) because it achieves the outcomes valued by them, may
not necessarily mean that the same programme is able equally to serve the outcomes
valued by another set of stakeholders, i.e., users. Utilizing this approach advances the
overall aim of this study - understanding programme impact by studying the take-up
of government early years services by working mothers, and the factors affecting

these.
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11.5 Study Limitations and Challenges

The first limitation of this study is that the findings will not necessarily be matched in
another context. This is because the study scope was limited to examining the views of
a very specific type of user — slum dwelling working mothers from the city of Delhi.
There could be many more viewpoints collected from other ‘types’ of mothers (e.g.
non-working mothers from other cities or rural areas), but also other categories of
users in general such as fathers, grandparents, and elder siblings, all of which may be
caregivers for children, or from children themselves, although the tools and

techniques for collecting data from children will vary.

A second limitation is that there was only one ministry person in the sample of expert
interviewees, even though the intention was to sample a larger number, based on the
receipt of consent to participate. The largest difficulty in recruiting this category of
participants was their non-response to study invitations, made through multiple
sources including emails, postal letters, and telephone calls. In at least one case, while

an official agreed to a ‘conversation’, she did not allow it to be recorded.

A third limitation relates to the contamination of data from the ICDS children’s
centre workers, as a result of which it (as well as the equivalent data from RGNCS
workers) was not included in the final analysis. The ICDS data was rendered unusable
after the ICDS block supervisor intervened in the sampling, as well as the data
collection process, by bringing her own set of workers to the venue and not allowing
for interviews to be conducted privately (see Chapter 4). Had this problem of ‘guarded
disclosure’ not been faced, the data collected from centre workers” interviews could
have been utilized in two ways. First, the data could have been used to check the

convergence of factors contributing to low take-up as stated by participating mothers
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and workers from the same children’s centres, and second, to triangulate the
responses of all groups (mothers, experts/elite, and centre workers), and generate a
more comprehensive list of factors affecting take-up. Centre workers were expected to
provide responses that captured factors at the local centre-level (including the day-to-
day implementation of the programme) to complement the individual-level factors

related by mothers, and the more policy-level factors reported by experts.

Another related limitation was the inability to complete data collection with 20
RGNCS children’s centre workers, as was initially intended. Because of extreme
difficulties in locating functional RGNCS centres, the total number of surveys
conducted was capped at 16 (see Chapter 4). This was a result of two aspects: there not
being enough RGNCS centres in Delhi because of the limited scale of the service, as
well as the discovery that centres listed on the website regularly turned out to be non-

existent when visited.

A final limitation of this study relates to the limited diversity of the sample of working
mothers, primarily because of a lot of within-sample variation in comparison with its
overall size, which meant that the study could not capture whether factors such as
language, religion, or income levels impacted childcare arrangements and government
service uptake. However, this should not undermine study findings, as this is not

intended to be a representative study.

Besides these limitations, there were also a number of methodological challenges that
were thrown up during the course of this study, with decisions made on how best to

adapt to these such that data quality and trustworthiness was not compromised. There
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are five such challenges that need mentioning here. The first related to the generation
of the mothers’ sample — whereas it was understood that ICDS centres in the selected
slum community would be maintaining an updated list of all children eligible for
ECEC services and that this could be used as an effective sampling frame for then
drawing up a random sample of children (and thus mothers), this was actually not the
case. The challenge now was to modify the sampling strategy and recruit participants
purposively by going door-to-door, knocking to check if mothers met the eligibility
criteria, and then approaching them to participate in the study. As it may be evident,
this was a much more time-intensive strategy than earlier planned. Further, the
application of a non-probabilistic sampling technique and the collection of non-

parametric data meant that inferential statistical analysis was not possible.

The second challenge was to design an effective instrument for data collection that
would also be compatible with the socio-cultural profile of participating mothers, as
well as the seemingly generic nature of conversation (e.g. on domestic and work
commitments, child rearing etc.) with them. The problem of limited expression
during the pilot study made the use of in-depth interviews problematic, while the
limited timeframe within which the research study was to be conducted further
restricted the possible tools for engagement. A survey tool, administered as a face-to-
face interview, was deemed most appropriate in the end, as it ensured the collection of
a large volume of information (necessary to answer the primary research question and
various sub-questions) even though personal, in-depth narratives were largely missing

(as they had also been when using the interview schedules during the pilot).

The third challenge related to the field experience with mothers and related ethical
and methodological considerations taken into account in this regard. The key here
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was for the researcher to make explicit her own values/beliefs in relation to the
research topic and her socio-cultural positioning vis-a-vis the research participants.
Ensuring the free and informed consent of mothers - a vulnerable participant group —
was also essential, as was the avoidance of any misunderstanding relating to the role of

the researcher/research, and the benefits of participation for mothers.

The fourth challenge related to sampling and recruiting the practitioners’ respondent
group — this was, by far, among the most difficult challenges to meet, and because it
was inadequately met, led to the removal of this entire dataset from the analysis. With
the RGNCS the challenge was to find centres that were functional/existing in practice
as they were on paper - this was an extremely time-intensive activity that resulted in
only 16 interviews being conducted in the end (as opposed to the planned 20). The
challenge for the ICDS was to recruit and interview participants without any biases,
however this could not be avoided due to the changes imposed by the government
officers on the recruitment strategy, which left the researcher with no option but to
comply in the absence of no other sampling frame or possible sampling strategy. A
related challenge was how to conduct ICDS centre worker interviews in line with
ethical principles. The pre-selection of participants by the block supervisor, the
imposition of a focus group style of data collection rather than the intended survey
interview type, and the overpowering presence of the supervisor through the course of
the whole session resulted in the generation of a poor quality dataset that was

eventually excluded from the final analysis.
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11.6 Directions for Future Research

Future research studies can take two directions - either continue to look at the same
research question in order to increase the scope and validity of findings, or to utilize
the present study’s findings as a basis for formulating additional questions that take

the analysis further. Each of these is discussed in turn.

Future research studies can, first, look at the same/similar research question, and both
add to the knowledge in the field (through analysing additional factors affecting
uptake), as well as increase validity of existing findings by expanding the study scope.

Some steps ahead could be to:

1. Study more than one slum, or scale up to include more cities in the study sample.

2. Research rural areas for the ICDS (the RGNCS being an urban scheme).

3. Include other types of users in the sample, e.g., mothers in general, i.e. both
working and non-working, although this will be more amenable to the study of
the ICDS and less to the RGNCS which is a programme for working mothers
specifically; and looking at the views of fathers, grandparents, and older siblings,
especially sisters, who are often caregivers of young children in India.

4. Include additional stakeholders in the same study, especially government officials
and children’s centre workers, the two categories that were not covered by the
present study.

5. Scale up the study to include a more diverse sample of working mothers, who may
be recruited through stratified sampling techniques, in order to better evaluate
how care arrangements and needs/expectations from government services may be
associated with factors such as demographic characteristics, parental (especially

maternal) education, number and age of children, socio-economic status, type of
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work (e.g. part- or full-time, or odd working hours, weekend work days etc.), and
family composition (e.g. single parent families, divorced or separated parents etc.),
all of which have been found in existing literature to be significantly associated
with the nature of care arrangements made.

Conduct comparative studies of different states (i.e. intra-country comparisons),
or of India with another matching country (i.e. inter-country comparisons) using
the ‘most similar’ or ‘most different’ type of research design to better understand
the interaction between factors at various levels (i.e. programme, participant and
context) in affecting uptake.

Develop a more distinct methodology for engaging with vulnerable participants,
such as mothers and centre workers, and experimenting with the usefulness of
non-traditional data collection techniques such as story-telling, play-acting, video
diaries or other participatory techniques that enable respondents to be more open,
free and articulated in their expression (while taking into account the constraints

posed by research e.g. the time limitations within doctoral work).

Secondly, future research can also look at utilizing the present study’s findings to

explore additional questions such as:

1.

If take-up was established as varying between different sub-groups of users: How
strong a barrier do factors such as a child’s gender, religion and mother tongue
pose to their access and take-up of government ECEC services? Or: How does
users’ minority status relate to their use of services? How may under-represented
groups be empowered to better participate in their community’s ECEC

programmes?
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2. Is poor uptake of services reflective of inadequate (quantitative or qualitative)
supply or weak demand? How can the forces of demand and supply in this
domain be reconciled?

3. What can a detailed analysis of strategies for increasing programme uptake reveal?
How do these strategies differ for the more ‘universal’ type of services (e.g. ICDS)
in comparison with the more ‘targeted’ type of services (e.g. RGNCS)?

4. How can integration of ECEC services be achieved more effectively? What are
some related strategies?

5. How can early years programmes better balance between quality and quantity (or
scale) of service provision? What are some of the lessons for complex programmes
looking at the expansion and universalization of services?

6. What are some of the lessons that programmes-in-action such as the ICDS and
RGNCS can provide to policymakers drafting a national ECEC policy for India?
That is, what lessons can programme implementation offer for policy
formulation?

7. What can countries such as the UK, that have made the shift to integrated
provision of early years services, learn from the Indian case? How can the lessons

from India transfer into the policymaking process of these countries?
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11.7 Conclusion

It remains important to reiterate that the phenomenon of non-take-up is complex and
affected by factors operating at various levels - it is thus imperative to both study
these different levels and examine multiple levels together to analyse how they interact
in influencing service take-up. In doing this, the present study has revealed a range of
factors at the programme, participant, and contextual levels that influence early years
service uptake. What makes this work valuable is the inclusion of perspectives of
multiple stakeholders (i.e. mothers and policy experts/elites) in the analysis of take-
up. Also, multiple theoretical frameworks underlie this study, and jointly expand the
theoretical understanding of the phenomenon of non-take-up, than when frameworks
are employed individually. This work is significant in the context of India because it is
the first of its kind to undertake any empirical evaluation of the RGNCS programme.
It is also among the few that have studied government ECEC programme uptake in
the country, especially in terms of user feedback/evaluation of both kinds of services -
the ICDS and RGNCS. The work can serve to be a useful case study for other

countries looking to, or having gone down, the integrated services route.

The analysis of take-up indicates a significant number of positive achievements for
both programmes. The ICDS was particularly successful in providing accessible
centres within the community and in walking distance of homes. Among all services,
mothers particularly valued its preschool education component. The RGNCS, in
providing creches, greatly supported mothers’ ability to work outside the home,
especially those with no family-based care options. The créche also might have
provided (although there was no clear evidence) opportunities for parents to meet and
engage both in a general social context but also to share information and experiences
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relating to children and childcare. Both programmes provided the first out-of-home,
structured environment for young children that promoted autonomy and
independence in everyday life (e.g. facilitated early toilet training, established a daily
schedule) while also increasing school readiness. Both also provided a hot meal to
children each day, increasing, in the process, both enrolment figures as well as
popularity within the community. It may also be assumed with some confidence that
in gaining exposure to these services, mothers’ awareness and knowledge of early
childhood development also increased. The greatest achievement of both
programmes, however, lay in mothers’ express need for and satisfaction with these
services in general (although they had recommendations for improving both), and in

the referrals they provided to friends and family in need of ECEC services.

Despite these positive achievements, a key finding vis-a-vis the ICDS is that despite
being promoted as an integrated service the programme was only selectively utilized
by working mothers. This can be attributed, in part, to an apparent lack of awareness
about and need for some sub-services (often driven by the social and cultural values
held by families), but also to poor programme quality and resource limitations that
affected daily centre operations. The findings also indicate that the government was in
practice only able to provide a limited set of services (i.e. nutrition, immunization,
and preschool education) at one time instead of all six services in an integrated
fashion, and as envisioned by the ICDS framework document. The question that this
throws up is - are truly integrated services possible in practice, and do the sub-
services envisaged as being valuable by the government resonate with what mothers
want/need from programmes? Further: do services bring the kind of benefits that

policymakers envision, or do they complicate provision to an extent that renders them
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less useful for families? Another question to reflect on is: how does a programme
balance between quality and quantity, and what are the strategies for promoting

these? These are some questions for future research to look at.

A critical finding with relation to the RGNCS is that a lack of awareness on the
mother’s part, as well as lack of effective promotion of the scheme on the
government’s part was detrimental to service uptake. This is a very significant and
interesting finding, as policymakers and researchers can tend to get caught up in the
complex web of looking at factors relating to policy formulation or implementation in
their search for answers to questions on why programmes do not have the kind of
impact they set out to achieve, or as in the case of this study, why service uptake is
low. This study indicates that first-level solutions to policy problems can sometimes
lie in simple corrective action. What this finding also reflects is the low levels of
priority given by the government to this programme in comparison to the ICDS,
which by contrast is much promoted and advertised. The difference between these
two programmes essentially lies in the nature of services they provide: day-care and
creche facilities for working women in case of the RGNCS, and integrated child
development services (mostly focusing on nutrition, preschool education, and
immunization) for young children in case of the ICDS. The difference in priority then
is most likely a reflection of the lesser importance given to working mothers’ needs on
the government’s political agenda - whether this is because of a socio-cultural
assumption that the family is the ‘one-stop-shop’ for caregiving to children, the lack of
recognition of changing family structures in the country (e.g., the growing incidence
of divorced or single-parent families in India), or because the economic and labour

policy of the government does not actively promote women’s workforce participation
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and therefore does not look to provide supportive family policies, or simply because
there are far more urgent priorities requiring the government’s attention (and

budget), remains to be analysed.

What this study also reflects is that a weak policy context, and low political priority for
young children, can disadvantage programme implementation. This is an interesting
finding because other global examples, such as the UK and USA, implement
government services in the context of national policies or frameworks relating to
ECEC. This has been absent in the case of India so far, although moves are now being
made in this direction. Often the debates in the Indian ECEC policy circles, also
reflected during the course of data collection with the experts in this study, centre on
whether policy frameworks should precede or follow programme formulation, and
whether policy is even needed for services to function effectively is also a subject of
debate. While this study cannot offer any conclusive answers to these questions, as
such inquiry amounts to asking, ‘which came first, the chicken or the egg?, the results
certainly indicate the importance of a strong policy context for the effective delivery of
ECEC services to users. This is probably why the central government in India is now
warming up to the idea of a national early childhood policy, but how far this ‘wave’
will go, and whether this movement will be beneficial to ECEC programme

implementation, remains to be seen.
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12. Appendices

12.1 Sample Mothers’ Survey Tool: Main Round
12.2 Sample Mothers’ Survey Tool: Follow-on Round (ICDS)
12.3 Sample Mothers’ Survey Tool: Follow-on Round (RGNCS)
124 Sample Children’s Centre Workers’ Survey Tool (ICDS)
12.5 Sample Children’s Centre Workers’ Survey Tool (RGNCS)
12.6 Semi-structured Interview Guide: Policy Experts/Elites
12.7 Semi-structured Interview Guide: Government Officials
12.8 Sample Interview Transcript: Director, International Children’s NGO
12.9 Independent Variables Used for Binary Logistic Regressions
12.10 Variables Used to Construct the Women’s Empowerment Index
12.11 Chi-square Analyses of Needs and Expectations from ECEC
Table 69 Dimensions of Diversity (Problems Finding or
Maintaining ECEC)
Table 70 Dimensions of Diversity (Unavailability of Usual
Arrangements)
Table 71 Dimensions of Diversity (Use of Formal Services)
Table 72 Dimensions of Diversity (Inability to Organise ECEC)
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12.6 Semi-structured Interview Guide: Policy Experts/Elites

INTERVIEW GUIDE FOR 10 EARLY CHILDHOOD POLICY EXPERTS IN INDIA
[Draft-in-progress (2)]
Thank you very much for your time. This interview aims to explore how the design,
implementation and delivery of early childhood programmes and services can impact the
experiences of parents and children who take-up and utilize these services. Your views as an
expert on early childhood will be useful in capturing a professional’s perspective on the issue
and will be complemented by a parallel exploration of user perspectives on the same.

Name

Age

Sex

Official Designation

Organisation

Educational qualifications

No. of years in present profile

Previous profile

ECEC related
membership/affiliation

ECEC

1. What, according to you is Early Childhood? [very briefly]

2. What, according to you, is Early Childhood Education and Care? [Importance,
significance?] [very briefly]

3. There can be multiple perspectives to studying the quality of services related to ECEC
[for instance — researcher/professional, staff, and users (children/parents)]. Do you
think there is value added by studying user perspectives e.g. through service feedback
and usage experience? Please describe.

Government provisions and performance

1. What, according to you, are some of the government schemes/services for ECEC in
the country? In Delhi state? Please name.

2. What, in your opinion, goes behind designing a scheme or a policy related to ECEC?
What should ideally be the basis of such a design? [Keep it open ended and if needed
use the following key words - research? Social values? Political objectives? Economic
needs?]

3. A literature review of existing provisions (such as the ICDS) in terms of its
aims/objectives and outcomes till date (coverage, service quality, child outcomes)
indicates that there is a wide gap between what is promised/envisioned [government
intention] and what is experienced/implemented [on-the-ground implementation], in
turn, leading to poor take-up of services by users.

a.  What do you think are the factors that contribute to this gap?
b. What can, in your opinion, reduce the gap between provision and take-up?
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4. India has a three-tiered system of governance in which policies are designed and
funded at the National level, implemented at the State level and delivered at the local
level.

a. How do you think this impacts the performance of a scheme and take-up of
services at the local level?
b. What in your opinion are the strengths and weakness of such a system?

Take-up and non-take-up:

1. What do you think are some of the factors that can enhance the take-up or utilization
of ECEC services by parents and children? What can improve their experiences of use
with services such as the ICDS and the RGNCS?

2. What do you think are the barriers that prevent children below six and their mothers

from accessing these services?

ICDS and RGNCS

1. Talking about the current status of the ICDS - what would you suggest as design
related reforms for effective service delivery?

. And what about implementation related reforms?

3. And talking about the current status of the RGNCS - although this scheme is fairly
recent, would you have any suggestions on design related reforms for the same?
And implementation related reforms for the RGNCS?

5. There is much academic literature that discusses the ‘failure’ of ECCE schemes
including the ICDS and the RGNCS. In your opinion, have they failed? Please discuss
in terms of the ICDS and RGNCS both.

a. If YES to the above -- how far do you think weak and/or lacking monitoring
and control mechanisms contribute to the ‘failure’ of schemes?
i. If responsible -- What then, do you think can be suggested

mechanisms for effective monitoring and control of schemes?

Recommendations and the future

1. What in your opinion would be the top three recommendations for improving
parents’ and children’s experiences with the ICDS?

2. And what about the RGNCS? What would make the service more relevant and
beneficial to working mothers in need of childcare? You can suggest up to three
policy recommendations.

3. Are you aware of the recent proposition by the Indian government to formulate a
policy for early childhood education and care?

a. One of the two:

i. If YES, can you share what you know about it in terms of objectives
and progress made? What, in your opinion, can be some of the tenets
of such a policy?

ii. IfNO -- The government of India is proposing to come up with a
policy for early childhood. What, in your opinion, can be some of the
tenets of such a policy?

b. Keeping in mind the Indian socio-cultural and economic context, whose

needs should such a policy serve?
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c. How effective can such a policy be in the absence of a constitutional mandate
recognizing the right to ECEC? Should such a legal provision exist?

**Thank you very much for your time. The purpose of this interview was to understand how
the policymaking process viz. policy formation, implementation and delivery can impact the
take-up and utilization of early childhood schemes by targeted beneficiaries. Your interest and
expertise in the field of early childhood education and care has been useful in providing an
additional perspective to the research question being explored as part of this doctorate. Thank
you for your participation**
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12.7 Semi-structured Interview Guide: Government Officials

INTERVIEW GUIDE FOR 10 GOVERNMENT OFFICIALS (National Govt. and Delhi State)
[Draft-in-progress (2)]

Thank you for your time. The main objective of this interview is to understand how the

government devises, implements and evaluates early childhood schemes/policies. By asking

you these questions I am trying to understand how such government processes and decisions

impact the experiences of parents and children who utilize the services as part of these

schemes.

Name

Age

Sex

Official Designation

Department

Educational qualifications

No. of years in present profile

Previous profile

ECEC

1. What, according to you is Early Childhood?
2. What, according to you, is Early Childhood Education and Care? Importance,

significance?

Schemes on offer for ECEC
(Very briefly, only take down names, not descriptions)
(ASK STATE LEVEL OFFICIAL ONLY)
1. Current set of schemes vis-a-vis ECEC offered by the State Government—in
conjunction with the Centre

2. Current set of schemes vis-a-vis ECEC offered by the State Government---exclusively
by the State
(ASK NATIONAL GOVERNMENT OFFICIAL ONLY)
1. Current set of schemes vis-a-vis ECEC offered by the National Government

Dissemination and Implementation of Schemes

2. Sources from which schemes/policies are received and how decisions for
implementation are made [e.g. how are schemes devised? How does the Ministry
decide on which scheme will be selected for implementation?]

3. How the State Government identifies who the scheme will be distributed to [e.g. How
are potential beneficiaries decided and then targeted? How do you decide the
eligibility criteria for a particular scheme?]

4. Actual delivery process/mechanism [How is the scheme implemented/delivered?
What are the steps involved?]
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5. Monitoring of policies distributed [How are policies monitored? How does the
government undertake evaluations of policies distributed? What are the monitoring
mechanisms that help evaluate the progress of schemes? Who monitors?]

Effectiveness of Schemes
(Start generically but encourage discussion through specific examples of schemes)

1. How are potential benefits of a policy decided?

2. Cost effectiveness (e.g. Are there any mechanisms to check/ensure cost effectiveness
of schemes? How is this done? How effective is the scheme when costs involved are
compared against benefits incurred?)

3. Targeting efficiency (e.g. are there any mechanisms to ensure that scheme
beneficiaries reach the intended people [those with an actual need of the scheme]?
How is it evaluated?)

4. How do you ascertain that the scheme is delivering the outputs planned during its
conceptualization e.g. childcare/preschool places, portfolio of services, take-up etc.?
(Empirical/anecdotal evidence?)

Constraints to Policy Formation and Delivery

(Leave discussion open and use the following as cues depending on need)

1. Financial constraints (e.g. are there any constraints faced e.g. in terms of budgetary
allocation within various departments of the Ministry, or between various schemes
within the same department, or across Ministries?)

2. Political constraints (e.g. do you think issues such as mismatched political interests
and power differentials limit the nature and process of policy formation and delivery)

3. Institutional constraints (e.g. do things like institutional structure and hierarchy pose
constraints in the formation or delivery of schemes?)

4. Social/cultural constraints (e.g. do notions such as ‘a child’s foremost caretaker
should be the mother’ impact the nature of policies formed positively or negatively?)

5. External constraints (e.g. political pressures, pressures from donor organizations such

as WB, DFID, global trends etc. drive or constrain the nature of schemes introduced?)

Recommendations for Policy

1. For devising policies

2. For targeting policies effectively
3. For implementing policies
4

For monitoring and evaluation of policies

Schemes for the Future
1. Schemes/policies in the pipeline

2. Any other recommendations

**Thank you for your time. This interview has been helpful in identifying how government
policymaking and implementation impact the experiences of parents and children who use
government programmes. The information will be helpful in identifying factors that can

enhance user experiences and improve take-up of such programmes in the future.**

501



APPENDICES

12.8 Sample Interview Transcript: Director, International Children’s NGO

Policy Expert/Transcript 8/Transcribed on 5 August 2011

Before I start asking you the first question - I know, like, we were discussing, you have been with
the XX study and you’ve been with XXX and that your area of expertise is Early Childhood
Education and Inclusive Education. Can you tell me some of the recent work that you have done
in the context of early childhood?

Well I think the biggest piece of work that one has been able to be part of is we set up a centre
of Early Childhood Development and Research at the XX University and why this was done is
because I believe that early childhood chaps don’t exist in the country. We are a handful of
people, we are aging and we need more young people to come in and take this forward. And
there are a few centres which have been running child development courses. But today if you
see the trend across all universities, they have moved from Child Development to Human
Development. So the focus on 0-8 seems to be losing ground even within this centre. So this
centre that we have established will only be focussing on 0 to 8 where we will run MPhil
programmes, Master programmes and PhD programmes - lot of money, which will probably
be allocated to research in ECD. Our hope is that we will actually have a course which is
multidisciplinary or which will cut across issues related to health, nutrition, early childhood
education, not just ECE but ECD which doesn’t exist in the country at the moment because
there is no trans-disciplinary course that really captures all of this. And we hope that it will
become a technical resource centre for the MWCD because the Ministry of Women and Child
has absolutely no technical expertise inside.

It is a well-known fact that there are universal ways of defining early childhood, or early
childhood care, education and development. Do you personally have your own - in your own
understanding; is there a definition that you go by?

Well I just look at early childhood development as being a holistic, all-encompassing term
which includes all the elements of early childhood care, early childhood education because
education to me begins at birth. It can’t wait till a child turns three, which is how it is
understood in the documents at the moment. And I see it as not stopping at six, so I am
moving away from the policy definition to say early childhood must cover all domains of child
development including health, nutrition, care, a nurturing environment, stimulation and
school preparedness and going right up to the age of eight. Because the child continues to
remain, to actually need that kind of input, even though, even when he transits and makes his
transition to primary school. The preschool cannot be a downward extension of elementary
education. The pedagogy has to be based more on early childhood pedagogy rather than on
school.

We were just discussing that there can be multiple ways or perspectives to studying the impact of
any social programme where I mentioned looking at parents and children’s perspectives. So do
you think there is any value added by studying user perspectives?

Absolutely. Any scheme must begin with the user; I mean the end-user is where the
implementation is actually going to be seen. Uh...knowing our country there is a lot of loss in
activities, in budgets while the money rolls down and watering down even what is conceived
from you know policymakers at the national level and experts at the state level. We know that
we have most difficulty because of the size of our country and the populations that we need to
serve, the geographical terrain, which is very, very diverse and sometimes extremely difficult.
There are some logistical issues as well we have that are extremely difficult to deal with. And, I
think, the resources available are so few that ultimately if you want to say what works in a
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particular scheme and how best to look at its impact would definitely be at the user end. So -
the child, the mother and the father! I don’t know why we don’t include fathers because
sometimes we have the focus on mothers and don’t worry about the dads. I would look at
fathers as well. And also, I would, in fact, look at perspectives of siblings because that has
extremely critical implications for early childhood development. Because sometimes the
siblings don’t receive care and end up being the carer by default. So, of course. And, of course,
the service provider perspectives are equally important because you just can’t look at the end-
users and not worry about the service providers - what impact is of the work load, is the
rationalisation of the workload...is it realistic? Have they been given enough input and
capacity building? All that needs to be taken care of. And then of course you want to...at the
level of...say an aanganwadi centre or a Rajiv Gandhi creche, I would look at the budget
allocation per child and say - is this effective? Is this what is needed? Does this make sense?
And of course, how effectively those resources reach because often aanganwadi centres will
say that we don’t get the money for months! And there are no rations available. So now
communities are demanding those rations. There is a demand but sometimes supply is not,
you know, supplied effectively. So all those issues - the end-users as well as the service
providers and I think the missing link of this is that the supervisors haven’t been trained at all!
And they don’t even have the skill-set or the qualification to actually mentor and monitor.

Okay I'd like to go on to a slightly conceptual issue now. In your opinion, what do you think has
gone behind the design of some of these early childhood programmes of our country — in the
Indian context what has gone behind the design of these programmes? And a related question -
what should ideally be the basis of the design of such a programme?

Since you are referring to the ICDS in particular I am going to prefer that to that as well
because different programmes have different conceptualisations. The ICDS has its genesis in
1974. Now you are looking at a programme which is very old. I think at that time there was a
lot of thought that went into the scheme. It was meant to be community based. Just remember
in that time, and if you look at today and then, we didn’t have the urban slums as they exist
today. Land availability and space availability was much easier in 1974 than it is today - it is at
a premium today, right? Unfortunately what has not happened is revision and reviewing of it.
So you may have had a very good basis of conceptualising a particular scheme in a particular
point in time. Contexts change and scenarios change. What have we done to make sure we are
addressing the current scenario in our scheme? So there is an absolute, urgent need to revamp
the ICDS today. So what’s...it’s not to blame what happened in 74; the difficulty is that
nobody is challenging the need to relook at the norms. So the norms e.g. 500 Rupees for rent
in urban slums just don’t work! What do you want to get? What space are you going to get,
you know? So there is a huge need. Now what has happened is - thank God they have at least
looked at the honorarium of the anganwaadi worker being reviewed. Now what has happened
that its still not the minimum wages! So what are we today saying? At that time you may have
thought of volunteers, the aanganwadi worker is not a volunteer anymore. Let’s look at it.
Look at the number of aanganwadi workers across the country. How can you call them
volunteers in 20112 So there is a difference between then and now and we need to take that
into account. So I think the need for today is that we need to do a situation analysis. We have
projections of the population - of course child population under six in the provisional data of
the census has actually gone down, which is probably good news in a way, as long as there has
not been — we make sure that there is no female foeticide happening on a large scale. So if,
based on that, we need to definitely look at habitations that exist today and then look at the
need of the number of workers that would be required, new infrastructure norms - there is no
infrastructure available under ICDS, they are all rented buildings. So that is a huge problem,
we cannot do that anymore. And why should it be? Seventy four and 2011 are two different
times in history. So I think the country needs to really take stock and say what is it that we
need to do, to make sure we give importance to early childhood development that it deserves.
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A lot of work has been done on reviewing the ICDS, not so much on the Rajiv Gandhi créche
scheme, but still some. And both kinds of studies indicate that there is a huge gap between what
is government intention and what is on-the-ground implementation.

Yeah, I will again refer back to ICDS. The objectives of ICDS cannot be met by ICDS e.g. what
is written about the first objective is to bring down the IMR. ICDS has nothing to bring down
the IMR, how can it be one of its objectives? They are a confused lot. They don’t know who’s
doing what. This is the complete prerogative of the Ministry of Health and Family Welfare,
not ICDS. ICDS has nothing in its services to actually address the objective, so how can it be
one of its objectives? So the other issue is supplementary feeding cannot lead to nutrition — we
don’t even know who’s responsibility is nutrition. Rajiv Gandhi creche scheme, the way it was
conceptualised and the way it is run, there are huge gaps - we need to dovetail all these
schemes with...now we have the Right to Food Act, for example, we are talking about it. How
can the supplementary feeding not be dovetailed into that? If there is NREGA being rolled
out, how can your Rajiv Gandhi créche scheme not be dovetailed with that? See we have got to
keep relooking at this. The difficulty is there is no convergence amongst the ministries, and
there is no real thinking together. There is no think-tank which says let’s look at all schemes
affecting children, for example. T

Yeah...we don’t have a Department of ‘children and families’!

No, not at all.

So what can we do to reduce this gap?

Oh I would definitely think there needs to be...there is a National Commission for protection
of Child Rights. But there is no Ministry of Children. There is Ministry of Women and Child
that does a whole lot of other things also. So either we, you know, we raise the status of this
Ministry and give it some teeth. Because right now, Ministry of Water and Sanitation doesn’t
worry how children fare, for example. Now if we are looking at...all aanganwadis have their
own infrastructure. How are we going to ensure this is going to happen in the urban slums?
How are you going to work with urban development? You have got to have certain...the
Ministry must have a certain profile. So we haven’t given this Ministry the teeth it needs.
Because children are our lowest priority.

And they don’t seem to have a voice! Okay. So my next question is related to the governance
system we have in place and how that can impact the utilisation of services. So we have a three-
tier system - national, state and then local. Do you think that impacts how a service is
experienced and utilised by children and families, I mean does it have its strengths and
weaknesses in that sense?

No I mean it has to be decentralized, I would not say that - the three-tier system actually
means that we have a decentralized system and that has to continue this way. The only thing
is decentralisation should be a bottom-up approach because it is still a top-down approach. So
it is more the processes that are important rather than the structures, than the tiers. So it is
that I think which needs more thinking. We should make it a bottom-up approach. Which
means community empowerment to demand. See the demand is there, I don’t think it is a
question of demand not being there. You’ve got to offer quality services for the demand to be
there now. Your services are so dismal therefore there will obviously be no demand. Not to
say that people don’t know, the issue is that people don’t want it! Because it is so bad! So we
can’t be looking at utilisation, we have got to be looking at quality. It is not utilisation that is
the indicator of effectiveness. And so many of the children now in the villages are going to
private preschools. It’s huge, you know, mushrooming of private schools.
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This brings me to the whole question about parents and children. What do you think poses
barriers in their way, I mean, why don’t they use these services?

Quality! It’s the same, I have already said it. It is nothing to do with else. It’s the quality, it’s
the standard. You don’t have quality services, who wants it? Nobody wants it! Do I put my
child into an aangwadi centre, certainly not! But I expect the poorest of the poor to send
because I don’t have another option. Which is correct! They know it! Because if it is a daily
wage earner, they will send the child, they have no other option! But the question is, are we
providing services which are of quality, standard? And then look at utilization. I would not
look at utilization in isolation at all. Utilization of what, poor quality services? For what joy?

Right. Okay, let’s talk about reforms if we can now. You were mentioning a few things even
while you were commenting on other questions, but if we talk about the ICDS and the créche
scheme. Can we talk about a few design-related reforms or implementation-related reforms that
can help us make the scheme better?

Yes, definitely, I think we should look at all the objectives of the two schemes. Do a complete
projection of what children need today, both in rural and urban India, and then come up
with...into a gap analysis. And the gap analysis exists in all areas — related to governance,
related to the way we conceptualise e.g. nutrition cannot be assessed with supplementary
feeding. We need to look at, and, you know, really build on the whole aspect of parent
empowerment, because it is most importantly parenting and the tension that young parents
are facing today needs to be addressed. For example, to give you a small example, there are no
counsellors in the entire — whether its Rajiv Gandhi or ICDS - why? Because it’s not seen as a
need! How can you not have counsellors in ICDS! You are looking at young parents, you are
looking at young parents who are raising children, how can you not have counsellors?
Because that is an absolute must!

We need to look at this whole gap between capacity building, skill development of the current
workers, we need to look at their work load and rationalisation, and look at the numbers
needed. We need to definitely give minimum wages, which means resources need to be
relooked at. Our infrastructure norms need to be revised. And, once again, we need a very
strong, robust MIS system to monitor and we need to come up with indicators which
actually...and, again, if the Ministry does not have the technical skills we have to create that
technical, you know, resource for them. Both at the State level, the District level and the
National level, which actually looks at all aspects of child development.

Any comments on the monitoring and control aspects of these schemes? I mean, so much has
been written about the ICDS, as in, they are so...they have very vague guidelines for monitoring
and there are no specific mechanisms...

I mentioned MIS. You have MIS and you will have indicators.

And what about accountability?

The accountability will come when there is proper monitoring. The supervisors are not paid
but you cannot look at monitoring without looking at skill building. It’s all in one piece and
where is the notion of what kind of people are you taking? Recruitment! Accountability must
be an outcome after you have looked at all the outputs! Inputs are missing, what
accountability are we talking about? So first let’s focus on the input. You know we keep
looking at the output without looking at the input.

Okay. If I try to...and there are a lot of things you have said about improving the whole
programme — whether you're talking about one or the other. Now I don’t know if it is possible,
but if I ask you - to begin with, what are the top three priorities that we must have from the
parents’ point of view, to make this service relevant for them and for children?
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It will be relevant if this programme continues to be...it has to be a decentralized scheme. It
must be based on village plans and it has to be based on that, only then it will be relevant to
the parent. But that means it has to take the bottom-up approach. Which means that you have
to have the mechanisms and robust mechanisms to capture village child development plans.
So how do you create those mechanisms? The whole scheme has to be revamped to allow that.
You know, and there needs to be the entire concept of Block Resource Centres similar to
Sarvashiksha Abhiyaan, which will provide the technical expertise - mentoring and
monitoring on an on-going basis. And, of course, resource allocation. Because what will be
relevant to the parent is only if they decide what they want and they have a say in it. Yeah, but
where is the mechanism for that to happen? And where are the resources for that to happen —
both technical and financial? So put all those pieces together and it will happen. We can do all
our missioning and visioning and it will not make any difference!

Right. There is, I mean, the government Central Ministry is now working on a policy for early
childhood education. Are you aware of that?

I am part of the working committee.

Right, so can you tell me a little bit more about it?

Unfortunately it is only early childhood education, so it is a bit confused. Because we started
asking for a policy on early childhood development, but they insisted on making it early
childhood education. Now we have come full circle where we are again saying it should be
early childhood development. So we are, I don’t know, we have written a draft and we are
waiting to see what will happen.

What do you think should be the tenets of this policy?

I have mentioned some of them which are there but we have to put in lots. But I would still
say that we can’t look at early childhood education in isolation, it has to be early childhood
development. So some of that needs to come in. We have a separate piece on nutrition that is
being done by the ministry, they all have to be brought together - can’t do them in isolation.
Children need everything, you can’t wait for them to turn three and say we have a policy for
them. They won’t even get to three. Those are the problems in the draft policy. There is work
that is still going to happen and a lot of work has happened so that will see the light of day.

When can we expect to see it?

Actually we were supposed to put it on the website — in the last meeting we...[text
unclear]...it hasn’t gotten to the Ministry. We have also had a good meeting with the National
Advisory Council at the Prime Minister and we had a bit of a discussion there and had
recommendations from there also but they have not yet...

Okay that brings me to the last question in the context of the policy itself. We have the Right to
Education and the under-six’s have been pushed to the Directive principles. Looking at this
absence - (a) do you think we need a fundamental right to early childhood? And in the present
context where a policy is being formulated, do you think a policy - I know policies and rights are
interlinked, you need one for the other — but do you think in the current context, having a policy
or thinking about a policy can be useful without having a constitutional mandate?

Well you see we are talking of early childhood education, we are not talking about early
childhood development. Early childhood development is any ways mandatory in the
constitution, there is no problem - the child has the right to life, so that is early childhood
development in its broadest term. So I don’t see that as an issue...so there is a constitutional
right to early childhood development. It’s not the policies or the legislations that make it
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happen. I know, I was one of the persons who advocated a lot when the Right to Education
was talking about removing the under-6s. And I was not saying 3-6s I was saying under six’s.
Because you have to look at education beginning from birth and one was looking at that but
of course the government was not ready to act. But I don’t think...I mean, at this point, I
don’t think if we have a National Policy for Children we have a Ministry which is going to be
strong and really understand needs of children, and would look at children of all ages, not just
under six’s, which would understand that children undergo transition not based on the
children’s age groups that we have you know - 0-6, 6-14, 14-18 and then 18 plus, it doesn’t
happen like that. Children need all kinds of support systems. So if there is one Ministry, I
think they would then decide how to...legislations are...RTE has been passed, what has
happened in this one year? Hardly anything! So...what is the change on the ground?

I mean, I am not meant to really be saying anything when I am doing the interview but I mean,
I agree with you but at some level, it will at least push it into the limelight. I don’t think, I know
that...

No, no, you can keep on passing legislations. You have the constitutional right to life, why
aren’t we taking that up for ECD? That’s a ridiculous argument; there is no such argument. I
would not waste my time spending time on getting legislation because we only have a few
people who work on this area. I would rather make sure that we come up with a National
Policy. You have a national policy, there is a mandate! Put a scheme in a mission mode,
automatically you have to perform! That is what makes governments perform, not legislation.
I would not waste my time. I have seen what has happened with RTE, and I am so
disappointed after a year. I'm just writing a paper on this - it’s a disaster! So what is the point?

Its good to know that. You see, like, when we read we go with the flow.

Yeah, yeah.

We are always influenced by what’s happening. So it is quite interesting to get to hear something
like this.

No I would not waste my time. I would say let us put our energies there. Because ultimately,
you have an act, for example. RTE Act does not have a scheme to implement it. SSA is being
rationalised now. You keep waiting for the States to do it? Model rules have only come out of
11 States so far, after a whole year has lapsed? You keep on waiting! It is better you have a
national policy, national scheme...you roll it out. Put it in mission mode. You have to
perform, because you are answerable every year — how many numbers have you reached?
What have you done? Quality indicators - that is the way to go.

And the beginning point is a policy?
Yeah, yeah...100% And a Ministry to get a new avatar!

Political will?

Political will only comes in - you don’t have a proper minister! You have a Minister of State!
Imagine! Minister of Women and Child is a Minister of State in this country. What? Because
we don’t give it priority! Who's priority is it? So that’s the political will! It is the status of the
Ministry which needs to have a complete revamp.

You said that before. Okay, I think that is all I need to ask. Thank you!
Yeah.
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12.9 Independent Variables Used for Binary Logistic Regressions

Variable Name Description

ChAge What is your child’s age (in months)?

AgeM How old were you at your last birthday (age in years)?

SexCh Is the child male or female?

SchM Have you (mother) ever attended school? Yes/No

EduM_C What is the highest grade you (mother) have completed?

AgeH R How old was the child’s father on his last birthday (in years)?

SchH_R Did the child’s father ever attend school? Yes/No

EduH_C What was the highest grade he completed?

ResYr_R How long have you been living in this area for (years)?

ResPr And before living here, where did you live? (city/town/village)

Marit Marital status

Cohab_R Are you living with your husband/partner now or is he staying elsewhere?

Rel_R What religion do you practice?

Lang_R What is your native language?

SCST_R Do you belong to a scheduled caste, a scheduled tribe, other backward class, or
none of these?

EmpStM_FT What is your (mother’s) employment status at this time? (Part- or full-time)

EmpStM_SE What is your (mother’s) employment status at this time? (Self-employed or
employed)

EmpStH_FT Let’s talk about your husband/partner now. What is his employment status at this
time? (Part- or full-time)

EmpStH_SE Let’s talk about your husband/partner now. What is his employment status at this
time? (Self-employed or employed)

WorkM_FIR And what is the kind of work that you mainly do?

WorkpIM And what is the kind of work that you (mother) mainly do?

WorkYrM Do you (mother) usually work throughout the year, or do you work seasonally, or
only once in a while?

Pemp_dur Since when have you (mother) been engaged in paid employment?

FStr_R Family Structure - nuclear, joint, extended

ses_score A variable constructed as a combination of 20 variables that give scores to
participants based on the following: own house, number of rooms, electricity,
drinking water at home, toilet at home, cooking fuel used (e.g. LPG or charcoal),
ownership of — a mat, cot, table, chair, food processor, fan, telephone, water filter,
refrigerator, liquefied petroleum gas cylinder for cooking, television, and material
of construction for home walls, floor and roof.

WEmp_In A variable constructed as a score derived from responses on 8 variables from the

survey (see Appendix 1b for list).
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12.10 Variables Used to Construct the Women’s Empowerment Index

Variable Name Description

own_money Do you (mother) have any money of your own that you alone can decide how to
use?

alone_mktR Are you (mother) usually allowed to go to the following places alone, only with
someone else, or not at all - the market?

alone_healthR Are you (mother) usually allowed to go to the following places alone, only with
someone else, or not at all — the health facility?

alone_outR Are you (mother) usually allowed to go to the following places alone, only with
someone else, or not at all - to places outside the community?

bank_acc Do you (mother) have a bank or savings account that you operate and/or use
independently?

spend_ownR Who decides how the money you (mother) earn will be used: mainly you, mainly
your husband/partner, or you and your husband/partner jointly?

earn_R Would you say that the money you (mother) earn is more than what your
husband/partner earns, less than what he earns, or about the same?

spend_husR Who decides how your husband/partner’s earnings will be used: mainly you,

mainly your husband/partner, or you and your husband/partner jointly?
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12.11 Chi-square Analyses of Needs and Expectations from ECEC

Table 69. Dimensions of Diversity (Problems Finding or Maintaining ECEC)

Dimensions of

2

n Problems/challenges finding or maintaining X df p
diversity ECEC
No Yes
Family structure
Nuclear (0) 120 77 43 57904 1 0.016
Joint or Extended (1) 72 58 14
Work past 6 PM?
Never (0) 124 95 29 7.4332 2 0.024
Usually (1) 30 16 14
Sometimes (2) 38 24 14
Living with husband?
Staying elsewhere (0) 20 10 10 44129 1 0.036
With husband (1) 172 125 47
(Source: Mothers’ main survey, n=199)
Table 70. Dimensions of Diversity (Unavailability of Usual Arrangements)
Dimensions of n Usual arrangements unavailable at short X df p
diversity notice?
No Yes Sometimes
Place of work
Away (0) 148 66 34 48 5.9235 2 0.052
Home (1) 34 23 5 6
Type of work
Informal (0) 148 69 29 50 5.0236 2 0.081
Formal (1) 29 16 9 4
Main ECEC provider
Formal (0) 83 46 20 17 6.2500 2 0.044
Informal (1) 84 36 16 32
Child’s age
2.5 yrs. and below (1) 40 16 4 20 11.0969 2 0.004
Above 2.5 years (2) 142 73 35 34
(Source: Mothers’ main survey, n=199)
Table 71. Dimensions of Diversity (Use of Formal Services)
Dimensions of diversity n Use formal services? X df p
No Yes
Work before 8 AM?
Never 100 28 72 8.2397 2 0.016
Usually 64 29 35
Sometimes 35 7 28
Work on Sundays?
Never 49 13 36 4.8790 2 0.087
Usually 126 47 79
Sometimes 24 4 20
Child’s age
2.5 years and below (1) 42 24 18 15.2283 1 0.000
Above 2.5 years (2) 157 40 117

(Source: Mothers’ main survey, n=199)
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Table 72. Dimensions of Diversity (Inability to Organise ECEC)

Dimensions of diversity n Unable to organize ECEC X df p
sometimes?
No Yes
Family structure
Nuclear (0) 126 87 39 4.8897 1 0.027
Joint or Extended (1) 72 60 12
Work past 6 PM?
Never (0) 128 103 25 7.5639 2 0.023
Usually (1) 30 18 12
Sometimes (2) 40 26 14
Nature of work
Part time 135 95 40 3.1294 1 0.077
Full time 62 51 11

(Source: Mothers’” main survey, n=199)
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