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I ODUCT 10 11*

This study wes undertaken 1n reaponae to a repwesentation which
stated that:-

“H:.dows.... are in effect discouraged from taking up full employment
and... they should not in our view, be subject to an income test to
qualify for full benefit if they are able to work, and have the welfare
of infant children to conmder“

The basic assumption underlying this proposal is that the income
test is wholly or mainly responsible for discouraging women from full
employment in cases where it is unreasonable that any disincentive
exist, Before it is possible to assess the validity of the statement and
the consequent edvisability of the proposed change, certain facts
relating to the characteristics and behaviowr of widows must be
examined. These are:-

1. Who receives. wldows benefit and at vhat rates?

2« How do those who receive benefits differ from those who do
not ?

3. Why do some widows chooge not to work, or to work part-time,
or full-time? What circumstances are llkely 4o cause them
" to recongider such decisions?

4e How do the characteristics and behaviour of widows without
dependent children compare with that of widows with dependen‘b
children?

5. Whet is the significance of ‘income exemption? for widow
beneficiariea?

6. What factors cther then the income test could possibly act
as digincentives to women's employment?

Ideally, information under each of the above headings should then
be examined over time in an attempt to see relationships between
changes in legislation affecting widows, and chenges in the beheviowr
of beneficeiaries. In this way it should be possible to assess the
desirability of any legislative action such as the change proposed
above in terms of its probable efi‘ect on the welfare snd behaviour of
beneficiaries.

By 1945, eligibility had been extended to include widows without
dependent children, deserted wives and the wives of certain mental
hospital patients.- Changes since 1945 have been to rates of benefit
generally and to differentials between rates for those with children
end those without. Because of comparability of coverage over the
whele period, the 22 years since 1945 would seem a sultable period
to exeamine changes in trend.  However, comparigon over these years
is complicated by the following factors:-

(a) Immediately after World War II widows formed a higher
percentage of the total population in each age group
16 -~ 60, than at any time since then. This was partly
becange of loss during the war of a larger than usual
number of young husbands, and partly becausge there were
many widowed in the 1st World War still in the widowed
population in the 4C - 60 age group
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(b) Also at 1945 a higher percentage of widows were working,
at all age groups 16 - 60, than since this time. This
may be partly because the benefit rate, at g4 a week,
comperatively low and no additiopal payments were made to
motherg of dependent children,

{c) Over the same time widows benefit income exemptiona have
not only been increased several times bub income exemptions
as a percentage of other benefits have varied considerably,
not only between sizg of family at any one point in time,
but also for any particular family type over time.

(d) During the years 1945-67 the age distribution of widows
has changed considerably - the numbers of widows below
age 50 falling and the numbers above age 50 rising.

{e) The final complicating factor, which is not measurable,
is the relation between changes in the acceptance of
wonen in employment and great increases in the mumbers of

women employed.

Clearly the inter-relation of such veriasbles makes it difficult
to isolate the effects that changes in policy alone would have,
However, while it is impossible to assume why the employment of any
particular widow at any time is encouraged or discouraged, analysis
of available statistical variables over time may suggest which of
them have a bearing on policy changes.

RInATY. _
1. Hho receives widoys benefits and st yhat xates?

Social security widows benefits are paid not only to widows but
algo to some degerted wives, who must therefore be included among
the beneficiaries considered. To be eligible a wife must usually
bave been deserted by,.rather than have deserted her husband, and
must have ‘taken proceedings sgainst her husband for a maintenance
order!?, '

The other eligibility criteria, for both widows and deserted
wilves, relate toi-

(1) Age, length of marriape, whether thers are children,
length of residence etc,

(2) Iocome - which must not exceed benefit plus any relevant
supplements or allowances plus ths appropriate level of
exempted income. The exemplted income limits are
currently #12 for a widow beneficiary with dependent
childrea and ¥2 for a widow beneficlary without dependent
children,

At March 31 1966 -
- Over 13,000 widows were receiving widows benefit:w 61%
of these had no dependent children, 34% had 1 to 3

dependent children and 5% had 4 or more dependent
children,

- Nearly 1,300 deserted wives were on widows benefit: -
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31% of these had no dependent children, 54.5% had 1 to
3 dependent children a.nd 15% had 4 or more.

The current basic weekly rates of widowa 'benefit Arei=

g12.25 - o - for a widow or deserted wife
’ without dependent children.
£12.25 + #8.75 - for a widow or deserted wife
with one dependent child,
#12.25 + $8,75 + $1.00 ~ for a widow or deserted wife
for each other child with more than one dependent
' - child. ’

e.g» $22 for 2 children, #23 for
- 4 children, etc.

(M:the;rs recelve, in addition » the usual #1.50 family benefit for each
..Child »

B.B. The rates given here came into effect on 12 June 1968,

Jho do not?

This is one of the main problem areas in research on this topic
because information for comparison is limited to records of former
beneficiaries, and to general Cengus information on widows and the
number of their dependent children. The Census does not include a
separate marital status category for wives livingspart from their
busbands but not legally separated or divorced, Thus while is is
possible to estimate that about 60% of all widows under 60 are on
widows benefit, no comparable estimate cen be made of deserted wife
beneficiaries in terms of their total nmnber in the general
population.

What does emerge very clearly from this study is that current
beneficiaries far from being a homogenous group fall into three
claarly separated categories:-

1« Those without dependent children - whose average age at
grant ie 540

2e Widows with dependent children = whose averagé age at
grant 1s 44.

3., Deserted wives with dependent children - whose average
, age at grant is 34.

Each of thege 3 groups appears to have far more in common with certa.in
marital status, age and income groups on other benefits or in the
genersl population than with either of the other two widow groups.
For example, the widowed mothers of young children differ from -
deserted wives with young children in the important fact of possible
remarrisge. While a degerted wife is still married, e widow
regenbles a divorced or single woman in this respect. On the other
hand if she wishea to supplement her income she faces problems shared
by all mothers of young children, who feel they need to work,
vhatever their marital status, in terms of the need for child care
arrangements, and finding suitable work hours and ratea of pay to
make working worthwhile.



or f.‘ull-time? | Waat circum_g@:g:ceg g;gelikeg to caugg them to

recongider guch declglong"

This section will be confined to widows and deserted wives who
are on benefit, or who-are not on benefit but are eligible in all
criterie except income.

0=
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s) efit

Some women will be ineligible for benefit whatever decipion
they make about working, because their unearned income
exceeds the maximum permitting eligibility.

Some women will be ineligible because their income, (earned,

or earned + unearned), exceeds the maxizum. This could
arise if a woman i=

(e) prefers to work regardless of the resulting ineligibility;
(b) feels benefit income inadequate and can earn more;

(¢c) feels benefit income inadequate but has only the choice
of no work, or of hours that provide insufficient
earnings and hours that provide the amount required but
result in ineligibility for benefit, -

king full o ~1 i

Wages for women can somebimes be so low that women could work
full-time and retain benefit eligibility for a reduced benefit.
This is only likely to occur if a woman:;-

(a)} Prefers to work certain hours regardless of benafit being
reduced.

(b) Benefit income is felt to be inadequate and a woman would
peefer part~time work to supplement it but no suitable
hours or work are available which would enable her to
earn only the exempted amount,

A decision to work part-time depends upon suitable work and
hours being available, which will not always be the case.
But, assuming that a job is available, a decision to work
part-time could result if:=

(a) regardless of benefit adequacy a woman prefers working
part-time to not working or working full-time. (Included
here )would be those whoge family responaibilities require
this);

(b) she feels that benefit income is inadequate without the
- supplement of earnings;

{¢) she receives as much or more firom total benefit income
+ other income (earned,or earned + unearned) up to the
oxempted limit as she could earn in full-time work;

{(d) shs would prefer higher income from full~time work but
gither suitable work not available op she feels unable
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$o work because inexperienced/mntrained, .or is reluctant
to lose security of benefit el:lgibility o is uvnable to
arrange for child care,

wmm:.ng '
Such a deciaion nay resmlt for & '-d.dow or deaerted w:l.fe who

1. . 2inds total benefit income (+ unea.med income) up to the
exempted limit adequate for her needs; -

or 2. Treceives as much or more from total benefit income +
mearned income up to exempted limit es she could earn in
the available part or full-time workj

or 3. prefers not to work (included here would be thoae whoge
family responsibilities regquire this);

or 4. would like & supplement from part-time earnings or a higher
income from full~time work but suitable work is not availlable
or she feels unable. to work becatise she is inexperienced/
untrained op is reluctant to lose security of benefit
eligibility or is unable to arrange for child care.

Some women are not able to make a work decision in line with thelr
preferences, but changing circumstances, such as the availability of new
jobs or more suitable hours, or young children going to school, may mean
that work or hours can be changed to f£it their preferences,

Bub the most importance factors likely to affect decisions sbout
working, whether this involves one decision at the loss of the husbang,
or many over -the following years, invariably will relate to fluctuatiions
and possible discrepancies between income and current needs.

Thus, if at the loss of her husband the income of a widow or
deserted wife without dependent children falls sherply without a
comparsble fall in expenditure she is likely to have to congider a
long-term golution by working, either full or part-time, depending
on the amount of the deficlency.

A gimilar long-term decision will come at a later stage for wildows
and deserted wives with children at grant, when their last child ceases
10 be dependent, and mothersallowance ceases. A decision at the loass
of the husband, will, of course, alsoc have been necessary but for most
women the difference between a husbandls income, and benefit plus

mothers allowance plus supplements for children will be much less than the -

difference between a husband's income, and basic benefit.,

Also, it is 1:t.kely that more fluctuation in expenditure needs will
occur for u widow beneficiary with children than for one without.
Increased costs as children grow up, {gqccompanied by an increased
ebility to be out of the home) may cause beneficiaries to decide to
work, at least part«time. ’
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Q;_i_‘; x &om thogg wigh gegendggt gggmgn ?

The 3 main widow beneficlary groups have already been geen to .
differ widely in age, which in turn largely explains differences in
age and range of any dependent children.

An enalysis was done of 1962-66 grants in order to look more cloaely-
at -differences between the groups =~ particulsrly rela'bing 10 reasons for
cessation of benefit.

The three mogt important reasons for cessation ares -
1« Trensfer to age benefit at age 60,

2e¢ Excess income = which will usuelly mean resumed employment
or an increase of hours to full-time employment,

3. 'Marriesge end other?! unspecified reasonse. (This term is the
official category used,and for thege purpases is not particularly:
gatisfactory, but will be retained here, with additicnal
explanation if required).

The great majority coming onto benefit at 55 or over cease benefit
when transforred to age benefit et 60, and widows without dependent
children form the majority of this group,

Two-thirds of thoge 50-54 at grant are widows without dependent
children, and most of these women will also stay on benefit until
transferred to age benefit. However, a small proportion of these plus
a larger proportion of widows in the same age group with dependent
children willl cecse benefit because of excess income,

& widow with dependent children at grent usually ceases benefit
either because of excess income, or because of remarrisge. The closer
she is to the 50-54 age group when benefit is granted, the more likely
ghe is to come off benefit because of excess income; the younger she is
at grant the more likely she is to cease because she remerries . (By
the 40-4/, age group equal numbers of widows with children were ceasing
benefit for these two reasons Je

Deserted wives with children appear to cease benefit for similar
reasons - the younger they are the more likely they are to fall into
the 'marriage and other unspecified?! classificaetion. This is clearly
not open to easy interpretation in the case of deserted wives, and yet
it probably accounts for at least half of deserted wife cesgsations in
the long term.

Causal relationships are not easlly inferred from such a varlety
of variables, nor from behaviour over such a short time span, but
certain tentative explanations are possible,

: Widows or deserted wives within the middle age span are quite
likely to have worked, at least part-time while their children were
growing up, and to resume full-time employment and come off benefit when
their children cease to be dependent and their benefit income falls.

In contragt, widows and deserted wives without dependent children are
likely to decide at the loss of their hushbards whether or not they will
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work, and will make a long-term choice of full-time work, in which
case few will be eligible for benefit; or they will choose part-
time work or no work, in which case they are more likely to
eventually cease benefit because of transfer to age benefit then
because of excess income due to another change to fulletime work,

Deserted wives stay on benef'it for an average of about 7 years -
over o year longer than widows, but this average masks the considerable
range of benefit duration that deserted wives exhibit., The younger
a deserted wife is at grant the more likely she is to cease benefit
within well under 5 years, and conversely, the older she is at grant
the longer she is likely to remain on benefit, From evidence fully
explained in a supplementary appendix available from the department,
but too complex to be summarised here, il appears that those
deserted wives ceasing benefit within the shortest time do so mainly
because of excess income which will usually mean employment. This
could mean that they come onto benefit as a femporary megzsure only
because they could not £ind a suitable job, or that they intended to
remain on benefit but did not find it adequate for their needs, or

_that benefit may have been & temporary stop-gep when other income
such as maintenance payments were interrupted or ceased, before a
long-term situation “of employment conld be arranged.

boneficiapies?

Tt was found that:i=

A. The potential cash significance of exempted income has fluctuated
over the years as changes in rates have varied the proportion of
benefit that income- exemption constitutes. :

B. Income exemption has always represented a larger proportion of
basic benefit for those without than for those with dependent
children, decreasing as a percentage of the total of widows and
family benefita as the number of children increases. To put
this another way, the assumption apparently underlying this
provision 1s that a beneficiary's ability to achieve a total
income equal to the maximmn income consistent with eligibility
depends upon the number of her dependents. Consequently the
more dependents a widow beneficiary has the higher the proportion
of maximum potential income is guarenteed; the fewer dependents
she has the higher the proportion of maximum potential income
ghe is expscted to be able to achieve by her own efforts.

C. dAdequacy of benefit income (including exempted income where this
is realisable) will inevitably be assessed by an individual
partly in terms of its relation to her income before the loss of
the husbend. When benefit rates were compared with certain
wage -rates it was found that a widow on benefit wilthout children
and earning to the limit of the income exemptlon would receive
just below the minimum full-time wage of a sales assistant
selling clothes. (1}  This is just under the benefit income that
the mother of one dependent child would receive from benefit
income alone. If, the mother of one child alsc had income

(1) The minimum (award)weekly wage for a shop assistant retailing
apparel at March 1967 was $22.55 (See also note following).
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earned or unearned - to the exempted limit, she would receive
income considerably more than the minimum wege of a genersl
labourer (2) and little below the average wage in surveyed
industries (3)« A beneficlary with seven children would receive
income jJust below the average wage in surveyed industries from
benefit alone. . o

D. A beneficlaryls assessment of her own financlal situation will
. algo depend uponi- Lo

(a) her other resources, if any, such as unearned income from
pension, insurance or maintenance payments, and her type of
tenure and outgoings on accommodation;

(b) the adequacy of her bemefit plus any other resources to meet
her current needs;

{¢)} her ability to make up any discrepency between needs and
income by her own efforts. This will in turn depend upon
her earning potential and the factors which ald or hinder
this, such ag:- her domestic respensibilities, the
availability of child care servims if she requires them,
the availability of switable local jobas and the weges offexred.

E. The significance of exempted income cen vary wldely even between

individuals with similar finencial needs and domestic responsibilities.
If a womsn's earning potential is low because of lack of training,

.. experience, or the lack of suitable or well-paid work, she may, in
full-time work, earn only marginally more than a woman working a -
few hours only in another jobs This may be the result of differ-
enceg in training or past experiemce, or simply that some '
employers and types of work pay better then others.

64 Wha actors s 2 ne i
digincentives to women's employment,?

(&) Dependent children could act as a disincentive, discouraging
women's employment if she does not wish to leeve the home on
‘their account, or if she cannot make arrengements for their
CaT'C, ’

(b) Employers policies and wage rates could also, intentionally
or wnintentionally discow age widows and deserted wives from
geeking employment, : '

(¢) Social security department policies could also, intentlonally
or unintentionally discourage widows and deserted wives from
seeking employment, particularly when a woman has dependent
children. It is aleo poesible that if a widow or deserted
wife were eligible on all accounts except income, that she
would cesse work, or limit her earnings in order to obtain.
benefit plus income exemption. : '

(2) The minimum (sward) weekly wage for a general labourer at March.
1967 was $29.,11. These figures are gquoted in the 1968 Yearbook
in the section on wages and wage rates.

(3) The average wage in surveyed industries at April 1967 was % 0,19
as reported in Summary Teble 1 of the August 1967 lssue of the ILabour
and Employment Gazette., A fuller note on this source appears al
the beginning of Section 7 following.,
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Thus it cen be seen that not only do widow beneficlaries fall
into at least three separate groups of differing age and family structure,
but aleo that they share many of the characteristics which distinguish
thelr finaencial situation and earning potenbial not so much with other
widow beneficlarlies as with other types of beneficlary or with other
marital sbatus and age groups,.within the population.  The Soeial
Security Department recogrises two distinet groups of widow bene-

‘ficlaries - those with and without dependent children - while the
avallability of supplementary assistance to thoge who are themselves
unable to meet any deficit that remains also gives recognition to the
fact that some women will not be able {o earn, or will not be able to .
earn enough.

The removal of eny income limit to benefit eligibility would give
most help to those who currently restrict their earnings, or who are at .
present ineligible because their income is in excess of the limita,

But for the unlmown number of women unable to work, or only able to
earn low wages, or with dependent children whom they choogse not to
leave, removal of income limits would resull in no improvement
whatsoever. As such a change would increase inevitsble differentials
betuween beneficiaries in different circumstances, end also place all
wldows and deserted wives at a potential advantage, compared with other
marital stetus groups, within the general population, ths removal of
income limits can only be regarded as inequitable and undesira.ble
unless done for all categories of benefit,

What has emerged from the present study is that although many widows
and deserted wives of all ages and family size are likely to be ag well
provided for as non-wldows and non~beneficlaries, of the same age and .
family size, nevertheless, some hardships resuiting from differences in
financial, social and employment needs ars probably not being .
adequately identified and met, ind any benefils that would accrue
from pin~pointing wealnesses of provision for widows and deserted wives
would inevitaebly also apply to many non-wldows and non-beneficiaries
similarly placed.

IT COVERAGE OF WIDOWS BENEFITS

Soclal Security widows benefits are paid not only to widows but
algo to certain deserted wives. War wldows are another category of
beneficiary who must receive comparable treatment if limits of income
exemption are changed. While data on age, nmumber of dependent children,
and earnings or other income is availlable for all beneficiaries,
comparable census dabta for the general population is only available on
the ages and employment of widows and legelly separated wives, and on
the dependent children of widows. Thus, for certain characteristics,
egtimates have to be made which can only be congidered tentative.

‘Basic benefit  $637.00 pea. (12,25 p.w.;
Mothers allowance for 1 child #455.00 peas { £8.75 pote
For each child after the 1st g 52.00 p.a. ( F1.,00 powe )
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(b) Income exemption apd concesmions
For widows/deserted wives with no dependent children there 18

an income exemption of 416,00 peae { F8.00 pows)

- For widows/deserted wives with dependent children there is

an income exemption of F624.00 peae (F12.00 powe )
domegtic co op allows $156.00 .. {#3.00 peve)

annual earnings from nursing or domestic gervice in homes and -
approved institutions to be disregarded when income is
computed,

%@gﬂx Society sickness benefit received of up to F104.00 p.as
+00 p.w, ) may also be disregarded when income is computed,

(This also epplies to a similar benefit from any other source).

War gervicemens dependents! allowance: A person receiving a -
widows benefit who was the mother of a gerviceman dying as a
result of war service may be entitled to an additional
allowance of £52,00 p.ae {(F1.00 pewele .

{c)} Elisibility

Unless there 1s a dependent child who was born in New Zealand
certain residential qualifications must be met, and also '
- yarious other conditions relating to length of marriage, age
"of children and age when widowed, Transfer to age benefit 1s
usual at age 60. ' '

Har Widows
(a) Basic anmmal benefit and additions _ _
Economic pension g $637.00 peae ($12.25 pewe)

{The economic pension is the only part of a war widows pension
subject to an income test ).

Basic pension &52.4—0 Pelle ( 53-70 p-V.)

Mothers allowance £4,55,00 p.ae 2 F8.75 pews ).

For each child after ist . #52.00 Pete ﬁ"l «00 peWe
(b) co xemption a cessions -

As for widows/deserted wives above.

(¢) Elieibility

Death of the husband must either have been due to war service

or the husband must before his death have been in receipt of,

or judged eligible to receive, a permanent disablement pension
of not less than 70%.

. PISTICS ON WIDOWS AND ED WIVE
| 5 POPITAT IO

1945 figures have been used in part of this study, {when the
relationghip between numbers on benefit end changes in benefit rates are
examined) but 1945 figures have been omitted here as the figures are
known to be inflated by young, childless widows, many of whom shortly
remarried. '



A1l widows

A1) tlegally
separated!

TOTALS

"(*

able, and it is obvicusly far from satisfactory.

M. .

1 951

%

Nog

' Noa“

Nog

Nog

19,459 (75.5)

§s315 (24.5)

19,533 (77.5)

5,684 (22.5)

20,132 (76.5)

6,236 (23.5)

73543 . (25.4)

25,714 (160,0)

25,217 (100,0)

26,368 (100,0)

29,79 (100,0)

thie census category is the clogest to 'degerted wives' that is availe
While is appears that

many deserted wives are included here, no purer figure is available).

(b) Widows and deserted wives on widows benefit

Beneficiaries
who are
- widows

- degerted
wives -

TOTALS

1951

1956

1961

1966

.Nos

¥

%

lNOB

%

Nos

Ros

11,707 (R.0)
1,071 (8.0)

10,575 (91.0)
1,045  (9.0)

1 ,szé (_90.5)
1,282 (9.§)

13,321 {91,0)
1,270 (9.0)

12,778 (100,0)

11,620 (100,0)

13,111 (100,0)

1

14,591 (100,0)

£ of widows on
benefit (1)

£ of deserted
wives on bene-
fit (2) -

% % % %
(60,0) (54.0) (58.5) (60.1)
Unimom Unknown " Unknown | Tuknown

(1) - Of 11,717 widowa benefits granted from Jenuary 1962 to December 1966,
317 (3.7%) were to women 60 and over - usually either because
their children were still dependent, or becsuse tbey had insufficent

residence for age benefit,

Assuming a similar incidence of women

aged 60 and over at 1951, 1956, 1961 and 1966 then the percentagea
given here are a slight over-estimate because of a 2-58 inflation

of beneficiary numbers by the inclusion of women over 60
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(2) ~ Because of the eligibility requirements, virtually no legally
separated wives are on widows benefit, although they may be on

ezergency benefit which this paper does not cover.

As the only:

total population available for comparison contains an unknown
number of legally separated wives, no percentage of degerted
wives on benefit can be obtained,

1966

Nog % Nos % Nos Noe y 4
Widow bene-
ficlariesn . ' S
- with children 3,897 (33.5) 3,989 (37.5)] 4,872 (41.0)| 5,199 (39.0)
- without -child- 7,810 (66.5)| 6,586 (&2.5) 6,957 (59.0}| 8,122 (61.0)
ren
TOTALS | 11,707 .(100.0)|10,575 (100.0)|11,829 (100.0)| 13,221 (100.0)
(e) '
Nos % Nos % Noa % lNoa 2
Degerted wife
benei_‘iciaries .
- with children] 715 (66.5) 73t (70.0})] 932 (72.5)| 877 (69.0)
- wlthowt 356 (33.5) 314 (30.0)] 350 (27.5) 393 (31.0)
TOTALS 1,071 (100.0)} 1,045 (100,0)| 1,28 (100.0} | 1,270 (100.0)
Main points of interest arising from Table 1

With little variation over the 4 census years shown there are about
3 times as meny widows as 'legally separated! wives in the total popula-

tion, and 9 times as many widows as deserted wife beneficiaries.

tables 1a and b}, Eligibility for widows and deserted wives varies in

(See

that only a wife deserted, ratber than deserting, and who has "taken .
proceedings against her husband for a maintenance order® is eligible for

benefit,

It cen be assumed therefore that about half of all deserted

and deserting wives could be eligible for benefit on the 'at fault!®
basle, although all of these will not have teken proceedings for

maintensnce oxrders.

However, no total of deserted wives alone is

available and it is therefore not possible to know how numbers of deserted
wife beneficiaries compare with the numbers in the population who are

eligible.

Table 1a shows a slight increase in numbers of widows under 60 over

the 4 census years.
between age groups.

The figures magk quite widely differing trends
The increase ig confined to the age group 40-49

where 1t ig slight, and 50-59 where it i1s greater - the percentage of

the widow population under 60 who come into this
60% in 1951 to 61.5% in 1956, to 63,08 in 1961 to 65.58 in 1966.

age 40 the numbers and percentages fell in each age group.

e group rising from

Below
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Table 1c shows that widow beneficiaries as a percentage of the
total widow population had fluctuated aroumnd 60%.

Tsble 1d and 1e show beneficlary figures for the same years as
the cenguses quoted. Over the first 3 census years clear trends are
visible in the proportion of widow and deserted wife benaficiaries
with dependent children = the numbers rising substantially for both
groups. At 1961 more then 4 out of 10 widows on benefit had at
least ocne dependent child., This increase is probably due in part to
the increased percentage of widows on benefit in the 40-5G age groups
who are likely to have been married longer and to have had on average
more c¢hildrern than those widowed at younger ages. At 1961 more than
7 out of 10 degerted wife beneficisries had dependent children.
However, by 1966, this trend had been substantially reversed for both
groups.

Table 2 looks more clogely at the difference between the depemdemt

children of widow and deserted wife beneficiaries at 1961 and 1966,
(For the additional years 1951 and 1956, used in Table 1, the number
of children is not available).

TABIE 23

Widowg 3

No dependent children 6,957 (59.0) | 8,122 (61.0)

1-3 dependent children 43294, {41.5) {(36.0) 43531 (39.0) (34,0

4 or + dependent children 578 (5.0) 668 (5.03
Totals 11,829 100,0 | 13,321 100,0

Deserted Wiveg _

No dependent children 350 (27.5) 393 (31.0)

1-3 dependent children 734 (57.0) 694 (5445)

4 op + de (72,5} (69.0)

pendent children 198 {(15.5) 183 {14.5)

Totals © 1,282 100,0 | 1,270 100.0

Meda polnts of interest erising from Iable 2

Between 1961 and 1966 numbers of widow beneficiaries without children

rose go greatly that the total percentage increased by comparison with
widows with childrern, although these also rose in number, The number
widows without children rose by over 16% between these years while the

of

nunber of deeerted wives without children rose by 12% over the same time,

Between the seme years the numbers and percentages of deserted wives

with children fell, by 5.5% for those with 1-3 children and by 8% for

those with 4 or more children. The percentage of deserted wives witbh 4
or more children wys almost 3 times as great as for widows, probably due

at least in part to the lower age structure of deserted wives.

Possible reasons for this change will be guggested in Section 8.



Ao extengive analysis was done of 1962-66 grants to examine in more
detell the characteristics of all recipients of widows benefit (1).
A very important asspect of the findings from this analysis relates to
reason for cessation, particularly when cessation was due to income,
either esrned or mearned. (learly research into why widow hepeficlaries
behave as they do is bampered by lack of comparable knowledge about none=
beneficliaries. Motivation to come onto benefit, or to cease benefit,
when either or both decisions concern income is of cenbral importance to
the quegtion of incentive to work that waes raised by the letter prompting
this study. Before going on to summarige the findings on 1962-66 grants,
therefore, it would be as well to look at various suggestlons as to why
widows and deserted wives at or during widowhood or desertion, may
choogse the alterpatives they do choose, why they may work, full or
part-time, or why they may not work, and how this decision could affect
their bemefit eligibility. Chart 1 suggests the main altermatives,
(Widows and deserted wives who are ineligible for reasons other than
income, i.e. because of ingufficient residency or length of marriage,
ere not included in this chart),

Interpretation of these possible alternatives also involves

. certain generalisations about differences between beneficlaries. Thus,
a widow with or without children may be left & home with any outstand-
ing mortgage covered by insurance. She nay also receive some income
from insurance, pension or workers compensation by which her husband
Wat covered, which would, in some way, be included in celculations of

. her income for benefit purposes. On the other hand ghe may be lefi

© . with neither of these types of provision and dependent on benefit,

plus supplements or supplementary assistance and any earnings she
chooges or 1s able to make.

A deserted wife may have quite adequete financial and accommodation
provision made by her husbard, although such provision is probably more
likely if there has been a divorce or separation agreement where she
1s unlikely to be eligihle for widow's benefit. Maintenance pay=-
ments parbticularly when made as the result of an order are notoricusly
hard to enforce, and also are usually low in amount, and yet deserted
wilves, being on average the youngest group of potential beneficiaries
are likely to have young children in their cere, limiting the hours
and types of work that they can take to supplement an inadequate
incoge. :

Also it must be remembered that the finasneiasl situation of many
widows and deserted wives will change greatly throughout thelr widow=-
" hood or desertion -as their children grow up and cost more to keep,
and later, as the children cease to be dependent and fanily bemefit
and allowances for children and, finally, mothers allowance, cease.
This means that vhile a woman yithout dependent children when
widowed or deserted is lixely to make a once and for all choice
about whether she will work, or go ombo benefit, or both, a woman
with dependent children will make a series of such decisions over
time relsted to her current needs and resources and the care require-
~ ments of her children.

(1) The appendix, aohsisﬁn,g of the graphed results and commentary
on these graphs, is available on request from the department.
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(Relates to all widow/deserted wives eligible for benefit re age, langth of marriage, residence, children and/or maintenance

proceedings)

Possible ressons for
continuing or choosing

FULL=T IME WORK

PART-T IME _WORK

NOT TO WORK

and receiving full or reduced widows benefit:

and NOI recelving widows behefit:

1.

prefers to work full-time, and full-time earnings !

+ benefit + any supplemenis less then maximum
permitted income (= benafit + supplements

!
(A woman is po} eligible for benefit if ineome,
j.ee earned or + unearned, equals or exceeds the
maximun permitted income appropriate in her case),

exempted income). 1. chooses ineligibility becaui finds benefit +
lement + supplement. agsigstence, if

2., would prefer part-time work but none available/ &y supp PP ey ’
suitable and full-time earnings less than elign.}gleéui’lixactie’squate ior needs and can earn
maximum permitted income. more by full-time work. ]

2+ prefers to work and earns ag much or more than

3. would prefer not to work at all but benefit : i
income + supplements + supplementary assistance, :’.he izlegi“f‘ ﬁt:‘bﬁ intzaxi?uﬁ ;germi’cted dixjcome
if eligible, inadequate for needs, and, choice or ednin eig y, \ox has earned * un-=
of no work or full-time work, Benefit + earn come in excess/.
supplements + earnings less than maximun 3. would not be eligidble for bemefit even if not
permitted income, working becauss other income exceeds exempted

1imit. .

1. income from part-time work + benefit + any 1. income from part~time work above exempted limit
relevant supplements adequate for income needs. but finds benefit + any relevant supplements
(1.e. inadequate without working). inadequate and cannot find work with fewer

2. earns as much or more from part-time work (making preferred hours. '
use of income exemption) + benefit + any relevant | 5. incope from part-time work above exempted limit
supplements as conld earn from full-time work. but prefers part-time work to not working

3. prefers work part-time to no work or working full | regardless of income.
time, (including because of demands of child 3. income from part-time work above exempted limit
ca.res regardleas of income, but works part-time rather than full-time from

4+ would prefer s higher income from working fulle I;ﬁ;i;rzgig) (including because of demsnds of
time but available work or hours unsuitable. {p ¢
reluctant {0 increase hours and cease benefit 4e would not be eligible for benefit even if not
{may fear that future eligibility would be working as income exceeds exempted limit,
affected). Op may be unable to arrange for child :
cars.

1s income from benefif + any relevant supplements + recelves as much or more from unearned income

e

3.

b

any unearned income adequste for needs.

receives as much or more from benefit + any
relevant supplements (including supplementary
assistance if eligible) + any unearned income
than could earn in part-time work (that is
available ),

would like a supplement from part~time work or a
higher income from full-time work but work or
hours not suitable. feels unable te work
becauge inexperienced/untrained etec, Q¢ is
reluctant to come off benefit (may fear that
future eligibility would be affected). Or
may be unable to arrange for child care.

prefers not to work (including because of demands
of child care) regardless of income.

S

Te

as needs, @p roceives as much as would get from
benefit + relevant supplements and prefers not
to work. Ineligible for benefit because
unearned income exceeds exemptlon limit,



From an analysis of all widows benefits ceasing in 1965 and 1966
it is kmown that the average duration on benefit was 5.6 years for
widows and 6.7 years for deserted wives. At the same time it was
found that data on variables such as age at grant and aumber of
dependent children is unrelisble for all grants before 1962, when a
new syster of data recording was effectively introduced., For this
reagon an analysis was done of all grants 1962-66 in order to examine -
gome of the most important variables in detail,

Total 196R-66 grants, ceased and current, were analysed into 5
year age groups at grant. Grants current at July 1967 were also
broken down into single years of age at grant. While this means
that detail is more precise for bemefits current, (i.e. aingle years
compared with 5 year age groups) the average ages at grant that are
all the ages available, give a clear picture of the very different age
gtructures for the 4 types of widow beneficiaries (i.s. widows and
deserted wivea with and without children). This is shown in Table
4 below,

WIDOWS DESERTED WIVES -

Without dep. With dep chldrn | Without dep. With dep chldrn -
chldrn at grantjat grant childrn at grant] at grant :

Current/Ceased |Current/Ceased | Current/Geased pPurrent/Cessed |
at July 1967 | at July 1967 | at July 1967 |at July 1967 |

éag or e | Sk | 5559 bh | 40-44 |49 ] 50-54 |34 | 40-44

. tg prob- prob- prob- prob |
groug & ably ably &bly ably

(b) Total 3,461 | 2,367 3,856 11,300 |23 17 .52 241
pumbers

11,717 widows benefits were granted between January 1962 and
December 1966  (See Table 4). 50% of these were to widows without
dependent children, 44% were to widows with dependent children and 6%
were to all degerted wives, only 40 (0.3%) of whom were without depend-
ent children at grant. There were too few deserted wivea on benefit
without dependent children for the median given to be taken as accurate
to the very year, but, it nevertheless does show that, as with widows,
eligibility requirements mean that the median age for deserted wives
without children is considerably higher than for those with children.

The majority of widows in this category were over 50 at grant,
and throughout the 5 years' grants examined, the percentage of total
ants going to widows without dependent children rose consistently.
A possible explanation of this finding will be given in Section 8).
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By the end of the 5% year period that cessations were studled, over
505 of those coming onto grant at age 50 and over had already ceased
benefit mostly for transfer to age benefit at 59. Over all ages
LO% had ceased benefit by the end of the period; 558 of these had -
transferred to ancther benefit and 208 ceased because of 'excess
income! -« which will usually mean resumed employment.

The younger the widow without dependent children was al grant,
the greater the chance that a benefit ceasing would be because of
taxcess income'., The older the widow at grant the greater the chance
that cessation would be due to transfer to another bepefit, At ages
. 50=54 and 55-59, both widows with and without dependent children most
frequently cease benefit for one of these reasona. However, the
percentage of widows with dependent children ceasing because of ‘excess
income', which will usually mean resumed employment, exceeds that of
widows without children. (55% compared with 45% for sges 50-54, and
21% compared with 12% for ages 55+59). '

It 1s possible that widows without children who have been working
either full or part~time at widowhood are less likely to come onto
benefit in the first place, and therefore that the potential labour
force recruits from this group is comparatively low from the beginning.
It is also probable that their outgoings are lower, and less subject
to fluctuation than thoge of widows with dependent children. In
other words, if a widow without dependent children comes onto benefit
baving decided that she can manage on the emount paid, with or without
making use of the income exemption to cover earmed or unearned other
income, there are likely to be few conbingencies which will increase
her financial needs to the extent where she decides to relinquish her
benefit to resume full-time employment.

Eligibility requirements for widows without dependent children at-
grant mean that this group have g shorter tential time on benefit
than other widow growos. Almost 508 (ﬁ%goof the total grants
current for widows without dependent children at March 1967 were granted
‘before 1962, and 50% (+6%) between 1962 and 1966. The cessatlon rate
for the majority of this group - those between 50 and 59 - was steady and
high, Between ages 40 and 49, however, the rate of cessation is Jower
and less regular, few being eligible for transfer to other benefits,
and reasons for cessetion were similar in range to the other types of
widow beneficiaries.,

Widows with depepdent children at erant

Eligibility criteria permits the distribution of widows with
children over the entire age range, although the majority fell between
35 and 55 - and the median age group was 40 to 44. Below age 50 the
majority of all beneficiaries in each age group, both current and
ceased, were widows with dependent children at grant.

: L% of all grants 1962-66 were to widows with dependent children
and 1 in 4 of the grants had ceased by July 1967. Time on benefit

geems 1o be related to age at grant, the percentage of each age group
who ceased benefit by July 1967 decreasing as age at grant increased.

Up to age 50=54 the younger a widow was at grant the more likely
that a cessation wes stated to be due to ‘'marriage or other! reasons;
the closer to 50-54 she was at grant the more likely that a cessation
vas becanse of ‘excess income! which is only convincingly explained
by a decision on the part of widows with older or no longer dependent
children to increase or resume working,
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506 of all cessations for widows with dependent children at grant
were for ‘marriage and other! reasons, and,while the age distribution
suggests that remarriage is probably the main reason, the term ‘marriage
end othert is not explicit emough to be satisfactory. (The Statistical
Appendix, available on request, contains a fuller discussion of this point),

Widows with dependents at grant bave the highest overall percentage,
(over 33%) of cessations because of ‘excess income', but they also have
the lowegt overall cessation rate for all reasons of any of the wildows
benefit groups, only 3 of the 196266 grants having ceased by July 1967.
This is undoubtedly a function of their age distribution. Widows withouk
dependent children at grant, being on average the oldest group, are the ones
most likely to transfer to age benefit. Deserted wives, belng on averszge the
youngest group, most frequently cease for gome resson within the 'marriage and
other? category of stated reasons. By contrast, most widowe with dependent
children at grant cover the middle age range which mesns that few are ’
eligible for transfer to another benefit, and, as expectation of remarriage
decreages with age and with number of children, their chances of remarrying
are less than the younger age groupsg. Thus their alternatives to benefit are
likely to be slightly more restricted than those of other groups. On the
other hand, thelr financial needs wilth growing children are likely to
increase over time, while their income for dependent childrem of all ages
remains constant, and when their children cease to be dependent their benefit
income will sharply decline. (Widows without dependent children, by contrast,
are 1likely to have relatively stable needs and stable benefit income).

Being on average older than deserted wives, their children will also
tend to be older and they are thus more likely to be able to resume full or
part=time work after a shorter period of being partially or wholly depend-
ent on benefit income than deserted wives. '

The majority of this group ~ widowed with children «~ who did cease
benefit were between the ages of 40 and 49, for whom the cessation rate at -
the beglinning of the 5% years studied was slow, increased slowly, and them
levelled out et about 20% ceased by the end of the period. The rate of
cessation increased with each successively younger age group, as did the
percentage ceasing for 'marriage and other' reasons.

Al degerted wives (1)

During 1962-66 just over 6% of all grants were to deserted wives, and
nearly 1 in 3 of these had ceased by July 1967. 4is the maln criteria of
eligibility for both widows and deserted wives with children relate to -the
age of the children, the age distribution of the mothers is similar -
covering almost the entire age range. However, deserted wives were bty
comparison over-represented in the under-30 age groups and also thogse who
were still on benefit at July 1967 were on average 10 years younger at grent
than widows with dependent children. A further significant difference
relates to length of time on benefit, While there was a 10 year age differ-
ence at grant for those benefits still current, the age difference .at grant
for deserted wives cessing benefit was only 2 years younger (estimated 42
years compared with 44). This could be explained by older deserted wives
coning off benefit fairly quickly, perhaps seeking employment as their child-
Tren grew up, epd also by some staying on benefit for long periods of time,
This latter explanation is borne out by two further findings. First, it has
already been mentioned that all deserted wives stay an average of 1 year
longer on benefit than all widows, but over the 5% years studied a higher
proportion of deserted wives ceased benefit than widows, This means that as
msny cease benefit soon, many others must continue to recelve benefit for
longer than the average 6.7 years for deserted wives., 41so,because they are
on average younger at time of grant than widowa, the potantial time on '
benefit is longer. This greater range of benefit duration ie borme out by the
finding that 408 of deserted wives benefitp curremt at March 1967 were granted
between 1962 and 1966, compared with nearly 60% before 1962,

411 deserted wives were grouped together for this analysis as only 5% had no
dependent children at grant and separate aralysis would have resulted in
findings with little if any statistical significance.
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Nearly 80F of all deserted wives are ststed to have ceased :
benefit for 'marriage and other! reasons. The unsstisfactory nature
af this cebegory 1s made clear when applied to deserted wives, most of
shiom cannot remarry as few are divorced, Reconcilistion is a possi=-
bility but cannot be convineingly put forward as a major reason when
eligibility for benefit depends on having teken proceedings to obtain
maintenance order. The establishing of a de facto marriage followed
by no benefit application or a consequent ineligibility ruling is also
a possible explanstion, as are many other ressoms. Time was not
available to hunt out all the possibilities and 1t is in eny case
doubtful if anywhere nearly a complete picture could have been
esteblished without a separate study on this category of resson for
cessation, carried out with reference to personal files from district
offices, ' '

Deserted wives had the highest and quickest rate of short-term
cessation, and there is also some indicatlon that those ceasing benefit
most quickly did so because of 'excess income! - presunably because of
return to work, The question that this raises, which cannct be
answered witbout a special study of district office files, is the extent
to which deserted wives, (and widows) come onto widows benefit for shorte
terms because of temporary disruptions to their normal inecome, which may
be maintenance payments, and how many come onte benefit intending to
recelve it long-term, and then find rates of benefit inadeguate for their
requirements and resume employment.

‘ Age at grant affects the pattern of cessations as for other bene-
ficiary types =~ the younger the deserted wives were at grant, the more
quickly more of them would cease benefit,

Analysis of deserted wives on benefit was on the whole less satige
factory than for widows; <firstly, because of the unsatisfactory nature
of the category used to describe the majority of this groups cessations,
(i.es 'marrisge and other!)} and secondly, because the limitation of only
5% years analysis did not permit adequste comparison of deserted wives on
benefit for a short time with those on benefit for a long time, which for

. many would have considerably exceeded the 6.7 year average duration for
this group. '

VIii IGHIFIGANCE OF INCOME EXEMPTICON FOR THOSE WITH
CHILDREN

How realistic is It to consider the amount of income which may be
exempted from income calculation for benefit purposes as an integral
part of sociel security provision for widows and deserted wives?

Graph 1 shows the annual cash amounts of basic benefit, motbers
allowence, family benefit and income exemption levels from 1946-68,
This is shown ag the rates would apply to widows with no dependent
children and with 1, 4 or 7 dependent children, For comments on
annual bepeficiary income to be meaningful some comparison should be
made with the income of non-beneficiery population. Three sets of
rates have been used for compariscn with benefif rates over the years
covered - first, average annual earnings in industries surveyed by the
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TABLE 5 : INCOME EXEMPTION 1947 - 1967 AS A PERCENTAGE OF MAXIMUM SOCIAL SECURITY PMTS AVATILABLE TO WIDOWS AND szam
WIVES WITH DIFFERENT SIZED FAMILIES OVER THE SAME YEARS

(Social security payment here includes basic widows benefit + where appropriate, mother's allowance, + allowance
for children after the first + family benefit)

NO CHILDREN WITH ONE CHIID WITH FOUR CHILDREN WITH SEVER CHILDREN

Max Lmum Income  Maximum Income  Maximm Income  Maxdmum ' Income
P8, SOC.EeC. P.a. 50C.5€C. p.a. S0C.88C, P.a. isoc.sec.
gﬁ?igzd $s $s # $s $s ¥ $s $s % $s $s ; 4
1947 23% 156 66.7 468 156 33.3 62k 156 25.0 780 156 ; 20.0
1949 260 156 60.0 468 156 33.3 62k 156 25.0 T80 156 20.0
1950 273 156 5T.1 kol 156 31.6 650 156 2h.0 806 156 .  19.h
1951 299 156 52.0 532 156 29.3 688 156 22.6 8l 156 18.5
1953 351 156 bl b 58k 156 26,7 THO 156 21.1 896 156 17.k
195k 351 156 Lk L 636 156 24,5 8hi 156 18.5 1,000 156 15.6
364 156 42.8 662 156 23.6 868 156 18.0 1,02k 156 15.2
1955 390 156 k0.0 662 156 -~ 23.6 868 156 18.0 1,024 156 15.2
1956 411 156 38.0 730 156 21.4 938 156 16.6 1,09% 1s6 14,2
1957 429 208 48.5 766 208 27.2 1,078 208 19.k 1,340 208 . 15.6
1958 468 208 Lhh 832 208 25.0 1,222 208 17.0 1,560 208 13.%
1960 Lok 208 1.7 884 208 23.6 1,274 208 16.4 1,612 208 ©  12.9
Lol 312 62.5 884 312 35.3 1,274 312 2h.5 1,612 312 19.3
1961 Lok 312 62.5 88k 520 58.7 1,27h 520 40.8 1,612 520 : 32.2
1962 507 e 61.5 908 520 5742 1,300 520 39.3 1,636 520 | 31.5
1963 520 312 60.0 936 520 55,5 1,326 520 38.5 1,66k 520 ! 31.0
196k 520 416 80.0 936 520 54,5 1,326 520 38.5 1,664 520 : 31.0
skl 416 77.0 98 624 62.5 1,388 62k 45.0 1,726 624 i 36.2
1966 598 Li6 69.5 1,092 624 57.2 1,482 62k 2.2 1,872 62 ' 33.3

1967 611 416 68.0 1,118 624 56.0 1,508 624 41.5 1,906 62 32,7
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Department of Labour(l), second, the average minimim wage of an adult
male general labowrer(2)and third, the average minimum wage of an adult
female shop assistant selling clothing(2).

Table 5 shows the income'exemption as a percentage of basic benefit
(+ mothers allovance + childrens allowance + family benefit where this
is applicable) and the changing proportion that this has constituted
over the years 1947-6T7 for different sized famjilies. :

As detalled reference to the graph and table 5 will concentrate
on current comparisons, 1t must be pointed out at this stage tbat they
clearly demonstrate the extent to which the relatlonship between the
amount of jncome exempted compared with benefit rate has fluectuated
over time as rates have changed. Also, that the level of income exempted
has always represented a lower percentage of total benefit for those
with children than for those without.

Let us nov examine the current rates of beneflt and income exemption
for each family type shown, (represented by the extreme right hand columns
of each histograph on Graph 1) and also the percentage of total benefit
payment that the income exemption represents. (This percentage is the
botiom figure in each of the four percentage columns in Table 5.

(a) A widow without dependent children

Although by earning the maximum amount exempted a widow could achieve
a 68% increase to her basic benefit, her total annual income would still
be slightly below the minimum shop assistance wage shown, and.well below
the average vweekly earnings in surveyed industries. As with all other .
beneficiaries living alone on basic benefit -~ with or without other
income to the exempted limit - she may apply for supplementary assistance
if she canpot manage on her income.

But, given the discrepancy between benefit plus exempted income and
‘average earnings in surveyed industries, 1t is at first sight surprising
that as many as 8,000 and more widows and deserted wives without dependent
children are on benefit. But it must be remembered that some will be
receiving benefit from choice because they are eligible for it and find
the benefit adequate for their needs with or without earned or unearned
income to the limit of the exemption. It is possible that the income
needs- of many of the beneficlaries are lower than for lower age groups,
partlicularly if a mortgage~free house was owned before loss of the husband
- or was provided after loss by a husband's Insurance or settlement. Some

(1) Industries surveyed comprise forestry, logging, mining and quarrying;
seasopal mamufacturing; food, drink and tobacco processing; textiles,
clothes and leather; building materials and furnishings; engineering &
wetal working; miscellaneous manufacturing; power, water and sanitary
services; bullding & construction; transport & coomunication; commerce;

" wool & grain stores; domestic & personal services & administration &
professional services. Wages are given as average weekly earnings, {used
in graph x 52) & include wages of males & females » adulis & Juveniles, both
full and part-time, but excluding working proprietors. They were taken frouw
annual reports published by the Labour & Employment Gazette.

(2) These.figures are simple averages of avard rates for the 4 principal

lodustrial districts at March 31 each year, as reported in the Year Books
in the section dealing with wages and wage rates.
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of these women will therefore choose not to work at all, and others wiil
deliberately choose to work part or full~time at a wage low encugh not
to affect their benefits. But snother group will remain on henefit plus
exempted income less from choice than necessity. Even If data were
available on past qualifications, training, work experience, present
preferences and local employment opportunities 1t would still be futile
to try and estimate the current earning potential of beneficiaries in-
general. It would not be possible to estimate the number of women who
could currently earn more than the minimum wage for a shop assistant.
cited, where the margin of full-time earnings over maximm benefit payment
is 80 low that there would be little financijal incentive to rellnguish .
the security of a benefit for the few cents extra to be gained.

The whole crux of the problem of widow beneficiary earmings, and
an explanation of the varlous pressures to remove limits on earnings,
may lie in the discrepancy between men's and women's earnings,
particularly at the lowexr levels.,

Scme , perhaps many, widows will be unable to earn enough to maintain

the level of living to which their husband's wage had accustomed them.

It is not necessary or possible given current data to speculate about -
exactly what proportion of a husband's wage would be required to

maintain & similar level of living; it is quite apparent from differences
in wage rates that while some women working full-time, or on benefit and
also working, could maintain & comparable level of living, others could
not. For example, using the wages already cited, the former wife of a
labourer who earned $1,51k p.a.(l) could earn over 75% of this wage if

she worked full-time as a shop assistant selling clothes. But the -
labourer's wage cited le much lower than the average for men and many -
‘women would be able to earn nothing like this percentage of their

former husband's salary. Scme, perhaps many, widows will have been

used to an income c¢loSer to the average in surveyed industries and yet,
gliven wage differences for men and wamen, and the likelihood of lack of
_recent experience at wellemald or full-time work, they will be themselves
unsble to earn enough not only to maintain former standards but, more
basically, to provide the minimum income that they currently need to

avold drastic financial readjustment. This will particularly apply to
wamen not left a mortgage-free house, or insurance or other financial
resources. There will be some women with expenditure needs little reduced
whose full-time earnings plus benefit, if this were permitied, would still
be less than the income their bushands had previously provided. Some wage
rates for women have remained so close to basic benefit rates that women
who feel they mist work but are forced by circumstances or lack of training
to accept low-pald jobs can work full-time and only improve marginally

on the income of women sble to stay on benefit and earn the amount exempted
by higher pald part~time work.

Removing, or even raising, earnings limits could certainly help
women in this situation but such action would seem to be both undesirable
and irrelevant to the main issue. All widow beneficiaries would then be
placed at an advantage compared with other working women, the benefit
acting as a subsidy to those who have been widowed or deserted, but whose
living expenses would be no more, and in many cases less than, say, a
singie woman. Also, unless such action was taken as a temporary measure,

(1) March 1967 rates.
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beneficiaries would be placed at a permsnent advantage if and when
wage differentials disappeared. On the other hand, if all women were
able to earn wages comparable with men there seems no reason why most
widows without dependent children should not work full-time or part-
time for any income or income supplement that they need in the sanme
way as most single women work. (With the proviso that retraining will
be necessary in some cases, particularly for older women and that even-
with retraining available, some in the older age groups could not be
expected to start or retrain for employment).

(v) A widow with one dependent child

During any time that such a widow was unable to work, for instance,
while her child was still an infant, or while no convenient work or hours
were gvallable, her total benefit would equal the wage of the shop assis-
tant cited, and if there were still a demonstrable deficit between her
assessed neeas and income then supplementary assistance would be
avallable. ' .

A woman in this category earning the maximum exempted income could

‘at present increase her benefit income by 56%. (See Table 5). She

would then be receiving considerably more than a general labourer and
only slightly less than the present average in surveyed industries - both
wages which would normally support at least two adults. Her chances of
being able to earn to the exempted level are quite high, as with one
child only, there would be few years, if any, that her presence would be
vital during the whole day. Even if she worked for shop assistant pay
she would only bave to work slightly more than half-time %0 earn up to.
the exempted level. GShe would, when earning, be apprecliably better off

~ thean, for example, a couple on invalid benefit with one child, with

the wife earning to the exempted limit and supporting one child and two
adults on $2.50 less per week{l). (For fuller details of this comparison
see Sectlion 8 following).

When her child ceased to be dependent, benefit would be received
at the basic rate with a lower level of exempted income, but if the bene-

- ficiary had been earning previocusly, the natural reaction of many would

Presumably be 1o change to full-time employment. But although when
children cease to be dependent the fall in benefit would be presumsbly
matched to same extent by & fall in expenditure, for some women, for
instance those unable to earn by full-time work more than the wage cited
for shop assistants, the fall in income may seem excessive. Income while
one child was dependent would be up to $1,79% comprising basic benefit,

-mothers allowance, exempted income and family benefit, while income with

no dependent child would be up to $1,028 comprising basic benefit and
exempted income, compared with $1,086/full-time wages 2s a shop assistant
selling clothes. For women without dependent children, or with a child
or children ceasing to be dependent, who can only earn wages at such a

(1) A ‘*family maintenance allowance' was introduced in July 1968,

which introduced some recognition of this discrepancy. For non~

. widow beneficiaries with dependent children {e.g. on sickness, invalid

benefit etc.) 50 cents a week is now paid for the second child, and
$1.00 for the third and each successive child. However, the example
glven above would not be affected as there was one child only.
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low hourly rate that & substsntial reduction in their income is
inevitable, an acceptable alterpnative may be retraining or refresher
progra.mes to enable them to increa.se their own ea.:m:l.ng potential.

(c) A widow 'Hiﬂ four dependent children

A widow in this category could aupplement her basic anmual beneﬁ.t,
vhich 1s slightly higher than the wage of & general labourer, by about
kO if she earned to the limit of the income exemption, which would -
then mean that ghe would be receiving slightly more than the average
wages in surveyed industries. The age range of her chlldren will
determine how many hours, if any, she will feel able to work, and many -
women with young children will probably not be able to work sufficlent ,
hours to reachb the limit of the exemption, particularly if their : '
potential hourly wage is lov due to lack of training, past experience .t
or available work. .

" (a) A widow with seven dependent children

A widow in this ca.tegory could supplement her basic annual benefit
income, vhich is only slightly less than the average wage 1n-surveyed
industries, by 33% if she earned to the limit of the exemption. But,
with seven children to care for it is unlikely that she would be sble
to work at all, For such a woman no incentive to return to work while
her children remsin dependent 1s likely to be effective even in the
unlikely case that it was felt desirable to encourage her.employment.
This does not of course mean that the income exemption provision could
be necessarily sbandoned for those with many children, but simply that
it cannot logically be regarded as an integral part of the benefit
provision of such women.

It 18 also in this group of women with many children that return
to full-time work at any time is unlikely because of their age when
" the youngest child ceases to be dependent.

Bummary of differences between those with and without children

Seven children are an extreme comparison with one child but this .
high mwber was taken in part to show the full renge of benefit changes,
which included at May 1966, a change from payments for each child up tb
6 to a payment for every child. Although the comparison is extreme,
scmevhere between 1 and T children, the level of income exempted
ceases to mean snything in terms of a mother's ability to reconcile
employment with ber family responsibilities. -

The followlng conclusions ca.n be dravn from the preceding
comparisons: - ?

1, VWhen s woman without dependent children is granted benefit, or
" when a beneficilary's children cease t0 be dependent a fall in
income 1s likely to occur which will be matched to some extent
by a fall in expenditure due to a reduction in the mumber the
. ipncome mmst provide for. If the deficit between needs and
benefit 1s up to $8 per week and part-time work is available
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then she. can remain on benefit and make use of the income
exemption provision. If work is not available then she can
apply for supplementary assistance to meet the deficit. If

the deficit exceeds benefit plus income exemption she can either
(a) -apply for supplementary assistance or (b) relinguish ber

" benefit and work full-time.

If & woman's earning potential is low because of lack of experdience
or training, or the lack of suitable work, the mmount she can earn
in full-time employment may be only marginally higher than the
amount that other women manage on from benefit and earnings to the
limit of the income exemption; many of whom will have higher earning
capacity and work comparatively few part~time hours for only }
slightly less finel income. -One of the main reasons for this,
which charges to soclal security provision will in no way alter,

is that lower range wages for adult females are considerably

lower than 't_:ho_sg ‘for adult males. .

If any fall in income when coming onto basic benefit is felt to
constitute hardship or to result in a defleclt to which the woman
cannot be expected to adjust the altermatives seem to be either
{a) full-time work ~ with training or refresher courses if these
are available and necessary to increase earning ability or (b)
supplementary assistance if retraining is not desirable, avall-
able or suitable, and where the size of any deficit provides
eliglbility. It is however unrealistic to suggest a higher or
limitless level of exempted income for widows without children,

&5 the exemption for this group is the same as for all other
beneficiaries except widows with children. Also it would place
widowed and desexrted wives at an adventage compared with single
vomen in the labour force, whose financial needs will in most cases
be even greater. -

The widow beneficiaries for whom the income exemption has moet
meaning in terms of practicality and financial adventage are those
who can earn to the limit by part-time work and thereby increase
thelr incomes to a level approachi ng or exceeding the average for
surveyed Industries. This is likely to apply only to those with
one or more children, who are able and willing to work and who
have jobs available which enable them to earn to the exempted limit
in the pumber of hours they feel able to reconclle wlth responsi-
bilities to thelr femily. While a waman with very young children
way feel unable to work, many will make use of the exemption as
their children grow up and by so doing will be able to increase
their Income to just below the average of surveyed industries where
there is one child, rising to above thls average where there are
four or more children. -

When & woman's last child ceases to be dependent there will be the

, Inevitable benefit reduction calling for declision and readjustment,

but before this stage 15 reached & woman with dependent children is
considerably protected from the detrimental and disruptive effects
of sharp income fall that may be caused by the loss of her husband,
and also from the deprivation relative to the rest of the comminity
that the loss of a father's income may have on the children. This
protection is given first, by the level of benefits and allowances
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in comparison with wages, which rise from an income equivalent
to the minimum wage of a shop assistant for a woman with one
child, to an income almost equivalent to the average wage in
surveyed industries for & woman with seven children. Secondly,

although the expense of childrens' upkeep will rise with their age,

80 will the mother's ability to leave the hame in order to work -
and supplement her benefit income to the limit of the exempted
amount. It mist be emphasised that, particularly for women with
4 or more dependent children who are perhaps not able to work to
supplement their benefit income, the level of securlty provided
by the benefit plus allowances is similar to the income that many

non-beneficiary couples receive, and from which they must provide

for children and two edults. For beneficiaries with 4 or less
children, who are probably the ones able to work within the
shortest time and earn to the limit of the income exemption while
5t111 maintaining the security of the benefit, total income will
approach or exceed that of the average in surveyed industries, -

vhich again, many non-beneficiary couples must make cover the needs

of children and two adults.

6. The income exemption also provides a flexibility to total income,

80 that mothers who manage normally on benefit income alone, could,

if faced with temporary higher expenses, work to earn up to the
annual amount of exempted income while retaining the security of
their benefit.

VIXII RECENT CHANGING PROPORTIONS COF WIDOWS WITH DEPEEIDENT CHILDREN
ON BEREFIT

In Section b it was found that although the proportion of widow
beneficiaries with dependent children increased fLrom 1945 to 1961,
between 1961 and 1966 the trend reversed. Causal relationships cannot
be established because of inadequate data and comparatively crude time
‘periods, for comparison. However, if changes in recent benefit rates
and allowable income limits are interpreted in terms of the likely
significence that these will have for different sized families, then
& connection between changes of rate ard fluctuation in grants to
different types of beneficlary becomes apparent.

The following assumptions have been made wher selectlng the cate=-
gories used in the table:- that widows without children and with only
one child will earn to the limit of the income exemption; that those
with 5 or more dependent children will not be able to earn; and that
those with 3 children mey or may not be able to earn. The income for
which percentage increases have been calculated includes, for women
with children, basic benefit, mother's and children’s allowances aod
family benefit.

-
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TABLE 6

Pl

Percentage increase in rates of widows bepefit between stn.ted m for
yariocus types of widow

Without | With 1 |With 3 children [With 5 |With 7
children child ~ |Barning| Rot children |children
Between * Earning to| Earning to earning Rot Not
Years limit of to Limit |1dimit "t{earning |earning
" allowdhle
. Income
1945 - 51 , ' 18.0% 25.0% 28.0% | 21.0% 23.5% | 19.0%
- 1951 - 56 20.0% - 22.5% 34.08 | 26.5% 28.9% | 24.5%
1956 - 61 42.0% 35.5% 29.0% | 39.0% h1.5% h.5%
1961 ~ 66 20.0% - 15.5% 10.0%6 | 13.5% B.0% T.0%
1945 - 66 100.0% 98.5% |10L.0% |100.0% | L01.5% | 98.0%

It can be seen from Table 6 that between 1945 and 1956 the highest
percentage increases vere to those with children - particularly those
with up to 3 children who could earn to the limit of the allowable income.

Between 1956 and 1961 the percentage increase of benefit plus income
exemption for widows without children was substantial, (42.0%) exceeding
the percentage increase of all but women with 5 or more ch:l.ldren. (In
fact, between the same years the increase of benefit plug exempted income
for women with 5 children was 49.0%, and for 7 children S4.0%, which are
even higher potential increases, but, as already discussed, 1t is unlikely

that many women with as many dependent children could earn at all).

Between 1961 and 1966 the pattern changed completely, women without
dependent children receiving the highest percentage increase of 20.0%,
vhile the percentage increase for women with children decreased as the
mumber of children rose untll for women with 7 children it was only a
T.Oﬁ: increase by far the lowest average increase since at least 1945,

Changes 1n benefit rates will affect two groups, firstly, those
on benefit alrsady, who will elther find increases adequate and remaln
on benefit, or will find them inadequate and come off benefit to work
full-time; and secondly, those not on benefit but eligible, who may
be attracted to a benefit 1f changes in rate make it appear adequate.
Thus fiuctuations in benefit mumber, (assuming & steble population and
constant remarriage and death rate), may be due to elther the attraction

- or felt inadequacy of changing rates of benmefit and exempted income.

It is not possible to tell whether the numerical increase of widows
and deserted wives without dependent children shown in Table 2 reflects
change in the total population. However, as the population trend shown
in Table 1 was for a sunstantial increase in widow age groups 50-59 whose
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children are more likely to be no longer dependent, and for a
decrease in those under 40, whose children are likely to be dependent,
then a decrease in mmbers of dependent children could have been
expected unless rates were proving more favourable to those with
children than without. Certainly the percentage increases to benefit
rates between 1945 and 1956 were greater for those with children,
particularly if a mother was also able to earn.

In the period 1956-61, when widows without children received a
substantial benefit increase, the numbers of childless widows on benefit
rose again (Table lc.) but increases for all were large during these
years, particularly if a woman was also earning, and the trend for an -,
increasing proportion of women with children to be on benefit continued,
numbers increasing from 1956 by 18% for widows and by 27H for deserted
wives. {Deserted wives are likely to have more younger and therefore .
dependent children and would therefore have received a greater increase
on average over these years when increases favoured the larger families).

By contrast between 1961 and 1966 the greatest lncrease both
pumerically and in percentage terms was for women without dependent
children, for whom the percentage benefit increase was by far the
greatest. Over the entire period 1945-66, benefits plus relevant income
exemption limits for the widow types in the table increased by around
100% for all types, but, however much changes in rate may balance out
over time, each change may well be accompanied by quite marked short-term
fluctuations in nunbers choosing to come onto benefit, which can be a
revealing way of assessing the intended effects and unintended side-
effects of rate and policy changes. . )

f .'b( FACTORS WHICH CAN ACT AS A DISINCENTIVE TO WOMEN'S EMPLOYMENT

Four factors that clearly will affect a woman's desire to work
are:~

{a) +the amount of her income from all sources;
' (b) whether or not she has dependent children;
(c) whether employers' policies and wage rates intentlonally
or unintentionally, encourage or discourage widows and
deserted wives from seeking employment;

(d) whether Social Security Department policies and rates
intentionally or unintentionally encourage or discourage

widows and deserted wives from seeking employment. -
(&) The amount of her income No information is available on the ’

income of those who could become eligible for benefit if income tests
were removed.

As far as beneficlaries are concerned, the only study made of
benefit reductions because of 'other income' in excess of the exempted
limit was carried out in 196k and covered all types of widow beneficiaries.
It was found then that 13.5% of beneficiaries received reduced benefits
because of other income. This was made up of 5.0% of beneficiaries with
‘dependent children and 8.5% of beneficiarles without dependent children.
Approximately 2,000 beneficiaries bad their benefits reduced by an
average of just over $60 during the year.
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It is also known, from personal files, that many other beneficiaries
bave other income o an amount Just below, or exactly on, the 1dmit of
the exemption and thus do not have their benefits reduced. This
impression could not be pursued further, or quantified, without an
extensive study of district office material.

if, therefore, a beneficiary is in receipt of income which exceeds
the 1imit exempted, but 1s less than the maximms at which she would lose
henefit eligibility it is likely to be for one of the following reasons:=

(1) she elther bas to work or wishes to work, but cannot or
does not wish to work full-time, and cannot get a Job
with the exact hours she requ.ires 3

{11) the reduction is due to unesrned incame - in which case
nothing at all can be assumed sbout her attitude to

employment.

(p) Whethe; or not she ha.a demndent children

As this variable ha.s been thoroughly examined in the preceding
sectlon it will not be further elaborated here.

(c) Employers' policies as an encouragement or discouragement to the
employnment of widows and deserted wives

The following points seem relevant to employers! ebility to
attract widow beneficiaries to the labour force:- , -

(1) the wages they pay;

(i1) the emphasis they place on. retraining or refresher
sciiemes for wamen returning. to the labour force;

(1i1) the arrangements they will make for part~time hours
to allow vamen to meet their domestic obligations;

{iv) the provision they make for child-minding facilities
: for wamen with younger children, if recruitnent is to
include such women;

(v)  the attitude taken by employers to women with dependent
children if their responsibilities require them to take
more leave, or csuse more absence in emergencies thap

- would be the case w:!.t:n employees without such respon-
' sibilities.

(d) Social Securlty De@rment pglicies as _an encouragement or
dieggumgement to _the emp gygent of widows and deserted wivee

* The welfare of children will always be a contentious matter when
increased employment of women is under discussion.

One of the reasons for the provision of mothers' allowances
relating to the number of dependent children was to ensure that mothers
could support their families without working full-time, and to emable
the mothers of young children to remsin at home.
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A large amount of evidence from modern research on child depri-
vation and disturbance shows that children below the age of 3 should
not be peparated from their mothers. Between 3 and the age of starting
school a high standard of care is neceseary 1f the child is to be
separated from the mother. School age children are clearly in need of
less hours actually in the mother's company, but opinion varies on the
age at which a child can be without the mother's company after school.
Clearly such a question depends largely on the feellngs of the particular
mother and her child on the matter, and on the availability and proximity
of alternative care for the chiid, which many will feel should be a
relative. But one problem to be overcose by all working mothers 1s the
care of children during sickness and school holldays. Employers of
married women can become involved in many of these issues and their
policy on, for instance, the provision of day-care faclilitles, part-
time work, time off to care for sick children and leave during school
holidays, will all affect the desirability of mothers working for them
and, perhaps the employer's ability to attract employees with children.

Given current benefit provisions, and the needs of employers,
widows, deserted wives and their children, before any policy change
encouraged, rather than permitted, women with dependent chlldren to
work it would be necessary to have evidence that:-

{a) sole~supporting mothers ought to work; or

{b) sufficient nurbers needed to work, for reasons
other than extra money only; or

(c¢) adequate care was available for their children
of all ages while they were at work.

X  SUMMARY OF ANSWERS GIEEE IN TEE PAST TO TWO REMITS RELATING TO
‘THE RAISING OF THE LEVEL OF INCOME EXEMPTED

No suggestion appears to have even been put forward in the past
asking for the complete abolition of the income test but many have
suggested that the amount of income exempted be imcreased.

In reply to a suggestion put forward in 1961 it was pointed out
that various ancmalies existed which in fact resulted in more favoursble
treatment of widows and deserted wives compared with married couple
beneficiaries, particularly those with dependent children. The reply
pointed ocut that in the case of ‘an invalid, sick or unemployed man
with wife and children the maximum income exempted is lower than that
for a widow with children and yet in the former situation there are 2
adults to support. Also that the basic benefit for these beneficiaries
becomes less favoursble by comparison with widows benefit as the numbexr
of children rises.

The situation has recently been remedled to & certain extent by
the introduction in July 1968 of a family maintenance allowance {F.M.A.)
for non-widow beneficiaries with 2 or more children.
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Table
Comparison of current weekly benefit and income exemption rates for
war widows, widows (and deserted wives), and invalids, with various size
families = - L ,
Receiving|Basic |Mothers|Family|Ecorme.| Total |Income |[Total +
benefit {Bnft jAllwnce|Bnft. |pension ' exemptn |exempted
because:f - or FMA earnings
. NO_CHILDREN IO : -
-—-—-——.-1 .
+ 1 adult |war widow | 8.70 12.25 | $20.95 | 8.00 | $28.95
+ 1 adult |widow  [12.25 $12.25 8,00 | $20.25
invalid 12.25 $12,25 8.00 | $20.25
+ 2 adults {invalid 22.501 $22.50 | 8.00 ] $30.50
1 CHILD , -
+ 1 adult |{wvar widow | B.70| 8.75 | 1.50 | 12.25 | $31.20 | 12,00 $43.20
+ 1 adult |widow 1z.25] 8.75 | 1.50 ' $22.50 | 12,00 | $3k.50
+ 2 adults |invalid 22.50 1.50 $2b.00 |1 8.00 $32.00
3 CHILDREN . o
+ 1 adult |war widow | 8.70| 10.75 | 4.50 | 12.25 | $36.20 | 12.00 | $48.20
+ 1-adult  |widow 12.25| 10.75 | k.50 $27.50 | 12,00 $39.50
+ 2 adults |invelid 22.50] 1.50 | 4.50 $28.,50 | 8.00 | $36.50
$_CHILDREN o .
+ 1 adult |[war widow | 8.70| 12.75 | 7.50.| 12.25 | $hl.20 | 12.00 $53.20
+ 1 adult |widow 12.25| 12.75 | 7.50 $32.50 | 12.00 $hk.50
+ 2 adults |invaldd [22.50| 3.50 | 7.50 '$33.50 | 8.00 | $41.50

The conclusion drawn as a result of a similar comparison in 1961 was
that however persuasive any argument may be for ralsing the income exemption
for widows, there was perhaps s stronger argument for raising the level of
income exempted for all beneficiaries with children.

An additional social security payment not included in the 1961 comparison,
which will be -added here for corpleteness, 1s supplementary assistance. Since
1951 supplementary assistance has been available for social security bene~
ficlaries and others whose essential comlitments cannot be met out of current
income or other resources, and who are unable o help themselves. The normal
supplementary assistance limits are currently $3.50 a week for ummarried
persons, or widows without dependent children, and $5.00 a week for married
couples or widows with dependent children, plus 50 cents for each chlld
in excess of 2. : _ :
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Receiving|Benefit + Supplmtry|Total |Bemefit |Supplmtry|Maximm
benefit | total assistnce}without] total asgistncepossible
because? ' of . earningiplus S of income

exempted + -
earnings
NO_CHILDREN
+ 1 adult . |war widow{ 20.95 3,50 |$2k.45 | 28.95 3.50 | $32.45
+1 adult }widow 12.25 3.50 |$15.75 | 20.25 3.50 | $23.75
+1edult [invalid | 12.25 3.50 [$15.75 | 20.25 | 3.50 | $23.75
+ 2 sdults {invalid 22.50 5.00 [$27.50 { 30.50 5.00 | $35.50
1 CHILD
+ 1 adult |var widow| 31.20 5,00 }$36.20 | 43.20 5.00 | $38.20
+ 1 adult |widow 22.50 5,00 |$27.50 | 34.50 5.00 | $39.50
+ 2 adults |invalid | 24.00 5.00 |$29.00 | 32.00 5.00 | $37.00
3_CHILDREN 1
+ 1 adult |war widow| 36.20 5.50 [$41.70 | 48.20 .| 5.50 | $53.70
+ 1 adult |widow 27.50 5.50 1$33.00 | 39.50 5,50 | $45.00
+ 2 adults |invalid | 28.50 5,50 |[$34,00 | 36.50 5.50 | $42.00
5_CHILDREN
'+ 1 adult {var widow| 41.20 6.50 |$47.70 | 53.20 6.50 | $59.70
+ 1 adult |widow 32.50 6.50 1$39.00 | k.50 6.50 | $51.00
+ 2 adults |inwalid 33.50 6.50 |$40.00 | 41.50 6.50 | $4B.00

When the situation was again revieved towards the end of 196k,
following a suggestion that levels of exempted income be raised, 1t was
felt that the proposed change would not be justified for the rollowing

reasous i~

{a) All benefits can be supplemented by supplementary assistance
payments and widows with children are the only group with

-~

<

o)

any extra differentiation ror exempted income,

Any increase in the level of income exempted would only help
those with other inccame, but the majority on benefit have none.

There iz no reason t0 assume that some widows without children
would return to the labour force.

The reverse is likely to be
true, that some now working would reduce thelr hours or stop
‘working ani apply for benefit for the first time.
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(a)

(e)

(£),

(1)

(1)
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Any increase in income exempted for widows without children
could. be interpreted by the public as a recognition that
benefits are inadequate and could lead +o Pressure for
upward ad,jusment of all beneﬁts.

If levels of exempted income were higher for widows than .
Tor age bepeficiaries then there wonld be sme reluctance
to tra.nafer to age benefit at 60

It would. be dirf:l.cult to justify higher income exemptions
for all widows while married beneficiaries with children
remained at a lo_w_er x;a.te.

Raising the- income exempted could have the undesirable
effect of encouraging some widows with children to take
part-time employment outside the home to such an extent

“that thelr children might suffer neglect.

If the income exemption for widows were raised it would be

very difficult in future to raise the rate of widows' bene~
Tits and mothers allowancé because of the need to msintain

the relationship between wage levels end the limit of

: benefits plus other income.

Estimates of the cost of such 4 change wcmm be complicated
by lack of 1nforma‘tion on:-

(1) beneficia.ries attitudes to increased earning ca.pécity;

(2) the proportion of beneficiaries who would be ca.pa.ble
of earning; )

(3) insufficient information on non-beneficiaries.
The Social Security scheme is a closely integrated one and

changes in benefit rates, income exemption levels etc. can
seldom be made without coxrresponding changes being made for

" - other classes of benefit or pension. '

X1 CONCLUSIONS

- Aa Specificelly rela.ting to the remova.l of the Income test From widows

b&as:it_s;

Hany ‘Teasons ha.ve been put forward in the past for not raising the

removal.,

levels of exempted income and all apply even more strongly to its complete

(Some of these ave quoted in Section 10). In addition, the

ro.'l_'l.owing reasons a.r:Lse from the present study:-

“le HNothing is known sbout the motivation and circumstances of

vidows (and deserted wives), on benefit or ' Dot on benefit who
do not choose to work.
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inadequate and in need of revision, rather than examining

3k,

Ir widows (and deserted wives) work part-time and emrn to the
level of the income exemptiom but do not find this adequate
there is the alternative of full-time work if this is avail-
able, or supplementary assistance, 1f 1t is not, or perhaps
both if the wages are so low that a deﬁcit between income
and demonstrable needs stlll oeccurs.

The Department has a responsibility to ensure that women are
not encouraged to work to an extent which would he against
the best interests of their children.

If benefit rates for widows and deserted wives are felt %o be -

r

basic benefits and income exemptions for widows alone it wounld

be preferable to review all rates for beneficiaries with child- . "
ren, including widows, Invalids, the sick and the unemployed;

and all rates for beneficlaries without children ~ :l.ncluding

of . course, widows without dependent children.

The level of basle benefit and income exemption for a widow
with no dependent children is the same as for eny other
beneficiary living alone. There is no reason why any diffe-
rential treatment should be given, unless it is for retraining
after a lengthy absence from employment, and the same, or
similar, retraining would be equally relevant for long-term
slckness or suitable invalid beneficlariles.

Although calculation of estimated extra cost that such a -

change would incur is fraught with great difficultles it is :
tentatively estimated at between 3 and 8 million dollars. :
(See Appendix A).

The percentage increase on benefit that exempted income limite
represent varies for widows without, with few and with many
children. Also although for some beneficiaries the income
exemption forms a realisable and integral part of benefit
provision; for others it is a possible extra; while for
others it is merely an unrealisable right vhich cannot logically
be regarded as pert of their bemefit provision. Thus the
removal of any income limit to benefit ellgibility would be most
helpful to those who currently restrict their earnings, or.who
are at present ineligible because they already receive income

in excess of the limits. But for the unknown mmiber of women

unable to work, or only able to earn low wages, or with dependent =
children who they choose not to leave, removal of income limits -
would result in no improvement whatsoever. As such a4 change

would increase inevitable differentials between widows in L

different circumstances, and also place all widows and deserted
wives at least potentially at an advantage compared with other
beneficiaries and other marital status groups, the removal of
income limite from widows benefits can only be regaxded as
inequitablie and undesirsble.



B. General Conclusions

Widows and deserted wives, with or without dependent children,
canno{ in any way be considered to form a homogeneous group. One of
the most striking findings of this study has been the extent to which
widow beneficiaries fall into at least 3 separate groups, with age )
structure and beha.viiu__jc:__ Patterns which differ markedly from.each other. '

For example, widows and deserted wives witbout children resemble .
single women in their fifties in many important ways. Most of them will
have to partly or wholly support themselves unless they have independent
means, but on the other hand they will usually be without the demestic
responsibilities requiring that hours be tallored to the convenience of
others. They will also usually maintain single person households, which '
are invariably proportionately more expensive than households for two
Or more persons. On the other hand, if the income of widows and deserted
wives falls below laid down limits they have the advantage of eligibility
for benefit by virtue of age and length of marriage, whereas & single
woman could qualify for the same rate of benefit only if sick, invaldd,
unemployed, or in certain cases, because she was granted age benefit
Prematurely at 55. And yet in many cases a widow or deserted wife will
.have been left with greater security in terms of home and income than
most single women can achieve. Also, although a widow or deserted
wife's income may be less than the previous wages of her husband, because
she is likely to have less work experience and a woman's lower average
wages; nevertheless if she returns to work she will not usually eern
less than the wages of most single women.

Widows and deserted wives with dependent children, for purposes of
comparison with other groups can be divided into those with children of
Pre~school or primary age and those with children of secondary school
age. Mothers of young children on widows, sickness, invalid and unemploy-
ment benefit and mothers who are married, divorced, legally seperated or
living apart have very similar characteristlcs and problems if the income
from whatever source, on which they must maintain a household, is felt
t0 be inadequate. In common with other beneficiaries there is & limit
placed on the amount that can be earned without affecting benefit .
eliglbility but this amount is higher for widows and deserted wives.
than for other beneficiaries. This means that while it may be easjer for
a woman wilth a beneficiary husband in the house 4o lesve young children
in his care, and although the basic rate of benefit for & man and his
wife takes account of two adults, nevertheless, a widow with mothers
allowance, ¢hild supplements and exempted income will in fact receive
more for the maintenance of herself and her children than & beneficiary
couple willl receive for the support of two adults and their children.

Canpared with this situation is that of a young married mother whose
husband is on a wage felt to be inadequate for their needs, for example
the wage of a general labourer, which will provide less for the support
. of two adulis and their children than a widow on benefit plus supplements
will recelve without working. There are similar problems for such a wife,
1f she wishes to supplement the family income, in terms of child care,
sultable work and hours. But on the other hand if such a mother can work
there is theoretically no limit to the amount she can earn, and her husband's
vage will only be altered to the extent that his wife's employment affects
his taxation rate. ‘
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In ancther important way widowed mothers of young children resemble
dfvorced and single women of the esame age, namely in their chances of
remarriange. While children do lessen this chance, children notwithstanding,
the younger & widow is, the greater her chance of remarriage. On the other
band, a degerted or separated wife on benefit more ¢losely resembles a
young married woman with say a chronic inwalid husband or & husband in
hospital as a long-term patient. She is not free to remarry, yet :
possesses neither the financial advantage or assistance with child care
that married women usually enjoy.

The widow or deserted wife beneficiary with secondary age children
is very similar to a married, divorced or legally separated wife in terms
of her sbility to choose hours for work which conflict little, if at ail,
wiih her domestic obiigations. It is also more likely that at the age of
having ciildren at secondary school all of these women will have reasonably
permacent nousing arrsngements. Widows, perbaps more than other marital
status groups ara likely to resemble married women in owning, (or being

left) a.mortgage-free house, vhich would put them at an immediate financial

sdvantage compared with those who, without the support of a husband, have
the additional cost of rent or mortgage payments.

Thus it can be seen tlmt not only do widow beneficiaries fall into
at least three semarate groups of differing age and family structure,
bat also they share many of the characterdstics which distingulsh their
financial situation and earning potential not so mich with other widow
Yeneficiardes as with other types of beneflelary, or with other marital
status groups within the general population. The Social Securdty Department
recopnises two distinct groups of widow beneficlaries - those with and
without children, while the avallability of supplementary assistance to
thogse who are themselves ungble to meet any deficit that remains also gives
recognition to the fact that some women will not be sble to earn, or will
not be able to earn enough. By contrast, discussions of widows in news-
papers and other mass media all too frequently refer to widows as if they
were one hamogencus depressed group, while deserted wives, who would
Yogically be included in such astereotype, are usually omitted altogether.
Woat emerges from the present study is the finding that although many
widows and deserted wives of all ages and family size are likely to be as
well provided for as non-widows or non-beneficiaries of the same age and
faxily size, nevertheless, some hardships resulting from differences in
financiasl, gocial and employment needs are probably not being adequately
fdentified and met. And any benefits that would accrue from pin-pointing
wveaknesses of provision for widows and deserted wives would inevitably
fmprove the situation of non-widows and non—benericiaries who were

sinilarly placed.

Ag far as social security prcn'.taicn goes policy and rate changes over
the years have recoguised increasing mmmbers of sub-groups for whom diffe-
rential provision must be made. For instance, in 1938 provision for widows
wag extended to cover thogse who 444 not have dependent children, and in
1945 to the wives, not widows, of deserting husbands and of husbands who
were mental patients. Other changes bave introduced differentials between
beneficiaries related to differing needs - for instance, the gredual
increase since 1954 in the mmber of dependent children for whom payment
is made, and, since 1961, the differing rates of exempted income for those
vith and without dependent children.

-
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However, still not enough is known about the differing charsc-
teristics and needs among widows, deserted wives and their children to
ensure that social policy can be tallored to provide in an equitable
manney for diversity of need, not only relating to direct cash payment
but also indirectly related through need for retraining, job Placement,
increased employment opportunities, child-minding fmeilities, public
end employer attitudes, and regional variations in all of these,

Within social security, exemption for income is the most obvious
exsmple of & provision, which, in practice as opposed to theory, is
likely to differ greatly in its effects depending on characteristics
of the beneficiary which the provision itself is not sufficiently sen~
sitive to distinguish. And 1% is possible that & study of non-benefi-~
claries and former beneficiaries would show that just as many problems
can be caused, when & provision is more favourable to one Lype of
beneficiary than another, than are solved by its introduction. It is
not known, for exsmple, how many women with children cease benefit because.
they have only the alternatives of no work at all, or full-time work, and
were on & benefit they found inadequate for their needs. It is not known
hovw many women with pre~school children find the $12 income exemption an
incentive to employment, nor if there are cases where a mother's comsequent
employment, is not in the best interests of ker children. It is not known
why widows without dependent children and between the ages of 40 and 49
are under-represented in the female labour force by comparison, not only
with single but also with married women. The income exemption could,
here, be acting as an actual dis-incentive to full-time work. Or, the
inclination of the widow, or the hours of work available to her.may -
preclude any but part-time employment. Or, the total full-time wage that
she could earn, either because of lack of training, or experience, or
because no cother work is avallable may be so low that she does not feel
it worthwhile to resume employment.

More data is needed on the characteristics of those who apply for
widows benefit compared with those who do not; and on those who come
of{ benefit because they feel their financial needs are not being
adequately met, compared with those who have chosen alternative
provision for other reasons.

Not until specific studles are made of such topics can the current
situation be fully assessed in such a way that any resulting suggestions
for improvement relate to the desirable basic aim of cohesive, long-term
policy probably involving not only social security policy on rates of
benefit but aiso that of employers on female workers, kindergarten, play-
centre and other voluntary bodies on the care of young children, govermment .
and empiloyers schemes for advising, retraining and placing women and
statistical services for thorcughly recording changes in relevant trends.

Ag far as social securlty policy alone is concerned the success of
changes in policy and rates could perbaps be partly judged by a pause in

* protests and recommendations fram groups championing the cause of widows.

But satisfactory assessment of the adequacy of provision - both in cash .
and coverage - depends on systematic evaluation of the changing situation
and behaviour of widows and deserted wives both on benefit, and in the
total population. )
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Ultimately the success or failure of social security benefits
to provide for those they are intended to assist can only be measured
by comparing benefit provisions with the range of alternatives to
which potential or actual bepeficiaries are elther driven or atiracted,
and assessing these alternatives in terms of thelr compatibility or
otherwise with the aims of policy. Only by striving to understand why
the broad petterns of behaviour within the widow and deserted wife
population are as they are, can future changes in rates and policy
effectively ensure the adequate provision and coverage that policy
makers are endeavouring to provide. '

L2
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APPENDTX A

LOST OF REMOVING THE INCOME TEST
A. Corrent beneficiaries

If the income test were removed there would be an automatic inérea.ée

in the cost of benefits already granted because reductions made for other
income would cease to be necessary. '

For the year ending March 31 1968 the actual expenditure on widows,
deserted wives and special* benefits was $11,99k,62L.

The estimated maximmm possible expenditure on these benefits is
&lven below. The beneficiary numbers used are the saverage for each
category -~ e.g. widows, deserted wives and special beneficisries, with
and without children, on benefit during the fipancial year 1967-68.

1. Maximum possible expenditure for year ending March 31 1968

Number of Number of Annual cost at rates

Women Dependant current Jan.67 -
Children June 68
Widows 13,988 11,398 $11,231,337
Deserted wives 1,220 2,078 1,174,160
*Special beneficiaries 92 15k 83,304 "
15,300 13,630 $12,488,801

¥*Special venefit = benefit paid at widows' rates for certain
mental patients' dependants.

The difference between the actual cost and the maximm possible
cost was over $494,000, or about 4%, which can be assumed to comprise
benefit reductions made because income exceeded the exempted limits.

In order to make an estimate of cost which is as close 1o present
conditions as possible the maximm cost for 1967-68 must be adjusted
to include - additional bereficiaries since the date used sbove, i.e,

since the mid-point of the [inancizl year and

~ addlitional costs arising from rate increases at June
1968, :

The most recent analysis of the numbers of widows benefit recipients
into types of beneficiary was at March 1968.
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2. Additional mmbers of benpeficiaries and children by March 31 lﬂ‘

Bumbers of Mumber of Annual max. cost
wamen dependant at rates current
children ~— at March 1968

Additional widows/

deserted wives/and :

special beneficiaries 212 220 $186,303
by March 1968

Higher bemefit rates came into effect on 12 June 1968. These
inereases were an additional $26 p.a. added to basic benefit and an
a,d.ditional_$26 p.a. added to mothers' allowances.

3. Additionmal cost resulting from increases of 12 June 1@

Number of Number of Additional anmual

women  dependant cost from June
_ ‘ children 1968
Widows 14,226 11,675 $517,868
Deserted wives 1,193 2,019 52,598
Special beneficiaries 93 156 3,796
15,512 13,850 $57h,262

Therefore, it no reductlons were made for excess income, if the
numbers of beneficiaries remained constant at the March 1968 rates,
and if the benefit rates remained as they are at present, then the cost
of widows benefits per annum would be:-

1. $12,488,801

2. . 186,303
3. 5713-,262
A. Cost for current $13,249,366 (= $13,250,000)

beneficiaries

This represents an increase of over $1,254,000 = or 93% « on the
cost of widows benefits for the year ending March 31 1968.

B. Additional costs if incom st e b ef
increasged ’

We 40 not kmow how many not on benefit are in fact ineligible,
nor 4o we know the reasons for their ineligibility. It is therefore
not possible to know how many women would become eligible and come into
benefit if the income test were removed.

As the total number of deserted wives in the population is not knowm,
no estimate at all is possible for this group. Also no estimate can be
made of those eligible for special benefit.
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For widows any estimate can only be made within a wide range fraom
minimm to maximm numbers. This is because no accurate assessment can
be made of those widows at present without dependant children, who would
nevertheless be eligible for benefit because they meet alternative
requirements.

The mumbers used in the widow estimate which follows are based on
female age distribution 16-59 at December 1967, the percentage of widows
4aken from the 1966 census and the distribution of dependant children
taken from the 1961 census. Such a fragmented base for an estimate is
not particularly satisfactory. But any error which is introduced as a
result of this base is of little significance because of the wide range
between the maximum and minismum of the final estimate.

Estimate of cost for widows not on benefit at March 31 1968 who could
be eligible if the income test were removed

It.is estimated that 7,930 widows between the ages of 16~59 were
not on benefit; 6,550 of these without children, and 1,380 with children.
It has been assumed that some unknown percentage, between O and 100% of
all widows without dependant children, who are aged 40-59 would be eligible
for benefit because they meet alternative eligibility requirements. This
would mean that up to 6,380 widows without dependant children must be
included in any estimate of cost. It is estimated that 1,380 widows with
dependant children have a total of 2,530 children.

Maximum/minimm extra cost for widows who could become eligible for
benefit if the income test were removed

Minimum MaxXimum

Peils Dol
Basic benefit for 0 - 6,380 @ $637 p.&. = $0 -~ $4% , 064,060
Basic benefit + _
mothers allowance for 1,380 @ $1,092 p.a. = $1,506,960
Allowance for second and _ $59 800
- ?

subsequent children for 1,150 @ $52 p.a.

Total:= Minimm $1,567,000 = Maximm $5,631,000

A +B Additional costs to current benefits + additional costs for widows
who_could become eligible

This estimate added to the estiwmate of additional cost for current
beneficiaries if income test were removed gives a range from & minimum
of nearly $15 million to a maximm of nearly $19 million, or an increase
of from 23.5% to 57.5% on the cost of widows benefits for the year ending
March 31 1968,

These calculations only give an indication of the scale of possible
expenditure if the income test were removed. It must be remembered that
no egtimate has been possible for the further additional cost of deserted
wives and special beneficiarles who could also become eligible 1if the
income test were removed.
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