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SYHOPSIS 

( 1) In d iscussing superan~·1uation, or income supp lements for the aged, 
one must look first at the goals such a s cheme should aim for and t hen 
at methods which can be used to implei:nent the scheme; 

(2) If social welfare programmes are instruments for redistri.buting 
income r the amount of redistribution req uired and the leve l to which 
incomes s hould be raised will be dete r s ined by the view taken of the 
role of ~.:: uch programmes (whe t h2r libe ral or collectivist) as much as 
by any articulated goal. 

\ 3) Progranunes may b e uni veral (available as of right to all who fit 
within a predetennined class ) e r selective (availab le on proof o~ need) 
and eceonomic factors will influence i mp l eme ntation. Becaus e universa l 
program.mes are e xpen s ive, giving to t h o se not in need as we ll a s to 
those in need, s e l e ctive program.mes to r a ise the status of the deprived 
without stigma may b e used; 

( 4) There are four sets of alte rna tives (funded/pay-as-you-go, contrib -
utory, flat-rate earning-related, means-tested/taxable). 

(5) Th e U? K? solutions, building on Na t ional Insurance are both contrib-
utory and pay-as-you-go. Ti1e 19 71 scheme was inte nded as a fall- back 
for those not b e tte r covereed elsewhere, the 1 9 75 scheme, intended as 
a new deal for women, invovlved more re~istribution and a higher level 
of pens:.:_on s . 

(6) N.Z. has had un i versal age benefits for some time. N.Z. Super ann-
uation, funded a nd contrib u tor¥ , covered only the employed and efforts 
were ma de to extend coverage to dependant--~inders. National Super-
annuation was basically an extension of existing benefits. 

( 7) Most schemes make assumptions about the role of ·.wme n. especially 
that childras ing will be a woman's main job and that it will haue no 
ecomornic value, and that a wife will be dependant on her hu3band as b 
breadwinne r. 'l'hes e a s sumptions are no longer validly made about N. Z. 
women 

(8) To set up a social welfare prograidne, a governme nt must assess the 
needs of thw corrmmnity, articulate its goals and hhen des ign a scheme 
Just as feminism seeks social justice for the individual, so should 
social '.ie lf are program.me s. 
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INTRODUCTION 

Each community adopts for itself a set of values 
on which the people of the community set grea t 
store. These range very widely over such concepts 
as physical fitness, hospitality, thrift, industry 
and fre edom. Th e laws and social structures of 
different communities refl ect the values which have 
been adopted. 1 

Though most developed countries have social welfare 

services , the values which these services uphold differ 

from country to country, as do the ways in which these 

services are offered. This paper looks at State provision 

of income suppl emen ts for the aged, particularly wom en, in 

New Zea l.and, and examines the values and methods ex emplified. 

The pap er uses the term superannuation, defined by the 

Shorter Oxford English Dictionary as "the allowance or pension 

granted to one who is discharged on account of age". Other 

definitions explain superannuation as a scheme of deferred 

remuneration, accumu lat ed during the . employee's lifetime to 

provide a continuing income after retirement. 2 The British 

prefer the label pension, the New Zealand Social Security Act 

1964 refers to the superannuation benefit (usually called 

universal superannuation) and the age benefit - the term 

pension having been dropped in fav01r of benefit because of 

1 Victoria university at 
wet1\ngton 
Law Library 

.. 
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the ·stigma attaching to those receiving an old age pension 

under the scheme devised by Seddon in 1898. 3 In this paper 

superannuation is used in a neutral sense to denote an income 

supplement for the aged, since a narrower definition ("deferred 

remuneration") may beg some of the essential questions that 

need to be answered before a scheme is devised. Such questions 

fall into two groups: What· are the goals such a scheme could 

or should aim for; and what are the best methods of implementing 

these goals? 



GOALS 

The goals of a social welfare measure will be closely 

related to the values adopted by a community - a society 

that values self-reliance highly is unlikely to place as 

4 much emphasis on State provision for the aged. There have 

been many attempts to articulate the goals of a social welfare 
. 5 

system - the Royal Commission on Social Security saw a choice 

among four possibilities: 

l . Subsistence: to maintain life and health 

2. Belonging: to belong and participate as a full 
member of the community 

3. Equality: to have the same standard of economic 
wellbeing as everyone else in the community 

4. Continuity: to continue to preserve a past 
standard of living if earned income ceases 

The Social Se curity Act 1938 introduced benefits at sub-

sistence level, but they were intended to be raised as the 

economy improved - the expressed goal of the Labour Party had 

been since 1919 a system of universal pensions as a right of 

citizenship and guaranteeing the "prevailing standard of 

1 . . 6 lVlng". The Beveridge Report on Social Insurance in the 

United Kingdom in 1942, on the other hand , maintained that 

it was not the business of the state to provide benefits of 

higher than subsistence level - if people wanted more, they 

h . . 7 s ould make use of voluntary insurance . 

3 
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In New Zealand today it would seem that we have moved 

beyond a goal of subsistence to something higher. The Royal 

Commission on Social Security believed that the goal of 

belonging was desirable as well as desired: 

Proper evaluation of these goals depends on a clear 
idea of whom one is trying to help. We think it is 
those who, for various reasons, cannot adequately 
help themselves. The subsistence and be],_onging goals 
are specifically directed at helping such people. 
Equality goes beyond them and seeks to raise the 
standard of living of all whose present standard is 
below an average and to reduce those above to that 
average. Continuity (when it goes beyond belonging) 
aims specifically to help those who wish to preserve 8 higher individual standards than belonging can confer. 

Dr. W. B. Sutch ha~ a slightly di£feren~ vision: 
All New Zealanders should share , as of right, in 
the total production of the community because they 
are New Zealanders; that is, they share not because 
of their poverty or even necessarily because of having 
paid tax es or made contributions ... The level of 
sharing should not be at poverty level or modest-but-
adequate level but at th~ level of the typical New 
Zealand living standard. 

The choice and articulati?n of such a goal by a govern-

ment is of course a matter of policy, but it is also a matter 

of economic expediency - the best intentioned scheme will be 

worthless if the country cannot afford to pay for it. Even 

more, the policy goals of a government must be supported by 

the ·community - no scheme will succeed if the community is 

unwilling to pay for it. So the government must juggle what 
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it wants to p·rovide, what the country can afford at that 

moment and what the public wants and is willing to pay for. 

This is linked to the process of redistribution of 

assets, for social security systems are basically instruments 

for redistributing income among different sections of the 
. 10 community. One method of redistribution is ·through income 

tax - if the rate of taxation increases with income, and the 

range of income from rich to poor is wide, schemes financed 

from general taxation will redistribute progressively from 

rich to poor, since the poor will pay less in tax and are 

likely to receive more benefits. Similarly , schemes financed 

from taxes will redistribute from earner to non-earner, from 

those working to those retired, from those without families 

to those with families (if the latter groups get benefits) -

broadly from those economically active to those in need, the 
11 victims of the economic system. Tax exemptions, however, 

tend to be regressive - those pn a higher marginal tax rate 

g et greater benefit than those on a lower rate, since tax 

exemptions are usually flat rate, not percentage, . 12 exemptions. 

Similarly, indirect taxes (sales taxes, excise taxes on tobacco 

and liquor) since they are related to consumption and spending 

patterns, not to income, fall more heavily on those with lower 

incomes than those with higher incomes, if consumption patterns 
. . 13 are similar. (It must be noted that while there is still 
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progressive redistribution in schemes financed from taxes in 

New Zealand the redistribution will not be so great where the 

range of incomes from high to low is small and a majority of 

d . . 14 taxpayers cluster roun the median income - since the 

marginal tax rate is not as high in Britain (90%+) and is 

reached fairly quickly (60% at $22,000) the money for benefits 

comes very often from those who are receiving benefits, and 

some authorities assume tha:t in such circumstances benefits 

should be financed other than from taxes, to gain wider re-

d . "b . f . 15) istri ution o income. 

The redistributive effects will be affected by where 

the money goes to, as well as by where it comes from. Welfare 

. . . 16 . programmes may be direct or indirect: direct programmes 

transfer resources from one group to another (benefits under 

Social Security, for example), indirect programmes use 

techniques for controlling private behaviour to achieve the 

same result (minimum wage laws, for example), both methods 

being controlled by the government. The amount of redistri-

bution will be determined by the ideology of the society 

(thus a socialist state is presumed to -want the maximum re-

distribution from the few to the bulk of the population) but 

the . direction of the redistribution is usually assumed to be 

from the rich to the poor. However, as many authorities have 
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pointed out "such redistribution does indeed go on, but it 

is a trivial phenomenon compared to the redistribution within 

17 the middle class" This is particularly so in New Zealand 

wh ere the extremes of rich and poor are seldom found, and it 

is also affected by universal welfare programmes (available to 

poor and middle class alike) and by the sources of funding for 

social welfare programmes (th e tax structure of New Zealand 

where most programm es are financed from general revenue, which 

com es largely from income tax). 

Even though welfare schemes in New Zealand could be 

described as enlightened self-interest on the part of the 

middle class if the redistribution is often within the middle 

class, we are well aware that there are those in New Zeal.and 

who are in need. Poverty means a great many things, only some 

of which can be measured. 18 If poverty is moneylessness, the 

lack of wherewithall to provide human needs and to function 

within society, it will vary in definition from society to 

society. The basic elementary human needs, food, clothing 

and shelter do not vary, but the level at which a community 

considers they should be met, will vary greatly - a poor person 

in a large U.S. city may be better off in absolute terms than a 

poor person in an underdeveloped African state (his clothing, 

his house, his access to services such as telephone , electric 

appliances , transport) but relative to the society in which he 
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lives, his economic and social we llbeing may be very low. 

But poverty may be more than lack of money, it may be power-

lessne ss. 

The poor do not differ from their fellow man (or 
women) me r e ly in th e size of their paychecks. 
Many are d ependent psychologically as well as 
economically ... _They are more likely to live in 
unhealthy surroundings in physically unsafe 
structures ... The poor lead lives that are, or 
seem to th e m to be, ordered largely by f6rces outside 
their control - by people in positions of authority, 
by perceived evil forces, or by "hard luck" 
Poverty is measured in terms of a lack of power as 
well as money. This power, moreover, is that of the19 
most ess ential sort, control over one's own destiny. 

It can be argued that poverty is always relative: poverty 

is the term appli e d to the condition of the lowest economic 

group in society, and as the general income level rises, so 

will the poverty line - poverty is only inequality. Certainly 

basic. human needs are absolute, but minimum living standards 

will be higher in a rich or developed economy than in a poor 

or underdevelop e d country . It is impossible to have poverty 

. h . . 20 . . b . . . 
wit out inequality but it may well_ e possible to eliminate 

poverty and yet still have a society with some degree of 

inequality in the distribution of income, of economic position 

21 
or even of power in general. How a society views inequality, 

and what it sees as poverty will determine the shape of its 

welfare goals. 
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Many methods have been devised to measure minimum 

income requirements or to assess a poverty line. They can 

. 22 
fall into three groups: 

1. The "basket of goods" approach: a reasonable 
assessment of the goods and services required to 
maintain wellbeing is made and costed out. 

2. The relationship between income and expenditure 
approach: Engel discovered that the proportion of 
income spent on food rises as income .decreases and 
this relationship has been investigated and found 
to hold good in New Zealand. 23 Thus a lower-income 
farnily spends about one quarter of its income on 
food - if a family spends, say, one third of its 
income on food, it can be assumed to be in need, or 
below the poverty line. 

3. The relationship to wages approach - those whose 
income is less than a proportion of the average 
income are assumed to be in need. 

In assessing the need for benefits in New Zealand, we have 

tended to use the third method and relate benefits to an 

average wage. The problem here is that if the wage is an 

average wage, there will be those who earn below the average, 

so that if the beneficiary's income is set at a generous 

proportion of the average wage, he or she may be better off 

on a benefit than while working (this may be a disincentive 

to work, and thus should be avoided if productivity is to be 

increased) . 

Though the need for state involvement in the welfare of 

deprived groups is now seldome denied, there has been a 

polarisation of views on what the extent of the involvement 
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should be, into two groups, which Sleeman calls the "liberal" 

and the "collectivist" approaches. The "liberal" has a belief 

in the overriding importance of the free market. 

Thus, while accepting that there is a public interest 
in ensuring that all have access to an adequate 
minimum of income and reasonable equality of oppor-
tunity, they would also place great weight on freedom 
of choice in the spending of incom e s and on the virtues 
of the market in promoting the efficient allocation of 
resources. Hence, at~ time of generally rising incomes, 
they would maintain that more and more people and 
families will want, and should be encouraged, to decide 
for themselves what type of provision they wish to make 
for their old age etc. In terms of practical 
policy, those who hold this view would accept the 
necessity, for instance, of basic minimum State social 
benefits for those who cannot earn. They would want 
the State system to confine itself to basic flat-rate 
benefits, however, and would see the provision of above-
the-minimum, earnings-relate d benefits as more appropriately 
made by encouraging occupational pension schemes jointly 
financed by employees and employers. 24 

The liberal view would advocate an improvement in social welfare 

based on tests of need and means, possibly aided by some form 

f . . . 1 d' 'd d 25 
o negative income tax or socia ivi en . 

The "collectivist" view, though aware of the importance 

of freedom of choice by consumers and of the part which the 

market must play in making such choices economically, takes a 

wider vievv of the limitations of the market and of the social 

benefits to be achieved by the communal provision of services. 

Hence, participation in the social services by everyone on 

more or less equal terms irrespective of income is seen as one 

of the rights and duties of citizenship. 
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In the field of social security , those 'Who hold 
this view would tend to support the development 
of a full scale State system of earnings-related 
social insurance. It is accepted that, in a 
community with rising real incomes, there is a 
demand for benefit rates related to earnings . 
However, it is believed that this can be achieved 
more effectively through a State-system than through 
private occupational benefits. 26 

On the basis of this analysis, the Royal Commission on 

27 Social Security tended to be liberal in its approach, the 

New Zealand superannuation scheme was more collectivist, while 

the National Party proposals, to the extent that they were 

anything more than a reactim to the Labour Party scheme, were 

also collectivist in approach , since they did nothing more nor 

less than build on the Labour Party approach em&odied in the 

Social Security Act 1938. 



UNIVERSALITY V. SELECTIVITY 

There is another fundamental dichotomy, similar, but 

not always parallel, to the liberal/collectivist approach . 

"Universal" has been defined as "not subject to means or 

. 28 
income test" and the universal approach means paying a 

benefit to all those who fall into a defined class (mothers> 

widows, the aged) irrespective of need or means. This approach 

is typified by the payment of demogrants (a payment made as of 

right to a member of a stipulated class, such as our Family 

Benefit) or by insurance-type schemes based on contributions 

. . d 'b . 29 
where benefit is more or less relate to the contri ution. 

The selective approach involves discriminatim between people 

within determined categories on the grounds of need or income. 

k 30 . . . h . f 
As Sleeman ranar s it is a truism t at a given volume o 

resources can be more effectively used in combating need, if 

the resources can be concentrated on those who can be identi-

fied as most in need - if 200/4 of a group can be identified as 

in need, to increase the benefit over the whole group, means 

that only 20% of the money goes to those in need, while 80% 

31 
goes to people not in need - "equal pensions to people in 

1 ' 1 h 1 II 32 
unequa circumstances gives unequa e p. 

rrhose who support a universalist approach say that the 

selective approach , if based on means-tests or income tests, 

12 
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is degrading. Moreover, the benefit should be given , not for 

need, but by right of belonging. 

In the social policy of a responsible society, one 
rule is basic: social services should be provided 
for all in such a way that those who use them should 
have no sense of inferiority or loss of self-respect 
or dignity or being a "burden on the community". What 
is provided should be a normal social right for all 
without a person having to be a suppliant or prove 
eligibility by a means test. There should be the know-
ledge and feeling that all people are "in" if they 
chose to be and nobody. should feel "out" and it should 
be nobody's purpose to keep a person out. The question 
is of "distributing social rights without stigma "; any 
discrimination comes in deciding the priorities. 33 

Deciding the priorities is of course where the rub comes, 

since there will never be enough money for a government to do 

everything it wishes to do, so that the decisions on what the 

priorities are become a matter of politics. But it is clear 

that even where a universalist approach is desired, a.selective 

approach may have to be used to cure the worst cases of need , 

sinc e to stop poverty by a universa list approach is logically 

very expensive since much of t0e money is going to those not 

in n eed. In most societies a mixture of univers alist and 

sel ectivist approaches is used - certain categori es are 

assumed to be in need (e.g., the aged) and a universal benefit 

is given, but in others, an income test is used so that benefits 

can be given to those whose need can be measured by some 

objective standard. 



14 

One argu~ent in favour of a universalist approach is 

that it avoids placing a stigma on the recipients of a 

selective benefit, involving them in loss of status, dignity 

34 or self-respect. This stigma was deliberately imposed on 

35 those who were cared for under the Poor Laws of 18_34 - people 

should be kept from dying, but the care must not be so 

attractive as to keep them from trying to support themselves. 

Thus if a benefit is given selectively only to those deprived 

or in need, to accept the benefit is to admit that you are 

somehow in need and thus socially inferior, since "money (and 

36 the lack of it) is linked to personal and family self-respect". 

To argue aga inst selective welfare programmes in this way, 

however, is to assume that they are charitable in intent -

largesse from th e rich to the poor. If in fact the object of 

welfare is to raise the status of the deprived, to bring them 

fully into society through positive discrimination in their 

favour, it should be possible to devise, administer and publi-
' 

cise selective welfare programmes and benefits that do not 

involve the infliction of a sense of inferiority and stigma . 

Titmuss saw b . a·· . 37 enefits as serving many ifferent functions: 

as partial compensation for identified or unidentified 

diBservices caused by society, or for unmerited handicap, as 

a protection for society, as an investment for future personal 

or collective gain, as an addition to personal command-over-
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resources, and as an element in the integration (rather than 

alienation or stratification) of society. In order to 

function as a full member of society, everyone has certain 

needs that society could help fulfill - it should turn its 

attention to the most serious needs first. The analogy of 

roadmaking could be used - if you seal the vJhole road first, 

the potholes will still be there, so first you fill up the 

potholes, then you apply the seal. 

A criticism of the administration of selective benefits 

which appears to have considerable validity, is that where 

selective . benefits are given to those who pass an incom e test, 

those responsible for administering the discretion develop a 

poor-law mentality. 

The reversion to a charitable aid approach has had 
insidious effects on those concerned with policy and 
administration of social security: it accentuated 
in the minds of politicians and administrators the 
attitude that the poor and unfortunate among the tax-
payers were undeserving and their right to a standard 
of living had to be judged by other criteria - moral, 
social and financial - than those applied to the rest 
of the community. 38 

Thus the criteria applied to the benefit are not always clear 

to those who apply and those who must make the inquiries into 

applicants' means seem more concerned with making sure none of 

th.e taxpayers' money is given to those who don't deserve it, 

than with seeing that a need is met. This, it has been argued, 

can be done away with by reverting to a universalist approach. 
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It has also been argued that a means test if used 

. 1 . d . 39 . d extensive y is a eterrent to saving - but in New Zealan 

we tend to use a test of income, rather than savings. The 

other argument is that selective benefits encourage improvi-

denc e - that those who slint themselves to provide for their 

old age will be less well off than those who fail to save when 

young and will be given a handout from the State in old age. 

To sum up, if social welfare measures imply giving to 

someone who has not, they also imply taking from someone who 

has - you cannot give someone a l arger slice of the pie unless 

someon e else is willing to take a smaller slice . Even in-

creasing the national product (baking a larger pie) will not 

nec essa rily improve the position of the havenots in relative 

terms (though it may in absolute terms). (Th e United Stat es 

has been described as the richest country the world has ever 

40 known, yet in 1972 24.5 million people were described as 

below the poverty line. 4 ~ There is _evidence, . . . 42 in Britain 

43 44 
and in the United States, as well as in New Zealand, 

that economic growth and market forces will not do away with 

poverty, and that the State must intervene, and in doing so 

must carefully assess what it wants to do. 

The problem is that very often governments do not clearly 

articulate, even if th ey know, what their goals are: they are 
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prone to react rather than to analyse . . 45 or investigate; a 

detailed analysis of goals, motivations and methods takes 

time and politicians do not always have time. So often the 

goals must be sought from an analysis of the measure after it 

has been devised, even though it may be found that these were 

not precisely the goals its makers had in mind. 

Whatever the merits of the universalist/selective debate, 

most governments have realised that a mixture of both types of 

approach is necessary. 

This paper does not examine costs - what proportim of 

the Gross National Product is or should be spent on welfare 

services, or whether the proportion has increased or decreased 

in recent times - but it is clear that political decisions will 

have to be made on priorities and that a government will not 

always be able to do everything it wants to do. Whether our 

economic and social policies are planned or whether they develop 1 

on an ad hoe basis46 politicians and public share certain 

community goals. It is the different ways in which these goals 

can be implemented that we examine next. 



-DESIGNING A SUPERANNUATION SCHEME 

In setting up a superannuation scheme, there are many 

choices between alternatives that must be made . The major 

influence, in political terms, will almost certainly be not 

ideology, but history - any new scheme must accommodate 

existing schemes or devices in the same area (thus in New 

Zealand accident compensation had to cope with workers' corn-

pensation and with private insurance). Plans for superannuation 

must take account of what already exists in the private sector 

and in the social welfare area, and it may be easier to change 

and adapt what already exists than to start completely fresh. 

Thus the complexity of the British schemes arises from the need 

to build on the 1948 Beveridge-based National Insurance Scheme , 

and on existing occupational sch emes , while New Zealand had in 

the public sector a much simpler universa l entitlement. Even 

so, there are at least four decisions which must be made: 

1. Should the scheme be fund ed or pay-as-you-go? 

2. Should it be contributory? 

3 . Should the benefit be flat rate or earnings-related? 

4. Should it be universal or selective, and should it 
be taxable? 

I.· Funded or p a y-as-you go 

Private or occupational sup erannuation schemes are generally 

funded - the employee and employer both pay contributions which 

18 
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are then inve5ted to earn interest - on retirement the con-

tributions plus any accumulation are paid out either in a 

lump sum or as an annuity. Private funds are usually unsub-

sidised (apart from employer contributions) and usually pay 

out only what was put in and must therefore be soundly 

actuarialy based, if money set aside now is to provide a 

pension in the future based on life expectancy. and contributions. 

The performance of the fund will depend, first on the skill of 

those who invest the money so that there is maximum growth of 

the fund, and secondly on inflation. If the interest rate 

obtainable is higher than the rate of inflation, the fund will 

grow in relative, as well as in o.b solute, terms. In times of 

rapid inflation, where interest rates and the rate of inflation 

. d 1 · 4 7 are similar, the real value of the fund may in fact ec ine 

and the return on investments be insufficient over a long period 

to give an adequate pension. 

The benefits of a funded scheme are l argely two-fold. 
' 

First the burden of paying superannuation falls on the con-

tributors - they pay during their working life for what they 

will receive in retirement, and funding reduces the cost to 

the contributor of the final pension by transferring some of 

the cost to the investments . Thus today's workers finance 

their own pensions and not those of today's retired. This may 

have real psychological benefits, since contributions will be 
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seen as savings, rather than as taxes. Secondly, the fund 

will accumulate faster to begin with, since few people will 

be drawing out while many pay in, and this may give an 

encouragement to capital formation, because the money will be 

available for investment - ''particularly in developing coun-

tries, funded schemes of social security have been successful 

in mobilising savings for investment purposes'l. 48 In New 

Zealand, the Labour Government stated it would make the fund 

available for investment in housing, local bodies loans and 

company debentures. 

The drawbacks to a funded scheme are also two-fold. First 

if inflation is high, the fund may not perform well enough to 

provide adequate pensions. (In books published before 1970, 

for example Seldon, Rhodes, there is much more support for 

funded schemes than there is in works published in the 1970s 

after a period of double digit inflation, for example the 

Australian Report.) Secondly the fund itself may provide a 

problem since if it grows to any siz~ its power on the market 

may pose political problems - "backdoor nationalisation" , or 

. . d. 49 control of private interests by government sharehol ing -

the National Party made much of this during the election 

campaign in 1975. In addition, there is the problem of rising 

expectations - a pension that provided the average living 

standard thirty years ago would not do today since current 
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standards of living have risen sharply. Moreover in an 

actuarialy-based pension drawn from contributions, the pension 

which seems adequate at the time of retirement may become less 

adequate during retirement since it is unlikely in an actuarialy-

based scheme tllat the pension is other than a fixed sum. 

However, a government funded scheme need not be based 

on strict actuarial principles, since the state can provide 

a "topping up" from general revenues to insure that the fund 

grows faster than inflation, or that pensions do not become 

inadequate during retirement. However, if a fund is used 

properly, it must be invested so as to make a profit, and 

thus it could not be used to provide social welfare services 

(which are not profit making) - "the fund ... must be a real 

fund invested in real funds additional to those which would 

dherwise have been created; for if the income of the fund sllould 

be used as it arises merely to meet current expenditure and the 

so-called investments are nothing more than government paper 
. ' 

receipts, then the productiveness of the fund is a fiction". SO 

The government would thus forego one of the real benefits of a 

funded scheme - namely, that funding reduces the burden of 

providing pensions by promoting economic growth. If a fund 

is not used for investment there seems little point in a 

funded scheme at all. 
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The drawback to a funded scheme from the point of view 

of a contributor is that it is almost impossible to predict 

what level of pensions will be payable at some distant time 

in the future. More, in order to get the full value of 

investments, a contributor must remain in the scheme for many 

years, so a full pension may not be payable till forty years 

after the fund is set up. To avoid these uncertainties, it 

is possible to provide a "blanket'ing-in" , by paying out 

pensions supplemented to an acceptable level until the fund 

is fully operational. So a government contemplating a funded 

superannuation would probably, in order to increase its accept-

ability to the voting public , have to guarantee any shortfall 

between actual amounts payable and what society deems an 

adequate level, and have to provide a blanketing-in period of 

perhaps twenty years. This would involve contributions to the 

fund, or to pensions, from general revenue. 

The advantages of a pay-as-you-90 scheme are that pensions 

are immediate and ascertainable (and at whatever level the 

country can afford, since the full cost must be borne now, by 

contributors or by taxpayers, depending on the source of 

revenu e ). The major advantage is that a pay-as-you-go scheme 

. d b . . 51 . . d bl d . is ·not affecte y inflation - if prices ou e an earnings 

doubl e , a 5% tax on the working generation will pay pensions 

that are worth as much in real terms as before inflation. But 
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since it is the current workers that pay, an ageing population 

structure will impose an increasing burden on the working 

. 52 . 
generation - if population growth slows down, as it has 

dramatically in New Zealand over the past five years, the 

working population may form a declining proportion of the 

total population and that would necessitate an increased tax 

burden. Moreover, if pay-as-you-go taxes the workers to pay 

the retired, and the slice of pie of the retired is to be 

increased at the expense of the worker , it will not be 

successful if the working generation cease to save for their 

own retirement and increase their consumption. 53 Though the 

figures given to the Royal Commission on Social Security54 

showed very little projected change in population structure, 

this took no account of the dramatic drop in the birthrate, 

which might tend, as it already has in some European countries, 

to produce an ageing population. 

Between 1966 and 1971 the percentage of the population 

between 0-4 dropped from 11.5% to 10.4%, and the birthrate has 

dropped dramatically since then from a high in 1961 of 26.95 

per 1000 population to 19.49 per 1000 in 1974. As the per-

centage of the population at one end of the scale drops, the 

percentage of the rest rises , and eventually this will show 

itself as a rise in the percentage of the population over 65, 

so that the age distribution tables considered by the Royal 
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. . . l . 55 . Commission on Socia Security are no longer appropriate. 

This makes pay-as-you-got benefits an increasing burden since 

5S'A 
they must be financed by a decreasing share of the population. 

To sum up, state pay-as-you-go schemes offer inflation 

and growth proofing but are generally inflexible56 and can 

impose increasing burdens on future gen era tion s , especially 

if the work force declines as a proportion of the total popu-

lation. Funded schemes, on the other hand, face none of these 

disadva ntages , but are larg e ly helpless in the face of high 

inflat ion unless given state-aided inflation proofing and 

they may not give full scale pensions at once unless given 

stat e-aided blanketing-in. 

II. Contributory or non-contributory 

To label a scheme non-contributory is a misnomer - just 

as th ere 's no such thing as a free lunch, all schemes are 

funded from somewhere, and if there _are no direct contributions, 

· the scheme will be funded from general revenue to which people 

contribute through taxation. British schemes have relied on 

direct contributions, New Zealand schemes on indirect contri-

butions through taxation so that the historical pattern will 

influence the choice to be made. Another influence will be 

the distributive effects desir ed . A scheme fina nced through 

general taxation will be redistributive to the same extent that 
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the tax system is progressive and in addition if benefits 

are payable to non-earners it will redistribute from earners 

to non-earners. 

The choice about the source of funds is inter-related 

with the other decisions that have to be made. If a funded 

scheme is chosen, contributions will necessarily be direct, 

and not from current government revenue, and if an earnings-

related benefit is decided on, it might be politically wiser 

to seek an earnings-related contribution (since a flat rate or 

indirect contribution would be seen as favouring the rich). 

However, if a flat rate benefit is to be paid, the contribution 

might be better disguised as an increase in general income tax. 

Again if direct contributions are sought, there may be political 

problems if the benefits are to go to non-contributors, since 

an earmarked deduction from wages for superannuation might be 

resented unless it goes only to contributors or former con-

tributors. Conversely, if it goes into an earnings-related 

benefit for the contributor, higher rates of deduction may be 

tolerated because it will be seen as savings. 57 A contribution 

may be a percentage of savings or it may be, as was National 

Insurance in Britain, a fixed sum per person, which is 

regressive in effect because it falls more heavily on lower 

incomes, while income tax is progressive. However, studies 

have shown that contributory financing which confers a benefit 
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entitlement on the individual taxpayer is more readily 

d h J 
. . 58 accepte tan a genera _ rise in tax rates. 

Another argument claimed in favour of coritributory 

financing is that it enables the costs to be spread among 

employees , employers and the state. This, however , assumes 

that the burden of the contribution lies where. it falls. But 

59 as studies on payroll taxes have shown non-wage-related costs 

to an employer can be passed on, by increased prices to the 

60 consumer or by lower real wage rates so that such a method 

of cost spreading is of no real benefit to labour. On this 

ground the Australian Report on Superannuation recommended 

that if a contributory scheme was set up, no employer con-

tribution should be asked, and on the evidence this seems the 

right decision. They also noted that employee contributions 

based on earnings takes no account of unearned income , and 

is difficult to assess for the self-employed, so that other 

contribution bases such as total income should be examined . 61 

A related problem is whether a floor or ceiling level 

should be placed on contributions. If . there is no minimum 

income exemption , contributions may weigh very heavily on 

th9se on lower incomes. Though it can be argued that the 

combined structure of superannuation contributions and benefits 

is strongly redistributive in favour of low incomes , 62 the time 
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lag between paying in and getting out weakens the justice of 

the argument, since present hardship may not really be repaid 

by future redistribution. In many cases an upper limit is placed 

on contributions - this, it is argued , is equitable because 

usually there is also an upper limit on benefit payments (or 

ind eed they may be flat-rate payments). The converse of this 

is of course that if there.is no ceiling for contributions 

there is more redistribution from rich to poor. To sum up, 

the source of contribution will depend on the amount of re-

distribution desired. 

III. Earnings-related or flat-rate benefits 

An earnings-related benefit, designed to cushion the 

effect of retir ement, will almost certainly have to be 

financ ed by an earnings-related contribution so that it seems 

equitable . This does not necessarily mean that the benefit 

should be actuarialy related to the total contributions, or 

' that a fund should be built u~, but it would almost certainly 

mean that records would have to be kept over a period of many 

years of each individual's contributions. The benefit may be 

a proportion of the average of the last five years salary or 

wages (which works against the unskilled person whose earnings 

may decrease with age) or to the best five or ten years wages, 

or it may also depend on the number of years during which the 

individual has contributed to the fund. The latter may also 
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be important if contributions are necessary to establish the 

right to any flat-rate benefit. 

Flat-rate benefits, especially where payable out of 

general revenue, or where universally available with age or 

residence qualifications, will demand much less administration , 

since no records will be needed for each individual contributor. 

In New Zealand socia l welfare benefits have tended to 

be flat-rate, but accident compensation payments are earnings-

related and there would be some tendency for moves to be made 

to bring othe r benefits to th e same l evel . The Royal Commission 
. . 63 on Social Security felt that the argument "the greater the 

loss of income, the greater the need" was not sufficient unless 

there was a clear public demand for a contributory compulsory 

insurance-type scheme, and that what they saw as the aim of the 

welfare system, belonging, did not call for such a scheme so 

that people who felt it was im~ortant should be expected to 

provide it for themselves (a liberal stance endorsed by Milton 

Friedman) though the extension of accident compensation to 

sickness was seen as a good idea though of low priorit~ (Nothing 

was said about further anomalies this might create within the 

welfare structure.) 
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IV. Selectiv~ty, means tests and income tax 

As has already been shown, there are arguments put forward 

that benefits should not be selective, but available as of 

right to those within a certain class. Those who need it will 

receive it without stigma, and those who are not in need will, 

if the benefit is taxable, lose some of the benefit to the 

Inland Revenue. But as the Royal Commission on Social Security 

. d 64 . d . pointe out with New Zealan 'slow top marginal tax rate, the 

income tax claw-back is unlikely to be even half of the benefit 

paid and though the state will recoup some of the money paid to 

those with sufficient income to make them not in need, it will 

never get it all (and with New Zealand ' s tax structure, is 

unlikely to get as much as 50% in any tax claw-back. 

There is some evidence in Britain that universal, available-

to-everyone social services, though they have helped to erode 

formal discriminatory barriers, have not managed to control 

poverty and need, and that in tact since the better-off sections 

of society have more skill in manipulating their surroundings, 

65 they get better results from social welfare programmes, and 

thus, especially in education and health services, positive 
66 discrimination in favour of lower income groups may be needed. 

This may not apply to superannuation measures . 
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If selective means are to be used, on what basis should 

aid b e given? Under Seddon's old age pension of 1898 , to 

receive a pension, the person had to be 65, white, sober, of 

good character, with a cl ea r prison record over a period, an 

incom e of less than £34 a year and assets worth less than £270 

a test of income, means and morals. Though what is b a sically 

a morals test is still us e d is ass essing eligibility for a 

domestic purpos es b e n ef i t (the test is cohabitation with a 

man, not his fina ncial support), New Zealand currently uses 

a test of income for all b enefits ex cept universal super-

annuation (which is subj e c t to income tax) and family b enefit. 

A true means test (incom e plus other resources such as property 

and household effects) is used only to establish eligibility 

for supplementary assista nc e . 

67 
As Titmuss points out me thods of allocating resources 

cannot be separate ly cons ide red from first the functions, 

specific purposes and general ~ocial objectives of the allocation 

-and secondly from the infinite diffe rent circumstances of 

individuals and families. 

Not only must means-tests differ in content, scope, 
characteristics a nd frequency according to their 
particular functions but, more complex still, they 
must differ in all th ese factors according to (a) 
the kind of service or benefit provided and, to some 
extent, th e caus e s of the need; (b) the actualities 
of the need; imm edia te and t emporary, we ekly, monthly, 
yearly, etc; (c) the characteristics of the consumer 
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(age, sex, marital and household status, dependents, 
etc.) and (d) the extent to which a variety of 
economic, social and psychological incentives and 
disincentives have to be taken into account in the 
structure and operation of the test. 68 

With particular reference to superannuation benefits , 

it becomes clear that the services, needs, characteristics 

and economic or social position of an active, healthy, recently-

retired 65 year old who can do some gardening and whose house 

is in good repair will not at all be those of the same person 

10 or 15 years later after increasing age and increasing 

housing deterioration have taken their toll, and that even a 

simple income test may fail to cope with increasing need. Even 

in the field of age benefits, one single simple means test is 

not adequate to deal with the problem, so that if selective 

benefits are to be given, more subtle and flexible tests to 

determine need will have to be used. 

Another argument against·~ncom~ tests is that they may 

. deter initiative, since the beneficiary will lose the benefit 

if he earns income above the allowable limit. Some of this 

criticism can be avoided by abating the benefit at a lower 

rate than the excess income - for example for every $2 earned, 

$i of benefit is lost. The Royal Commission on Social Security 

commented: 
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One simply cannot have an equitable selective social 
security system based on the elimination of need 
unless al l three relevant income-support factors -
the benefit, th e allowable income level, and the 
rate of benefit abatement - are considered together, 
and unless one carefully examines the relationship 
between the total attainable incomes of b eneficiaries 
and thos e of working non-b eneficiaries who provide most 
of the benefit revenue. It may not have been realised 69 in the past that this relationship could become so close. 

One might comment that if one's aim is to do more than meet a 

needJthat, especially when talking about those who have been, 

but are no long e r workers, one might be less worried about 

pensioners earning th e same as workers! 

It becomes clear that if the desiderata of a comprehensive, 

workable and just welfare system are an adequate floor to the 

level of living, a cut-off point for assistance and an iacentive 

70 to earn that to provi de an efficient selective programme 

(on e that gets as high a proportion of the money to those below 

the floor level without giving too much to those not in need) 

there will be conflict with providing incentives to earn 

. (those who can earn money should fare better than those who 

do not). In fact it will probably be possible to combine 

only two of the three in a workable scheme.* How the choice 

*For a detailed explanation of how the 
combinations of any two, see Tussing, 

three work and for 
pp. 161-1 74 
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in this area - universal/selective, tax-free/taxed/income tested 

- will be made will d epend on the goals of the scheme. 

As the means of implementing a superannuation scheme 

are discussed, it should be clear that many of the choices 

are directly dependent on the goals the scheme is designed 

to achieve, whether liberal or collectivist in stance. Though 

one might expect the liberal who believes in leaving the 

question of supply to market forces would want to fill only 

what the market failed to supply with selective need-oriented 

benefits, one finds that liberals may well advocate universal 

basic flat-rate benefits , at a fairly low level so as not to 

remove incentives to working, while the collectivist who wishes 

to achieve community of standards may advocate sGlection on the 

b 
. . 71 asis of earnings. The decision to set up a fund or work on 

a pay-as-you-go basis will be less determined by social than 

by economic factors, and any choice will have to make its 

accommodation with whatever services are already provided. 

Nevertheless when a government h as a clearly perceived and 

clearly articulated view of where it wishes to go, it will 

find it easier first to decide which route it chooses to get 

there , and then to persuade the community that it is the best 

route to follow. The very basic first step, however, must be 

to establish how wealth is distribut ed and to what extent the 

state desires , or thinks it necessary, to redistribute that 

wealth . 



THE UNITED KINGDOM SOLUTIONS 

Though social services in Britain have long historical 

roots , the system up till 1948 was based on the 1942 report 

. d . d . 72 d . d "Social Insurance an Allie Services" by Lor Beveri ge 

which recommended a unified system of social insurance and 

social assistance on a national basis based on three assumptions: 

that poverty due to family size would be avoided by a system 

of family allowances; that mass unemployment would be avoided, 

if necessary by Government action; and that there would be 

comprehensive health and rehabilitation services available to 

b . 73 all mem ers of the community. It suggested that there should 

be one rate of benefit for all adults, with additions for 

dependents, and the amount should be sufficient without further 

resources to provide the minimum needed for subsistence (an 

object never attained) and the whole population should be 

either insured or protected by another's insurance (married 

women , for example , by their husband's insurance ) . 
I 

This report gave rise to both the National Health Service 

and National Insurance in 1948. Contributors to National 

Insurance fell into three classes: 

I . Employed (23 million in 1973) 
II . Self-employed (1 . 5 million in 1973 ) 

III . Non-employed (.25 million in 1973 ) 

34 
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In addition, there were exemptions (beneficiaries , students, 

and those below a certain income) and married women could 

elect reduced benefits in their own right and . rely on their 

husband's insurance for superannuation. Contributions were a 

fixed flat rate sum for every individual in the three classes, 

and benefits included unemployment assistance, invalidity, 

maternity and retirement pensions. Contributions were made by 

buying stamps and affixing them to a card (larger emp loyers 

did this for workers ) and benefits were only available after 

a minimum number of contributions over a period. 

Retirernent pension)for men at 65, women at 60 (after a 

yearly rate of 50 contributions over a period, with minimum 

of 156 contributions) was £6.75 for a contributor, £4.15 for 

his non-contributing wife; at a stage when the weekly contri-

bution for an employee was £0.88 from employee and £2.25 from 

employer, regardless of wages. Where an employee could afford 

a higher contribution, he could pay more and get a directly-

related supplement (for every £7.50 paid in, one got 2½p a 

week). There was in addition a pens;i.on of £4.05 a week 

available without means test to those over 80, who were 

excluded from the scheme when it started in 1948, or failed to 

qualify. These pensions were at a level below subsistence, and 

various supplements were also available. 
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Changes to this scheme after twenty years had been mooted. 

In 1969 the Labour Government introduced a National Super-

annuation and Social Insurance Bill and an Explanatory Memo-

74 
randum but this came to nothing when Labour lost the 1970 

election. The Conservative Party introduced a White Paper, 

Strategy for Pensions 75 in Sept ember 1971 which gave rise to 

the Social Security Act 1973. Another cha nge of government 

. l . 76 gave rise to a new La Jour proposal , Better Pensions in 

September 1974 and th e Social Security Pensions Act 1975, 

superseding the 1973 Act's pensions. 

1971 Scheme (Pay-as-you-go, contributory, flat-rate) 

In II Strategy for Pensions 11
, one of the major premises 

was the importance of r ecognising existing occupational pension 

sch emes. It also recognised that flat-rate contributions fell 

more heavily on lower paid employees, and decided on earnings-

related contributions. 

There must be no promises that depend on our children 
I 

doing more for us than we are willing to do for our 
parents but to induce the acceptance of earnings-
related pensions on a pay-as-you-go basis would simply 
force the percentage rates of contribution to rise 
higher and higher to meet the emerging cost. 77 

The basis for the new sch eme was to be a state contribu-

tory flat-rate pension where today's contributors support 

today's pensioners. The second tier would be occupational 
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schemes where each worker provided for himself an earnings-

related pension (with a state reserve scheme for those not 

oth erwise covered ). 

Secondly we must s ecure , primarily through the growth 
of occupational pension sch emes based on funding 
principles, that everyone has the opportunity of saving 
for a pension related to his earnings and we must ensure 
that a change of jobs does not lead to the loss of 
occupational pension rights. 78 

The basic scheme would provide roughly the same sort of 

flat-rate pensions and other flat-rate benefits as National 

Insurance. Employees with earnings above a minimum level 

would contribute throU]h the PAYE system 5.25% of earnings up 

to a ceiling of about l½ times average earnings, and employers 

7.25% on the same basis. This would be topp ed up by an annual 

government contribution of 18% of total contributions , as was 

National Insurance . Lower paid employees would pay less than 

prev.io us ly, the higher paid would pay more. The self-employed 

would continue to pay a flat rate (though those on higher 

incomes would pay a little mor'e to bring them into line with 

·higher paid employees ). Married women would continue to have 

the option to contribut e at the full rate for full benefits , 

or to contribute at a lower rate for limited benefits only . 

On the second tier , existing occupational schemes if 

"recognised" as reaching certain standards in benefits payable· 

(including a widow ' s pension at half the husband ' s minimum 
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rate) and in .financial backing would continue. All employees 

who· were not part of a recognised occupational scheme would be 

required to join the State Reserve scheme. This would be a 

fully-funded scheme, without subsidy from the ·government, 

financed solely from contributions from employees (1.5%) and 

employer (2.5%) and by the return on its inves tments. Where 

an employee over the age of 26 left a job after contributing 

to a pension scheme for moie than five years, his accrued 

rights would not be refundable, but would be kept in the fund 

until his retirement and paid out then as a pens ion. 

This scheme has many drawbacks. First it is very complex 

(the outline above omits mos t of th e details and qualifications) 

- this is understandable since it builds on National Insurance 

and probab ly those used to dealing with the complications of 

National Insurance would b e able to work their way through it. 

More importantly it is implicitly seen as a fall-back scheme 

for those who are not better covered somewhere else. Though 

the burden of contributions is now much less regressive than 

under National Insurance , the contributions are a major 

deduction from wages - the employee not in an occupational 

scheme will pay 6.75% of wages and his employer 8.75% (and the 

effect of the employer ' s contribution as lower real wages has 

already been discussed ) . The basic flat-rate benefit was set 

25% below the level paid to a pensioner getting retirement 
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79 pension plus supplementary allowance plus rent allowance, a 

figure which presumably sets some sort of poverty-line floor. 

This would mean that supplementary assistance and other means-

test ed benefits would have to continue, to br{ng those in need 

up to the poverty line. The White Paper rejected the idea 

that contributory pensions should be brought up to the level 

of supplementary pensions. 

To do that would sap the enterprise of those who are 
in a position to do more for themselves . It would 
be damaging to the development of occupational pensions 
and oth er forms of saving for retirement if they did 
not off e r the prospect of living standards in later 
life above the l evel of supplementary benefit. 80 

Thus ·oth er benefits than the contributory benefit would 

be selective, with an emphasis on the needs of the very old, 

chronically sick, the disabled , and elderly widows (who it 

was envisaged would form a considerable proportion of those 

receiving supplementary benefits). Similarly the Reserve 

scheme (whi ch the self-employed would not be eligible to join) 

would be designed not to compete with occupational schemes, 

.since it was felt that for the great majority of people the 

expansion and improvement of occupational schemes would offer 

the best way of providing an assurance of adequacy of income 

. . 81 in retirement. The Reserve scheme would be actuarialy based 

and totally self-supporting without government subsidy - "it 

is in no way intended as a rival to occupational schemes or as 



40 

. . 82 . 
a substitute for thei. r expansion " - otherwise employers 

might prefer to allow employees to use the State Reserve 

scheme rather than expand or improve an occupational scheme. 

Finally in order to qualify for the full basic pension on 

retiring age (still 65 for men, 60 for women) contributions 

must have been paid for forty-four years (men) or thirty-nine 

years (women ) - those who pay for shorter periods would get a 

. 83 d 1 . . d lower pension an e aborate provisions were ma e to cover 

the phasing-in period of the new scheme from its starting date 

of April 1975. 

Married women were treated, as they were under National 

Insurance, as dependents of their husbands -

Sh e can obtain no extra pension from her own con-
tributions unless th ey are sufficient to earn more 
than she would in any event qualify for on his 
contribution record. In these circumstances nearly 
four million married women at present exercise their 
choice not to pay contributions. The Government 
consider that it would not be right to withdraw this 
element of choice and compel them to pay full 
contributions.84 

However where married women are employed and elect not to pay 

a contribution, they would still pay someth.ing for industrial 

injuri es benefits and a National Health contribution, and their 

employers would still pay the same percentage contribution as 

would be paid for a contributor. 

The most serious problem of pensions under the Social 

Security Act of 1973 was that there was no overall scheme. 
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With the emphasis on occupational schemes, the Reserve scheme 

was clearly a stopgap. 

Some employees may stay in the Reserve scheme for 
all, or most of, their working life but, more 
typically, people will pay contributions to the 
Reserve scheme only for short periods, or inter-
mittently, while they are in jobs without pension 
cover or while they are waiting to qualify for 
membership of an occupational scheme. 85 

Thus people who changed jobs frequently might -find on retire-

ment they had dribs and drabs of occupational pensions plus 

something from the Reserve scheme which might amount to very 

little. 86 During periods of sickness, unemployment , dis-

ability, no contributions are made to the Reserve scheme on 

the employee 's behalf, thus lowering the end pension. Women 

in particular, with their broken work pattern while raising 

children, and the unskilled worker in general would be 

specially disadvantaged. 

Th e whole plan gives rise to a complex interrelationship 

of pensions. On top would be occupational pensions, "achieve-
' 

ment orient ed , focused primarily on men and r ega rding wives 

as dependents and [assuming) regular and stable employment 

patterns after the age of 26" 87 The basic benefit was 

designed to be below subsistence level, and therefore it would 

have to be topped up by the occupational pension, by the State 

Reserve scheme or by supplementary benefits . In addition , 

though the scheme was not funded as to the basic benefit , it 
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was dependent·on continuing contribution by the individual, so 

that the full pension under the new scheme was payable only at 

the end of a full working life starting after April 1975, and 

until then elaborate provisions were needed to establish 

entitlement to pensions for anyone who paid some contributions 

under National Insurance and some under the new scheme , and 

this complication would continue for many years. 

1974 Scheme (Pay-as -you-go, contributory, earnings-related) 

It was these two aspects , the un equal position of women, 

and the diffuse nature·of the schemes, that were singled out 

for comment in the Labour Government's scheme outlined in 

"Better Pensions". It is designed to " end the massive dependence 

on means-tested supplementary benefit which is the sad hnllmark 

of old age today 1188 (25% of retirement pensioners received 

supplementary benefit in 

The new pensions would be~based on a contribution slightly 

high er than that under the Conservative ' s scheme (6 ½°/4 from 

employees, 10% from emp loyers ) but benefits would be earnings-

related, 90 "reflecting the fact that pensions are deferred pay" 

The weekly pension would represent £1 for every £1 of weekly 

earnings up to a base l evel and a quarter of the earnings 

between the base level and a ceiling - no full contributor, 

91 however low his earnings , would get less than the base level, 
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and the new scheme was to be phased in over twenty years, the 

benefit to be pa id when the scheme was fully operational being 

92 25% of the average of the twenty best-paid years of employment. 

Until full benefits were payable after 20 years , contributors 

would get the base level benefit plus l¼°/4 of average earnings 

between base and ceiling for each year of the scheme, till 25% 

was reached after 20 years. 

Women are treated much more generously than in any previous 

scheme - actuarial factors such as women's longer average life 

span were ignored, since the scheme would give women the same 

pension as a man with the same earnings record. In addition 

membership of the scheme continues without payment of contri-

butions, while any person is c1t home looking after children, 

the elderly or the sick. In return, married women were to 

forego the option to pay reduced rates, and for the same con-

tribution as a man they would get equal benefits including 

. k d b f. 93 sic ness an unemployment ene it. Widows and widowers are 

also treated equally, and the married woman is paid a pension 

in her own right , including any earned entitlement. After the 

death of one spouse , the remaining spouse gets the higher full 

pension of the two , plus the earnings-related entitlement of 

the other up to a maximum level. The partnership with occu-

pational schemes continues but this time those who contract 

out of the State scheme must receive pensions "at least as good" 
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as those provided by the State scheme, and women in occupational 

schemes must be treated comparably with men. There are also 

provisions for buying into the State scheme if one leaves an 

occupational scheme. 

"Better Pensions" marks a complete and explicit change 

of emphasis from "Strategy for Pensions". Where the latter 

saw the occupational schemes providing the bench mark and 

the State scheme providing a safety net below poverty level, 

the former saw the goal as the achievement of adequacy - "to 

raise the standard of living of retirement pensioners, both in 

absolute terms and in relation to the rest of the population 11
•
94 

It was envisag e d that when the scheme was fully in operation 

after 40 years, pensione rs should be receiving in total about 

five-sixths of the average income, and their share of total 

personal income (10% in ]974) would rise to about 13% - this 

represents a redistribution from the employed to the retired, 95 

which should however be small in relation to general economic 

growth. The pension as a percentage of the average weekly wage 

would rise from one third (as in 1974) to about half . Fran the 

point of view of the contributor, "the scheme implies some re-

distribution of income from his years in work till his years in 

. . 96 
retirement". 
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While the Conservative Government saw the basic pension 

as pay-as-you-go while the topping-up came from funded pro-

posals, the Labour scheme was to be completely pay-as-you-go, 

partly from contributions by the working population and partly 

from general revenue, and though it was a great improvement 

over the low level and wide variation of the previous scheme97 

its feasibility depends on whether the economy_ can afford it, 

and that depends in turn on· improving productivity and relatively 

stable demographic patterns. In addition the amount of re-

distribution in favour of those on lower incomes is substantially 

greater than in previous schemes, as well as redistribution in 

favour of those with broken working patterns due to illness or 

d . b. . d 98 isa ility an to women. Also it narrowed the gap found in 

most superannuation plans which are earnings-related between 

the manual worker (whose highest earnings are early in life) 

and the non-manual worker, by tying earnings to the best twenty 
99 years. Redistribution might have been greater if a ceiling 

. . dlOO d . . h for contributions had not been impose an this mig t have 

allowed a lower contributions rate. 



THE NEW ZEALAND SOLUTIONS 

The first old age pension was suggested by a Parliamentary 

· · 18 9 l Ol . 18 8 Committee in 4 and made law in 9 . Wider benefits 

were introduced in 1938. In 1972 two different benefits 

were available. The age benefit was available at 60 (at 55 

for women unable to work) on a test of income, and universal 

superannuation was payable to all at 65 with a 20 year 

residence qualification - the latter was not subject to any 

means test, but was taxable. Both were of the same amount, 

but depending on other income or circumstances, at age 65 

one benefit might offer more advantages than the other. One 

of the main arguments over the system had always been ebout 

the 1 evel at which these benefits were paid. Though from 

the 1930s, the goal had always been to provide an "adequate" 
. d d . d. 1 . 102 income, an the level of payment ha risen stea i y over time, 

there was concern during the early 1970s that an adequate 

income was not being receiv~d, and that pensions had fallen 

behind. The Survey of the Aged found that although 20% of 

those over 65 could be described as experiencing hardship, 

only 16% of their respondents were receiving supplementary 

assistance, and because the test for supplementary benefit 

was a full means test (not just a test of income) only 38% 

46 
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of those in hardship would be eligible for supplementary 

. 103 benefit. The welfare of the aged had become a matter of 

some public concern, when the Labour Government introduced 

its Superannuation Bill in 1973. 

New Zealand Superannuation 

Early in its evolution (as described in Collins' paper) it 

was decided that the scheme would be funded, contributory 

and that benefits would be earnings-related. The 1vhite Paper 

said the scheme "will give effect to the Government's objective 

of ensuring continuity and security of income for the retired 

. . 104 . in the community". New Zealand Superannuation would be 

a multi-tiered scheme. On the first tier would be those 

receiving the social security superannuation benefit, payable 

to all (with a residence qualification) at 65 without means 

test, and people were assured that this would continue with 

cost of living allowances. On the second tier would be those 

contributing to an approved scheme or to the New Zealand 

scheme. On the third tier, never mentioned in the White 

Paper, would be those who had additional insurance. Those 

in employment would contribute 4% of wages to be matched 

by an employer contribution of 4%, to be phased in over 5 

years (s.37). Each contributor's fund would be kept in a 

separate account and when it matured at age 60-65, s/he would 

be paid an annuity, actuarialy based, from this contribution 
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as it had increased over the years. There was no provision 

for "blanketing in" so the first full pensions would not be 

paid for 40 years. While the money was accumulating it 

would be managed by the SuP3rannuation Corporation and it 

was anticipated that by prudent management it would grow by 

at least 5% a year and a large fund would be available for 

investment over most of the 40 year period. The White Paper 

contained various estimates of how much a contributor would 

get out of the fund - the annuity of the "average male", for 

example, would be 35% of his average salary for the last 5 

years (with the social s e curity ben e fit he would get 67%) -

the manual worker whose wages decrease with age would g e t 

80%, while the professional man whos e wages ri s e would get 

30%. 

Under such a sch eme, wom en are multi-handicapped. First, 

in spite of the Equal Pay Act the average women still earns 

105 
less than the average male and because a woman earns less, 

she contributes less than a man. Secondly women are more 

likely than men to leave the work force for a period to look 

after children. Finally if the annuities are actuarialy 

based, since women live longer than men on average (average 

life expectancy at 60 of a woman is 19.91 years, of a man 

106 15.82 years) a woman with the same total in the fund as 

a man will receive a smaller annuity. The White Paper 
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. . 107 . . d 
estimates show it all - the "unqualifie female" on a 

low wage throughout her working life with a gap for child 

rearing has an annuity worth 17% of her last five years' 

wages, rising to 88% of her wage with the social security 

benefit - but 88% of not very much is still not very much. 

The "average male" and the "unqualified female" together 

will end up with 95% of her husband's salary - but they 

would get 88% if she had never .worked. 

Though the scheme as it was passed into law covered only 

employees (the suggested inclusion of the self-employed had 

had to pe dropped) it had been clear before 1973 that Labour's 

plans had been to develop a national superannuation scheme 

with comprehensive coverage for all. Thus Mr. Rowling's 

speech to the Association of Superannuation Funds of New 

108 
Zealand in July 1972 saw as the fundamental needs of a 

superannuation scheme 

1. The need to provide an adequate income-related 
retiring benefit available to all sectors of 
the community. 

2. The need to accept portability as an inherent 
right in such a scheme. 

3. The need to recognise and offset the effect 
of inflationary pressures which are exerted 
in any developing economy. 

4. The need to ensure a higher level of community 
savings. 
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He went on: "It will be immediately noted that, in the first 

of the four points listed above, I have talked about avail-

ability to all sectors. In fact, if the scheme is to be 

fully effective, there seems to be no alternative to a corn-

prehens i ve proposal" . 

At the beginning of his speech he is talking about the needs 

of the whole community, yet he then goes on to discuss con-

tributions to the scheme from employee, employer and self-

employed. Either he has forgotten that some people in the 

community are non-employed or he assumes, without being 

explicit, that superannuation schemes are only for the 

employed (like private superannuation schemes , unlike 

universal superannuation) and that therefore the non-employed 

will neither contribute to or share in such a scheme. Either 

way the only message to be drawn from what he says is that 

married women will largely be seen as dependent on their 

husbands. 

This illustrates very well a fundamental confusion of ideas 

inherent in planning for the scheme from the start: a con-

fusion which gave rise to much agitation for changes after 

the Bill became the Act. If a superannuation or pension 

scheme is to be comprehensive and all-inclusive, the coverage 

for all sections of the community must be clearly worked out. 

. -
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If the scheme is designed to give cover only to those in 

paid employment, this should be made clear to the public 

and the position of those not covered should be examined. 

The Act covered only the employee, the fundamental idea was 

believed by many to b e to provide coverage for all. At no 

stage did the Labour Party say that what they intended was 

to fill the gaps where no private superannuation schemes 

existed and tm t therefore those who complained that house-

wives or other non-earners were left out were totally out 

of line. 

They did nothing to counter the argument that a non-earner 

is not necessarily a non-worker and that a non-earner may 

be doing work that is of value to the community. At some 

stage after the Bill became law, the Labour Government 

decided, or was persuaded, to extend coverage, but it was 

never made clear that this was, or was not, what had been 

envisaged by the design ers of the scheme from the beginning. 

Many submissions to the Select Committee on the Bill, early 

in 1974, made precisely such points. The National Council 

of Women criticised the scheme for not recognising the 

situation of women who spent part or most of their working 

lives not gainfully employed, and warned: 

If women are to be disadvantaged at the end of 
their lives unl ess they spend their whole working 
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life in full-time paid employment, there could 
be so much reluctance on the part of women to ~ 

stay outside the paid work force that drastic ~ 

social consequences could eventuate in such 
areas as the care of children, the work of 
voluntary community services, the support of 
those in the paid work force and the wellbeing of 
the family and the community as a whole. 109 

110 The Palmerston North Women's Liberation Group pointed out 

that acc eptance of the role of housewife and child-rearer 

effectively prevented a woman from earning a living wage for 

a period and this disqualified her from a decent pension, 

111 while the Federation of Labour wanted housewives included 

in the scheme. Other submissions also spelled out the 

problems that the non-earner would face on retirement. 

When the Bill was reported back to the House without such 

amendment, groups of people both inside and outside Parliament 

began planning amendments. Mr. Roger Douglas, then Minister 

of Broadcasting, who had been involved with planning for 

superannuation from the start, and Mr. Murray Smith) M.P. 

for Whangarei
7 

had introduced at the Rotorua meeting in 

May 1974 a revised plan (Appendix 1). This was basically a 

minimum pension scheme (approximately 75% of the average 

wage for a married couple, 50% for a single person). 

In other words, if a person's pension does not 
equate this figure, it should be built up to 
these amounts. In the ultimate this will mean 
the phasing out of Universal Superannuation and 
existing pensions, but of course the levels 
suggested are much higher than this in any case . 
. . . Women who do not contribute to the scheme are 
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also covered because of the minimum pension 
which they would also be eligible for. 

They also felt that the scheme should be phased in over a 

shorter period. To meet the increased cost, an increased 

contribution of 5% plus 5% (inst ead of 4% plus 4%) was 

suggested. This package met with insufficient support at 

Rotorua, but it continued to be worked on by Douglas, Smith 

and Jonathon Hunt, M.P., then Chairman of Committees, over 

the ensuing year. 

On July 2, 1974 a deputation of ten people representing 

national organisations of women , students, pensioners and 

social workers met Mr. Rowling, then Minister of Finance, 

and Mr. H. G. Lang, S ecretary of the Treasury, to ask for an 

extension to the scheme: 

We urge that the Government pay, on behalf of all 
persons caring for total dependants, an 8 per cent 
contribution to the Superannuation scheme. This 
would be based on the average male full-time wage 
(as calculated from the Department of Labour 's 
half-yearly survey). It would cover those caring 
for pre-school children, the incapacitated and 
the elderly. 112 

The deputation was heard but no promises were made. It was 

clear that the aim of the Government was to get the scheme 

into operation as it stood, and then to deal with possible 

extensions. Mr. Lang in particular could see little merit 

in such an extension, and would have preferred some extension 

to family benefit, or a wage to mothers - "a bird in the hand" 

Victoi · a Ur ' •_;I -I~ ,._-:t 
·,.'Vc;li,tt;\ r 
Law Library 
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- rather than superannuation payments, and was emphatic 

that the economy could afford one or the other, but not 

both present benefit and future superannuation. 

After this meeting, a working party of six members repre-

senting women's groups and pensioners was set up. In August 

and October of that year, they had meetings with Mr. Hunt, 

Mr. Douglas and Mr. Smith, and two sets of submissions (see 

Appendix 2) were drawn up by the end of the year which were 

considered by the Cabinet Committee on Policy and Priorities 

in December 1974 or January 1975. The estimated cost of an 

8% contribution on behalf of dependent-minders if phased in 

over five years would be about $18M in the first year, in-

creasing in subsequent years as the average wage increased. 

After the introduction of the proposed National Party super-

annuation scheme in June 1975, the public debate on the 

merits of the two schemes started, with protagonists on both 

sides fighting a war of figures on benefits and costs through 

the media. The efforts to widen the coverage of the New 

Zealand Superannuation scheme continued. On July 1, Mr. Hunt 

wrote to Mr. R. J. Tizard, then Minister of Finance, suggesting 

that some changes already noted should be speeded up. 

The draft manifesto on finance contains a proposal 
to pay 8% of the average wage into the Super. 
Fund for dependant minders - this could be finalised 
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and released well ahead of the manifesto, say 
within the next month. 

On July 6 Mr. Tizard, speaking to a Labour Party Auckland 

Regional Conference, admitted that it was a deficiency in 

the scheme that dependent minders were not covered - "these 

women" he said "have a fair claim for some consideration 

under the scheme and for some recognition for the service 

they provide". While it was not yet Party policy to provide 

for dependent minders in the scheme, he would be supporting 
. . . . . . 113 it for inclusion in the election manifesto. 

This was picked up by the newspapers, and speculative pieces 
. 114 . . were published saying that housewives were to be given 

coverage, and the scheme would be revamped before election 
115 day. The 8% contribution on behalf of dependent minders 

was also urged by the Labour Women's Council in October. 

The official campaign opening and the release of the Labour 

Party manifesto were on November 10, 1975. Under the heading 

Social Security Money Benefits was the promise "Labour will 

extend the opportunity of contributory superannuation to 

d d . 116 epen ent minders". But in his opening speech Mr. Rowling 

announced what was immediately labelled the "baby bonus" 

though it was officially a "dependent-minder's allowance". 

Mothers would have for their next two children an option of 

a lump sum contribution paid on their behalf into the super-
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annuation scheme or an increase on the first year's family 

benefit to be paid at the end of the first year in a cash 

lump sum. This idea would also be extended to other 

dep endent minders and it was estimated to cost about $26M 

in its first year. However attractive such an offer might 

be to parmts, it was not received with much enthusiasm. As 
. . d 117 the Christchurch Press pointe out 

The party seems to be attempting to solve two 
related but separate problems - how to provide 
in the superannuation scheme for women who 
spend all or much of their time raising families 
rather than working, and how to aid young couples 
who must make heavy outlays when they begin to 
raise a family. The real objection to Labour's 
promis e is not that its aims are unworthy but that 
the party appears not to have thought out care-
fully enough how these aims are to be achieved. 

The New Zealand Family Planning Association also condemned 

its application to the next two children of any family 

rather than to the first two, and many bodies saw, and con-

demned, it as counter to growing demands for stabilisation 

of population growth. The Labour Women's Council also voiced 

their concern at the way in which the contribution had been 

introduced. Others saw it as no more than an election bribe. 

It appears that the idea for a maternity benefit with super-

annuation option came not from a Member of Parliament, but 

from a senior Public Servant involved in superannuation 

planning, who saw it as a way of answering two areas of need. 

If, as had been said by some, the group most in need of 
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assistance were the one-income family with young children, 

this would be some direct assistance to them. If however 

there was public demand for superannuation cover for 

dependent minders, this would also answer that problem. 

With hindsight it seems that both maternity grants and super-

annuation cover would have been perceived as good ideas, but 

it was the coupling of the two as alternatives that caused 

concern. Members of the working party on superannuation for 

dependent minders were among those who expressed the view 

to those seen as responsible, Mr. Hunt and Mr. Douglas, that 

this was not a sufficient answer to their suggestions. 

· b l 118 h d d d Meanwhile on Octo er 3, Labour a launche a guararitee 

minimum income package (including the Christmas bonus and 

various rebates) which would give a married pensioner couple 

90% of the average nett weekly wage (for one period). This 

would be paid in addition to any earnings-related benefit 

from the Superannuation scheme. This was obviously a reaction 

to the benefits promised under the National scheme and stemmed 

from the Douglas/Smith scheme of 1974, but it seemed to make 

little impression on the public. 

National Superannuation 

Basically, the National Party's idea was to upgrade Universal 

Superannuation. Their scheme, announced in June 1975, was 
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simpler than the New Zealand Superannuation, and was to be 

phased in over three years. _· It would provide a 

higher rate of universal superannuation, universally avail-

able subject to a residence test, and subject to income tax, 

the benefit to be paid from general revenue. A married couple 

would receive 80% of the average weekly wage (to be paid in 

equal shares to each spouse) while a single person would get 

60% of the married rate. The benefit would be indexed and 

updated twice a year as the average weekly wage rose - hence 

it would be inflation-proofed at least to the same extent as 

are wag es. At the wages prevailing in June 1974, a married 

couple would get $79.20 before tax (or $34.68 each after tax) 
- 119 and a single person would get $40.92 after tax. 

The big advantage of such a scheme is that it is clear, 

easily understood, and its benefits are not delayed. But 

it has disadvantages and the Labour Party attacked at once. 

The Opposition's proposal is no superannuation 
scheme at all. It is merely an attempt at 
revamping pension provisions which New Zealand 
has had since 1938 and which successive Govern-
ments have not been able to bolster into an 
adequate pension scheme. Why? Because the tax 
increases that would be required would be so far-
reaching they would create greater social injustice 
than they could hope to rectify. It was the 
realisation that a tax based scheme could never be 
a just and adequate means of providing a retire-
ment income which led the Labour Government to 
introduce its two-tier New Zealand scheme. The 
National plan is a double disincentive to the 
worker: it offers no inducement to the pre-
retirement age worker to save for his future, and 



59 

is a direct discouragement to people of retire-
ment age to continue to make their skills avail-
able to the community by remaining full-time 
members of the work force. Furthermore, this 
savings disincentive would grossly distort the 
country's investment pattern, while Labour's 
funded scheme provides a vital pool of invest-
ment capital for private economic and social 
expansion. 120 

The National Party countered that their scheme promised 

real benefits, was of advantage to those then over 55, who 

would not benefit from Labour's scheme, and that Labour 

could not show with any degree of exactness ·how much anyone 

would get from the New Zealand Superannuation scheme forty 

years in the future. Much was made of the fact that v.Dmen 

non-earners were included in this scheme, where they were 

not under the then existing Labour scheme, and huge doubts 

were raised,and exploited>on the potential for abuse of 

the funds available for investment under the funded scheme. 

The most noteworthy point about th .e scheme is that it marks 

a heavy redistribution from the working population to the 

retired, which the Labour scheme did not, and the need for 

redistribution was not made, nor were its effects properly 

investigated. The redistributive effects of the enacted 

Labour scheme are not very great, since it is really indi-

vidualised saving. The redistribution is not the same thing 

as the discovery of need among the elderly. It is one thing 
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to say that the old as a class are ih need, it is another 

thing to reslice the pie to give less to the worker and 

more to the retired, and this is a point that the Labour 

Party failed to make to the public. (It is after all 

difficult to say in one breath that the retired need retire-

ment benefits and in the next thut they can't have them at 

someone else's expense.) Nevertheless the cost of the scheme 

(and its inflationary effect) and the need for it were not 

justified in those terms. Though the Survey of the Aged in 

May 1975 had shown that some of the elderly were in need, the 

use of a univ e rsal rath e r than selective benefit was never 

justified by its proponents, nor was there any attempt to 

rank benefits for the aged in relation to other social welfare 

priorities. 



THE POSITION OF WOMEN 

As we have seen, income supplements for the aged fall into 

three groups: what can be called social insurance, where 

income is derived as of right because it has been earned, 

social assistance, where the right to benefit is conditional 

on need, and universal benefits, where the right is con-
121 ditional on attaining a certain age. How are women 

affected by benefits given under each heading? Under universal 

benefits women and men are treated in the same way, unless 

the qualifying age is different. Though under the National 

Superannuation scheme, both males and females qualify at 60, 

in many private schemes, as under both British schemes, women 

qualify earlier than men. No substantial reason has been 

advanced for this, other than that if a husband is assumed 

to be older than his wife, the younger qualification age for 

women would allow them to benefit at about the same time! 

It would seem however in view of women's longer life span 

that she might be expected to retain her health, and her job, 

after a man has retired, and that there is no real reason 

. . d' . 122 other than habit for a retiring age ifferential. It will 

be noted however that although under National Superannuation, 

men and women qualify in the same terms, a married person and 

a single person are not paid at the same rate. There are 

61 
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certainly economies of scale where two people live together. 

The Survey of the Aged found in measuring hardship that $1 

of income for a married couple could be roughly equated to 
123 60 cents of income to a single person. Yet these 

economies do not depend on marriage, and two single people 

who live together (two sisters for example) will find it 

cheaper than living separately, and will both get paid at 

the single rate of benefit! It is married status, not the 

economies of sharing, that lead to a lower benefit, and this 

depends in turn on oth e r assumptions about marriage and the 

status of women as dep e nd ents. 

Under social insurance schemes (like New Zealand superannuation 

and both· U.K. schemes) a benefit is given b ecause it has been 

"earned", and traditionally such a benefit is earned by a con-

tribution from wages. Such schemes rest on two assumptions 

about women's work. The first is that only work where wages 

are paid is work that should give rise to an entitlement~ and 

that unpaid work such as housework should not. This assumption 

may arise partly from our materialistic society where status 

and money coincide, and partly from a belief that whatever 

124 men do is more important than whatever women do. Now it 

is increasingly recognised that housework and childrearing, 

even though they are unpaid, have a real social value, and 

that men who go out to work can only do so because "housewives 
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make it possible for the productive work to be done", as 
125 Mr. Justice Woodhouse made clear. Therefore to demand a 

contribution from and give a benefit to only those workers 

who are paid, and ignore those workers who are not paid, is 

inequitable, and this gives rise to the recognition in the 

1975 U.K. scheme of the value of dependent minding with a con-

tribution on behalf of such people, and the lobbying in New 

Zealand which resulted in an acceptance in principle that 

some unpaid work should give rise to an "earned" benefit. 

The second assumption in social insurance schemes is that the 

male is the breadwinner, primarily responsible for the support 

of the family, and that women do not go out to work. Beveridge 

in 1942 quoted 1931 statistics showing that less than one woman 
126 in eight took paid employment outside the home and said 

that since "maternity is the principal object of marriage", a 

127 married woman would have "other duties" than paid employment. 

Such an assumption may have reflected public opinion, and was 

true in Britian in 1942, but is it true in New Zealand in the 

1970s? 

Arising from the assumptions that only men work, and that only 

paid work counts, is an assumption that women are dependent. 

This gives rise in social insurance schemes to the necessity 

t . . 128 o make provision for widows, and both "Strategy for Pensions" 
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129 
and the New Zealand White Paper on the Superannuation Scheme 

make elaborate provisions to safeguard the position of a widow 

after the beneficiary dies. 
. 130 

Only II Better Pens ions II has got 

away from these assumptions, allowing women the same right to 

a pension as men, and giving both widows and widowers the 

right to what they have earned as well as a supplement from 

what their partner had earned. As long as a woman is regarded 

as her husband's dependent, special provision will have to be 

made for her in retirement: if she is allowed, or encouraged, 

to establish an entitlement in her own right, widow's pensions 

will become less necessary in old age. 

Social assista~ce schemes (suppl ementary benefits) do r.ot 

distinguish between male and female in entitlement, but it 

is a sad fact that as a result of their longer life, and of 

the assumptions made about their status, women are more likely 

than men to need supplementary benefits in lieu of some earned 

entitlement. 

We have seen how women are treated in superannuation schemes 

in New Zealand and in the United Kingdom, and what assumptions 

tend to be made about their role and status. Can these 

·assumptions be justified today in New Zealand? A look at what 

statistics are available shows that the pattern of a woman's 

life is changing. (All figures have come from the 1975 New 
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Zealand Official Yearbook.) Women are living longer, 

marrying younger and having fewer children. Between 1950 

and 1973 the proportion of women marrying before 25 rose from 

64% to 77%. Just as the average age of a mother at the birth 

of her first child has dropped from 26.39 in 1924 and 25.32 

in 1954 to 22.99 in 1972, the average number of children in 

families where children were born during the year dropped from 

2.57 in 1967 to 2.29 in 1972. The crude birth rate per 1000 

mean population has risen from 24.58 in 1945 to a high of 

26.99 in 1961 and then dropped dramatically to 22.44 in 1966 

and 20.4 in 1973. Women are concentrating their childbearing 

into the early years of marriage before they reach 30: of 

52,725 nuptial births in 1972, 7,922 were to mothers under 

21, 16,900 to mothers between 20-24, 17,159 to mothers between 

25-29, 7,357 to mo~hers between 30-34, and only 2,586 to 

mothers between 35-39. The percentage of first confinements 

among mothers 30-39 dropped from 19.97 in 1944 to 6.71 in 1972. 

Whereas the average women even fifty years ago might continue 

to bear children until she was forty, so that by the time her 

last child left school she would be in her fifties, with per-

haps a ten year life expectancy, th~ average woman today has 

the last of her 2.3 children before she's 30, and she will 

live to be 75. 

It would hardly be surprising therefore to find that since 

women are compressing their childbearing into a smaller and 
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earlier part of their lives that their participation in the 

work force has increased. Between 1936 and 1971 the male 

labour force increased by 48.8%, the female labour force by 

135.2%. The proportion of women aged 15-64 who are in the 

labour force moved from 25.6% in 1926, 29.0% in 1945, 29.7% 

in 1956 to 38. 9°/o in 1971, though this is low in comparison 

to som e overseas countries (U.S. 46% in 1970, U.K. 50.1% in 

1966) . The percentage of women in the labour force who are 

married has risen from 8.5% in 1936, 24.4% in 1951, 37.6% in 

1961 to 49.9°/o in 1971, and the proportion of women in each 

age group who are wo::king has increased steadily over the 

years (Table l") • 

Married women in Jabour force as a percenta8e of all married women in the same age group are 

given in the next table. D 

Aee (Yearo) 1936 194S 19SI 19% 1961 1966 1971 

percent 

16-19 .. 5.7 18.2 14.5 18.5 20.0 23 .5 30.3 

20--24 .. 4.3 17.4 16.0 19 .4 20.7 26.7 34 .3 

25-29 .. 3.7 10.3 9.7 11.6 11. 9 15.8 20.7 

30--34 3.6 8.0 8.9 11.3 13.3 16.4 24.3 

35-39 .. 3.6 8.4 10.5 13.9 18 .0 21. 8 31.8 

40--44 3.9 8.7 12.2 16.6 21.3 26 .9 35.3 

45--49 .. 4.4 7.8 I 3. l 17.5 23 . 1 27.7 35.9 

50--54 .. 4.2 6.1 10.7 15.5 20.7 25 .2 30 .7 

55-59 .. 4.2 4.6 6.9 10.8 14.9 18 .5 22.0 

60-64 2.8 2.5 3.7 5.2 7.5 9.S 11.2 

liS+ 1.6 1.0 1.4 1.6 I. 7 2.1 2.4 

All ages-
16+ 3.7 7.7 9.7 12.9 16 .0 . 19 .9 ::!6 I 

------ ---· \ - -- .. ---· -· ' , ---- ---~ --- ----
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The most significant thing to be drawn from this table is 

that though the participation rate for all ages has increased, 

the greatest increase has come in the 35-39 age group, showing 

that women, who are having most of their children before they 

are 30, are tending to return to work when their last child 

starts school (and not waiting till the children are older 

. ) 131 as the European figures suggest . 

Such figures do not justify any assumption that women do not 

·take paid employment, but they do point up women's broken 

employment patterns~ working for a while before and after 

marriage, taking perhaps ten years out of the work force for 

childrearing then returning to work. If an entitlement to a 

benefit is to be "earned" by paid employment, women will suffer 

because they do not earn all their lives, though most will earn 

for a part of it - if women are then to establish their own 

earned entitlement it is equitable that the valuable work they 

do in raising the next generation should be recognised as also 

earning an entitlement. 

What of the assumption that the man is the breadwinner? The 

original concept was that the Wctge for a man should enable 

him "to maintain a wife and three children in a fair and 

132 
reasonable standard of comfort" - at a time when the female 

133 
rate for clerical workers was about 45% of the male rate . 
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This concept did not appear in the 1945 Minimum Wage Act 

(when the minimum wage for men was £5.5.0 a week, and for 

women £3.3.0 a week) yet it still appears in some legislation, 
/:l.:,r\-

and seems to have an influence on attitudes~ Today the Equal 

Pay Act 1972 sets a rate for the job - males and females are 

to be paid the same for work that calls for the same, or sub-

stantially similar, degrees of skill, effort, and responsibility. 

So if a single girl is to be paid the same as a married man 

for the same work, it is not the wage structure, but the tax 

structure, which makes allowances for their differing family 

responsibilities. Why then should a superannuation benefit 

for a married couple be tied to the average weekly rate for 

one worker, and then the single benefit worked out as a per-

centage of the married rate? In 1945 a married couple received 

134 twice the benefit of a single person and it was only in 1955 

that the rate paid to a married beneficiary became less than 

twice the single rate. Dr. Sutch assumed that with the trend 

for women to continue working and for equal pay, that equal 

treatment would continue into retirement, and that therefore 

married couples would receive the same benefit as two single 

135 people. The Australian report also pointed out the anomalies 

and decided it would be better to pay on an individual single 

136 basis, and not decrease the benefit for married couples. 

There is one more factor here - the number of marriages is 

decreasing and divorces rising (1975-76 there were 24,216 

0 -· n 
ct> 
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marriages, 1400 less than the year before, and 4761 divorces, 

. b f . ) 137 or one-fifth the num er o marriages . If the rate of 

marriage breakdown increases it may happen that there are 

fewer and fewer married couples living together at retirement 

age - why then not reward them for their success by giving 

them the same amount they would get if they were living apart 

(and not penalising them for staying together)? 

It is both misleading and patronising to assume that women 

are dependent on their husbands. 

The housewife . supports her husband so he can go 
to work. Her services are unpaid, but are as 
vital to the well-being of the nation as services 
that are paid .... Husbands and wives reciprocate138 services and are equally dependent on each other. 



CONCLUSION 

When a government wants to set up a new welfare programme 

or improve an old one, there are three things it should do. 

First, it must have or collect facts and figures to show 

what are the needs of the community. Secondly, it must 

articulate the aims of the programme and what it sees as the 

object of social welfare services, in the light of any 

observed need. Finally, it must consider how best it can 

fulfill its programme and meet the need in a practical form 

.that the country can afford. It it does not follow these 

three consecutive steps - need, goals, methods - it may find 

that its programmes are not getting to those most in need, or 

are falling short of its political philosophy. 

The problem with trying to assess needs in New Zealand is that 

we have insufficient statistical data to deal with, and too 

little social research, whether government or independent. 

Though the Department of Statistics is preparing a series of 

statistics on Social Trends and Social Indicators, these are 

not yet published. Some investigative work has been done -

the Survey of the Aged, the first report from which was 

published in May 1975, attempted, by applying a questionnaire 

to a random sample of the over 65s, to measure the amount of 

70 
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hardship among the elde rly. There was some doubt within 

the Department of Statistics about the validity of much of 

the data collected 139 since they felt that it underestimated 

the degree of need, and the published results were attacked 

140 . by groups such as the Women's Electoral Lobby particularly 

because it assumed th at n e ed was constant with increasing ag e . 

Nevertheless the survey found that on the benefit rates 

ruing in 1973 some 20% of the elde rly were "in substantial 

d . . . 141 . nee of financial assis tance". The solution adopted by 

the Labour Government was to increase the s e lective supple-

mentary b enefits (awarded on a means-test)on a basis of low 

income or low level of assets, accommodation costs or other 

regular commi t ments, and give selective "fringe benefits" 

(tel ephon e and telev ision concessions, loans for repairs or 

maintenance of house~. Again in 1973-74 a sample of house-

holds was surveyed to find out what their income was spent 

142 on. But there are no statistics or research in New 

Zealand to show wheth e r or not there are other areas of unmet 

needs. Overseas, conside rable work has been done to establish 

where, in the lifecycle of the individual, need is likely to 

be felt. Studies show conclusively that for a family of 

modest means th e period of greatest need is likely to be where 

there are several children and only one income (see Appendix 3) 

and the period of next greatest need will come after retirement. 

The minimum human needs for food and for clothing are greatest 

143 during adolescence and this puts strain on a family's income. 
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It is likely that the pattern of lifecycle found in Britain 

and Europe would be duplicated in New Zealand but until some 

investigation has bee n carried out, no one can tell whether 

the troughs carry some families below the poverty line 

(especially since no poverty line has been worked out for 

New Zealand) . 

The next step after a picture of the needs of society have 

been investigated is for the government to decide what sort 

of society it wants to shape. This needs more than empty 

rh etoric and election promises and it must be based on some 

knowledge of society as it actually is. What it decides to 

do will d epend on its view of the role of social services 

(probably falling into the two groups already described as 

"liberal" or "collectivist "). The liberal sees the social 

services as subordinate to the economy. . 144 One writer 

describes these views as including social services as 

institutionalised benevolence to those who had fallen on hard 

times, or as a handmaiden of the economy, distributing 

economic surplus when there is any or as a tool of capitalism, 

repairing the worst ravages of the system in order to divert 

revolutionary fervour. The other view sees social welfare 

~s an end in itself, taking precedence over the economy, 

bringing about social justice, the end of oppression and 

discrimination. 
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Sutch saw the roles of a social welfare system as fourfold: 

In order of th e ir introduction (in most cases) 
the first is to use socia l s ecurity as a me ans 
of distributing the production of society to, 
for exampl e , the a g ed, widows, childr en and the 
disabled; the s e cond is as compensation for being 
direct victims of th e economic and social system 
- miners' pensions, workers' compensation, and 
unemploym ent payments are examples; the third is 
an inves t ment to improve the qualify of the human 
asset ... ; the fourth is based on conc epts of 
social justice, equality, and the importance of 
human pers onality. 1 45 

He quot e s the Fe d eration of Labour in 1938 on Labour's 

scheme: 

You can b est judge the people of the nation by 
applying th e following simple tests: 

1. How they treat their womenfolk, the mothers 
of the race; 

2. How th ey t reat their young folk, the future 
men and wome n of the nation; and 

3. How th ey tr eat their old folk, those who 
have r end e r ed service to the nation. 

The family, community or stat e that treats the 
womenfolk, the children and the aged well can 
truly c a ll itself progressive and civilised, and 
its futur e is assur ed. 146 

It is only after the grand view of what society is and what 

it should be that the decision can be made on how changes 

can be made and by what methods. This involves questions of 

priority (what changes should be made first) and of methodology 

(what can be left to market forces and what needs direct state 

intervention) . 

. ' 
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The major New Zealand political parties pay lip service to 

ideas of social justice. But implicit in social justice is 

the idea of equality regardless of sex, race or status. The 

British White Paper, "Better Pensions", said: 

For too long women have been treated as second-
class citizens in pension and benefit provision. 
The White Paper on equality for women sets out 
the government's proposals for securing equal 
status. An important part of this policy is 
equality of treatment in the field of pensions 
and other benefits. All women stand to 
benefit under the new scheme whether working 
inside or outside the home, whether single, 
married or widowed. 14 7 

One might have thought that as a statement of human rights 

and justice that would be enough. But in an excellent 

discussion of the White Paper, Barr says coolly: 

The White Paper bases its argument for equality 
on unsp2cified general equity grounds. Strong 
though the case for equality is, it would be 
stronger still if based on an explicit statement 
of the desirability of cross-subsidising women's 
pensions. Merely to talk emotively of "second-
class citizens" in the Foreword to the White Paper 
is not enough. 148 

He makes a valid criticism - in a scheme based on contri-

butions, it will be more expensive to provide the same 

pensions for women than for men. (Barr estimates that in 

the U.K. where the average woman retires at 60 with a life 

expectancy of 19.8 years and the average man retires at 65 

with a life expectancy of 12 years, it is 65% more expensive 

149 to provide a given pension for a woman than for a man.) 

But it seems one cannot yet take for granted a general 

3 -
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equitable and equal treatment for women, and that such 

treatment must be justified on grounds of reason. 

Racism and sexism (discrimination based on sex) are two sides 

of a coin. In both, humanity is divided into two classes on 

the basis of easily observable physical characteristics, in 

both cases membership of the class is outside the individual's 

control and in both, gross stereotypical distinctions are 

drawn, which may have little basis in 150 fact. The causes 

of the unequal status of women are complex and rooted deeply 

in tradition, custom and prejudice yet "the differences with-

in each sex far outweigh the differences between the sexes" 

Women may be treated as unequal because they are alleged to 

be inferior to men in certain respects and the consequences 

of the unequal treatment are then seen as evidence of 

inferiority. 

Their unequal status has been caused less by 
conscious discrimination against women than 
by the stereotyped attitudes of both sexes about 
their respective roles . The unequal status 
of women is wasteful of the potential talents of 
half our population in a society which, more than 
ever before, needs to mobilise the skill and 
ability of all its citizens ... The movement 
towards equality for women requires the active152 support and intervention of government itself. 

Women's role has in fact changed. She spends on average 

less than 2% of her life pregnant or lactating, so that her 

b . . . . . l f g,1 . 153 iological function is irre evant or 9 % of the time. 

151 
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Add to this the technological revolution in the home (washing 

machines, electric ranges, etc.) and it means that for most 

women the combination of housework and childrearing is no 

longer a full-time, life-long job. But patterns of thinking 

are slow to change, and there are subtle social and psycho-

logical pressures that condition women into a subordinate 
154 status. It was a recognition of the stultifying force of 

these societal expectations that gave rise to the feminist 

movement. 

Liberation means freedom. For a woman ... today 
this means that she will no longer by virtue of 
her sex be placed in a societally subordinate 
role, that she will have her choice of life role, 
that she will no longer be channelled into a 
societally perceived role of "wife and mother". 
While many women will choose the "wife and mother" 
role, those women who do not, must have the same 
opportunity to maximise their life chances as do 
men. By the same token, a woman who does choose 
the "wife and mother" role must not for that 
reason be disadvantaged or made subordinate to her 
husband. 155 

It is the writer's opinion that the role of social welfare 

programmes is to promote social justice and equality of 

opportunity for all, and that in order to reduce the in-

equalities of society a substantial amount of redistribution 

must be undertaken, both through changes in the tax structure 

and through welfare measures. In particular when designing 

income supplements for the aged, note must be taken of 

women's present life patterns and of changes in such patterns 

3 



77 

as they occur. This demands recognition of the value of 

the unpaid work women do in the home, and a rebuttal of the 

assumption that a wife is dependent on her husband. You 

cannot treat the needs of a married woman w1th small children 

differently from the needs of the single girl, or the old age 

pensioner - during their lives most women pass from one 

status to the others. It may be more important to provide 

services now for young mothers - child care, a wage for 

women at home - but it must be remembered that today's young 

mothers will become tomorrow's pensioners, and if a social 

insurance scheme is planned which ignores the future needs of 

young mothers, they will become the welfare problems of 

tomorrow. The schemes that will best fulfill the needs of 

women are universal benefits in old age, offering more than 

a subsistence living standard, or contributory plans where 

a contribution is made on behalf of dependent minders on the 

basis of a no tional wage. Only where women are seen as 

individuals deserving support in old age in their own right 

(and not as a dependent of their spouse) can social justice 

be said to have been reached. 
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(1) Superannuation contributions compulsory - all aged 17 
and over up to 65. 

( 2) 
I 

(3) 

(4) 

( 5 ) 

( G) 

(7) 

( 8) 

First tjer non-taxable . Established at 55% or 56% of 
the average ordinary time wage for married couple; 33% 
or 34% of the average time wage for single persons. 
( See Appendix 1) 

Second tier taxable minimum guarantee 25% or 24% of the 
average ordinary time wage for a married couple; 17% or 
16% of the average time wage for single person. 

Second tier introduced over tv.renty years as follows: 

Marri ed Couple 55% Married Couple 56% 

1976 4% 1976 4% 
1977 4% 1977 4% 
1978 4% 1978 3% 

thereafter % of 1% next 16 years, 
1% 17th year. 

Sinale Person 34% Single Person 33% 

1976 2% 1976 3% 
1977. 2% 1977 2% 
1978. 2% 1978 2% 

therea fter½ of 1% for next 14 years, 
1% thereafter for 3 years . 

Means test will be increased from time to time, having 
regard to 2nd tier benefits. 

25% capital lump sum repayment vJill be continued . 

Those over 55 who have contributed on a voluntary basis 
will be able to take contributions made up to the 
date of compulsion in the form of a lump sum in 
addition to existing rights for lump sum payment under 
(6 ) as well as minimum pension . 

All those on means test b enefits to be paid on same 
basis, i . e . Widows, Domestic Purposes Benefit, beneficiaries 

etc. 

(9 ) Cost approximately $120 million less contributions made 
as opposed to $300 million under National . Will almost 
pay for itself in time . 



APPENDIX 1 

MARRIED COUPLES 

Averaae Ordinary Tim~ Wage April 1975 

55% Average Ordinary Time Wage Married Couple 
Present Benefit 

INCREASE IN BENEFITS JULY 

INCREASE 5. 2% 

56% Average Ordinary Time Wage Married Couple 
Present Benefit 

INCREASE IN BENEFITS JULY 

INCREASE . 7 . 1% . 

SINGLE PERSONS 

Average Ordj_narv Time \:Jao_~ Aoril 197 5 

33% Average Ordinary Time Wage Single Person 
Present Benefj_t 

INCREASE IN BENEFIT JULY 

INCREASE 5 . 1 % 

34% Average Ordinu.ry Time Wage Single Person 
Present Benefit 

INCREASE IN BENEFIT JULY 

INCREASE 8% 

$91-61 

$50-38 
$47-90 

$2-48 

$51-30 
$47-90 

$3-~0 

$91-61 

$30-22 
$28-75 

$1-47 
======-

$31-~ Lj 
$28-75 

$2-29 
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1 ) 
2) 

f-

Places an cxcossive burden on the tax payer and the econo~y. 
noduces incentivoo 

:5 ) n nducos tile 1 ev ol of' sav :LnQs end inv cs tment in u1·0 economy. 

4 ) 

5) 

6 ) 

Transfer of ~300~ inflationary. 
D.i..s0strous affect on c2pi 'Lal 1.in :rJ,ot as NZ SupPr ~iclrnmG closes 
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APPEND IX 2 

SUBMISSIONS ON DEPENDANT 11INDK;.S 



5 Halswcll Street, 
Thorndon, 
WELLING'l1 0N. 

2 July 1974 

Hon. W.E. Rowling, 
Minister of Finance, 
Parliament. Buildings, 
\tm L L n K; 'I' 0; ;J • 

Dear Mr Rowling, 

New Zealand Supera11nuation Dill 

1. We, the undersigned , on b12half: of the listed national organisations, 
wish to registGr our very strong oGjcction to the Supcr~nnuation 
Bill as it nm-, stands. We feel that many of the most serious ck·-
f:i.cicnci.cs in the Bill aris e from t:he undue haste with ,-,hich the scheme 
was formulated. Accordingly we would urge the Govermnent to recon::-;ic1er 
-t.he scheme's underlying principles before proceeding. 

2. We bel j c~v8 that there h2.,3 b0en ins11 f-<~i_c .i er:.t .!'.'(~::sarch in-f:0 the si tua.t:i_c!:. 
of t--ho.; c who are not covc1:e::d by existing supe1~annuat.i.on scr1emus. Because 
so 1:i.U.:1. c is known c1bout 1.:i1i:: ::.,e estimatcd - 7':S0,000 pGoplc, it is 
inipossilJlo to know whether i l1e presc11t scl1<.)ntC \-!ill adequately meet 
their n eeds; or to vJh, .t: c.::,; .:::n t. they have al ready provided for tllcm·-
se.Lvc~,. \'1e would stron'Jly w :ge furU1cr research on this subject. 

3. Hm,;evcr orn: greatest concern is that. the prcs'.~Jtt schcr11c ignores a 
very large and important section of the workforce bcc~use t l1ey ore 
histc, ·l'.i.caJ ly non--earne rs. We r e fer ·Lo people at home caring fDr 
yournJ children, the incap::ic.i tated and the elck:rJ.y - who would 
otherv:ifjc.; require ,1.lternaU.vc paid care. 

4, Under the present sucial welf<.trP. j_;_, uvision men and v1orncn have b (~cn 
c\blc lo look forward to equzil tr~_,,, -11e nl in retirrnnent. If thi s llill 
is pa~;:-.;od in its present form th.i.~; will no lon qE.~r be the case. '.l.'llis 
B.i.11 Ld l~, to recognise Uw valuc1l.:ile contr ibui.:inn of tn.ose people in 
sociel y who ciJre for oth0:i-.-s. It makes a mockc:.ry of th 2 Goverrnnenl' f; 
staternenLs aboui: "cari.ng for communities" and Uie preservation oE 
the iam:i.ly unit as 1

' tl1e lJcs t place~ to bring up young children". 

5, We advo,-:aLo tllat 1.:he Governrnc~ nt adopt the principle that caring for b1e 
(18pen,.l2,:f.: members of our cornmuni ty .is essential .:1nd vuluable work -
whet11c.r paid or unpaid. Jt ,:1;1 :3t therefore be rGcon11ised as h.:1vin•J 
econom:i.°r:'. v.::ilu8. Th~·: co:::.: t of providing altcrncd:i ·r. cure has never 
been estimated. ('l'b c cost c,f providing good gualiLy ci1ild care for 
one three year o.ltl child is, on average, $14. 00 per \·,reek. ) 

... /2 
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6. We urge that the Government pay, on behalf of all persons caring for 
total dependents, an 8 per cent contribution to the Superannuation 
Scheme. This would be based on the average male full-time wage 
(as· calculated from the Department of Labour's half-yearly survey). 
It would cover those caring for pre-school children, the incapa~itated 
and the elderly. 

7. Further consideration would be given to those who work part-time 
while their children are at school. Provision should be made for a 
partial contribution to be made by the Government on behalf of 
these people and others who have similar responsibilities. 

8. We are also very disturbed that the Dill perpetuates the subordinate 
status of wo1nen. If proper provision is made in the Bill for all 
people to be treated as individuals it will be unnecessary to 
differentiate between married and single persons. Any such distinctions 
should be confined to the social welfare area and should be based 
on need rather than status. We tl1ereforc request the deletion of 
clauses 69 and 70. All contributors should be treated as individuals. 
We appreciate that this implies a recalculation of the scheme. 

9, Many other organisations made similar sub~issions to th e Select 
Comm.it Lee on vJornen I s Hights. In view of the si-rowing awarene ss 
throu~rlwut Ne w Zeal.and of -~1.•e d8f ccts in tlw Gui:.i2rannuat.ion i.3il..l , 
.rcvi~.d.on of a fundamental ::-1ature would seem imperative. 

10 . Finally, the present s-·11en-,c does nothing to help tbc existing ovc1.· 
55 age group. We suggest that Gov0r1m1ent in its anxiety to provide 

' £01: Uie future needs of t .he exi~;ting wrn: k forc:c should not ove rlook. 
tllc prcr~ent plight of those who have alJ:ec1.dy co11-L.:ributcd a great 
deal. l\ caring conmn.mity must allow self rc:spcct to all of its 
cJt.izens. 

ll. We trust that your Goverrnnent \viJ.l give urgency to a total re-· 
consideration of the Superannuati o~·- BiJ..l in t8rn1s of the r,ocial 
consequences of this import.ant J. c··c:_slation. 

Yours very sincerely, 

... /3 
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Miriam Dell 

Peg Hutchison 

Erica Brodie 

J·ulie Cameron 

Ria McBride 

, John Blincoe 

Margaret Shields 

Delclre Milne 

Denian.1 Kaiser 

Ron 1-ic·.;.jga t 
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National Council of Women 

New Zealand Federation of 
University Women 

Y'ivCA, New Zealand Social Workers ' 
Association 

New Zealand Homernakers' Union 

New Zealand Federation of Business 
a~d Professional Wome n 

New Zealand University Students' 
Association 

Society for Research on I·Jomcn in 
l)cw Zealand 

National Organisation of \'/omen 
(Wellington) 

Welli.nr::J:bon Pens ioners' a.nd 
Beneficiaries' AssocL:it .icm 



SUPERANNUATION AND THE STATUS OF WOI.1EN IN NEW ZEALAND 

'.I.1he aim of the Superannuation Act 197 4 was to establish an 
earnings-related superannuation scheme to be financed from a fund to 
which employer and employee would contributeo It was intended that 
a three-tier scheme would arise-- the first tier of benefits would 
be the age benefit, the sedond superam1uation, and the t:hird supple-· 
mentary insurance or investments. ·rt is the connection between social 
mmmrb.mm security benefits and earnines-related payments, both in the 
superannuation and other social welf2.re legislation (natably Accident 
Compensation) that points up the basic ineq_vi ty that concerns v_s here. 

'.!.'here is a large group of people, most of them women, the 
value o:f whose work is recognised but who are non-earners. These are 
the people who are doing a socially and economically valuable task 
by ste,ying home to look after dependants-- small children, invali ds 
or the elderly-- who would othervvise be in neec1 of some form of 
institutional care. These people have made a decision, whether it 
be freely made or enfo.rced, to stay out of the workforce. 

Most of these dependant minders, perhaps 80 per cent, a.re 
involved in the care of children under the age of six (369,700 childre at the end of 1973 • .An increasing number of women who worked for 
some time before they had children are returning to work after their 
children a.re settled in school-- after a period of perha-ps 10 years 
away from paid employment. For these women, the need for retraining 
in new skills, polishing old skills or regaining lost confidence, 
as well as the inevitable loss in status, seniority and wages by 
comparison with those who continued to work, means that these viomen 
are disadvantaged and will be even more so when they come to retirj_ng 
age, since their superannuation contributions will be less. 

Secondly, it is ineq.uitable that marri.ed women are not able 
to claim uneomplyment benefit when they are unable to find jobs. If 
the Government believes that everyone has a right to work (a prin-
ci.ple embodied in the Universal Declaration of Human Rights), sµrely 
tbis right should be extended to all women? Especially in times of • 
economic stress, the numbers receiving unemployment benefit do not 
truly reflect the numbers unable to find work, since there is a 

· te·ndency for employers to feel that a married woman is not primarily 

a wage-earner but a ½ife/adjunct to her husband. We feel that it i~ 
important that in all respects a married woman should be regarc.edas 
a person in her own right and not as an adjunct to a wage-earner. 



Thirdly, it has been suggested that the Government may be 
considering the payment of a dependency allovrance to depcndent-rdnders 
and that this could only be an alternative to a superannuation contrib-
ution on behalf of dependant-minders. We are not convinced that such 
an allowance, particularly on the scale suggested ($10-$15 a week) 
would be productive. If it is viewed as a wage for work done it is 
ludicrously low; if as a reward for or an encouragement to staying hone 
it is not enough to keep someone in financial need from going to r1ork 
and thus needing alternative care for their dependants. Hopefully it 
is not intended as a recognition of the value of dependant-minding or 
an aid to the improvement of its status-- if the average weekly wage 
is $80, 1,,vhat status does a person earning $10 a week have? The substantir 
amount of money involved might well be better spent in providing 
child-care centres and domestic ancillary services to relieve parents 
of some of the stresses of fmll-time child rearing. (Also see Proposal 
3). 

It is clear that in many areas of social welfare vwmen 2.re 
treat ed inequitably and the value of the work they do is ignored in 
every r·eal sense 1 even when lip service is being paid to its import8.UC" o 
We would like to make three suggestions whi ch we feel would give real 
recongniti on to the work women do in society, as well as giving 
financial aid to those in need-- not all of whom are necessarily women. 
We re,nk these in descending order of priority: 

(1) We suggest that a contribution of~ 8 per cent of the basic 
average wage be paid annually to the New Zealand Superannuation Fund 
on behalf of: 

(a) Those engaged full-time in the care of children under six; 
(b) Those engaged full-time in the care of invalids ; and 
(c) Those engaged full-time in the care of elderly relatives 

unable to care for themselves. 
The money would come from the Consolidated Fund through the 

Department of So:icial Welfareo Demographers agree that New Zealand's 
birthrate is declining, so it vwuld be preferable that payments into 
the fund should be financed by the existing labour force, rather 

than that payments should be ma.de later from revenue collecte d nhen 
the dependency rate of our population may be highero 

We suggest that a new tax code be developed for dependant-
minders. This would mean that each person vYishing to claim the contri.b-
ution would be informed of this right when applying for child benefit 
and would be required to make a yearly decaaration of income vv"i th 
details of any income earned on which contributions might have been 
made in the ordinary wayo This would include details of dependants . 



From this form the contribution due to the fund, lGss any already 
paid by employer/eJ11ployee, could be worked out and paid through the 
Department of Social Welfare o The procedure woulcl. be adrr.inistrati vcl~l 
simple and it would be flexible f not penab.sing anyone able to contri t 
ute s~ills to the economy from time to time. It v10uld also allow 
those who wanted to re-enter the work force to undertake retraininc.>t 
part-time or occasi.ona l work v1i tho1;.t penalty or undue interference 
with the re sponsi bili ty they feel toward their dependents. It rrould 
also be simple to incorporate variations into the scheme-- perhaps 2. 

4 per cent contribution for minders of dependant children up to age 
12 ( a period when the child though at school is there for a rcuch 
shorter period thm1 the ave rage v1orki116 day, so that in the absence 
of after-school programmes it is still in need of adult attention 
for part of the deyo This means that a dependant-rr~nder may still 
not be able to take a full-ti me job). 

For those dependant-minders Fho d.o unertalrn full or part-ti1,:c 
work , we would suggest that their contribution to the superannuation 
fund should be supple mented by the Government to a guaranteed rninirm .. 1..m 
of 8 per cent of the basic vmge. A fur the r topping up of 4 per cent 
( To a maximv.m of 8 per cent tota l contribution) for workiY'-<1 nothers 
of children under 12 could also be justified, since workin3 mothe rs 
with small ch ildren w:i.11 have obligations to their fs.mi1ie s that 
may impede c1promotion at work or may cause them to take time off from 
work~ Such working women have vei"y often what amounts to t wo full-tir:e 
j obs-- paid m~nururut employment and lookin5 after a f91nily-- and 
this deserves recognition. 

If real recognition vwre accorded to the vo,lue of the work 
non-earning dcpendand-minders do 1 in the manner sugge ste a, they coulc2 
h e seen as people in their own right, and differential provisions 
f or survivors contained in the existing Act could be removed. An 
a ctuarli1al basis should be found for determing;ng hon much of cont:r'ib--
u ti ons can be willed by contributors , and this should be without 
regard t o sex or marital status. 

( 2 ) Vie suggest that married women be granted the right to work by 
being eligible for unemployment benefit in the same way as other 
·workers , and that a contribution to the Superannuation Fund be made 
on behalf of all unemployedo 

( 3) We suggest that if a depcndancy allowance (parent's wage etc) is 
to be made to those looking after pre school children at home that it 
be equated to the co st of keepi.11.g a child in good day care ( a.bout 
$ 12 a week) and that it be paid to alJ. one-incot10 families ( i..eo 



those where one parent is not actively engaged as an earner , or s olo 

parents). T11is again would be sociG.lly and economically flexi-ble. 

A parent at home would. be able to put his or her child m in a daycare 

centre f or a few hours a week, or for longer periods, or t2.ke a 

part--time job, or pay for home help vrlthput straining family finances. 

It would also make some slight reclress in the groviing imbalDnce 

between one and two-income famili es . 
It is often forgotten what strain is placed on a person at 

home full-time with younz children. It i s not only working parents 

who need child-care faci li ties . E-rery non-\~orking mother must 1)e able 

to ge t away from her children occasi onal ly ( If gr2.ndaprent s , ncigh1Jour 

and friends cannot help out, a day-care centre can ). Increo sin;;ly 

youns mothers have no one they can ask to share cJ1ild- minding , s o 

they can have some respiteo 

In conclusion, we would again point out the great ir::.po:ctancc 

of a real recognition of the unpaid work thus contr:Lbuted to the 

country . Lip service is not enough. The va lue of tlie individual. sJ1ould 

be seen and rewarded individually o As patterns of marriage and child-

rearing change it should be recognised that a wor:ia:n v1h o is no':r caring 

for a preschool child may not have a husband to rely on when she 

reaches retiring age, and that under the present syst em she will be 

in the first tier of superannui tonts and a drain on the socicvl ·,velfare 

system. If her contribution t o society is recognised on her bcha~f 

by a contribution to the New Zealand Superannuation Fu.nd she rrillbe 

better able to be independent in 40 years' time . 
Such a move would be a step in the direction of a r.iore 

reali stic measure of economic productivity. At present we have the 

ludi cr ous situation where the soci ally valuable work done by rwr:ien 

is not recognised . If all the housewife/ mothers i n New Zeal a11d r:ent 

out to work tomo:brow-- loo1dng after each other's families for \Yages- -

the GNP ( and the tax take) would rj_se substantially. But it i s 

extreme ly doubt f ul if anyone would be better off. 

, ~ 
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INHWDUCTION 

This submistd.on sook i, to make ,J c asu for pnrson ,; uihu look c.1ft1~r , j_n thDir 

own homoe 

b) E.ldorJy porsu n (:, ti1ho 11Ued c r1 r o 

c) Sick rw.n;on :" uli10 r1 omJ cor8 

cl) 

and prev e nt the 11 d r3poncJ::mt,, 11 trncom.inq a hul'Cfor1 on the~ Stat.u. 

As thj_::, unp aid t110rl<, jn U ,n 1n ,, i11, ~,J:' ()\/ 1111L :.; l.110 pe1·:mn t.lo.in~J .it f1.u 111 

onteri11~1 t.hn p c1 ir.l l , ilJritlL' frJl:cu, tvC' l 10J..i.r'\/ll L11r ) N.7- , Sup1.1r:.1r111u:1L.iu11 Scl1c•1r10 

nnter th0 t,rnrk irirJ ror.1uJ ,·t in;1 hoc :..1u1,Li of l11ci1: uornosU.c cu nHi1 i.Lrnu11t s . 

Tho subn1.i.~1:;io11 ,, ] :_;o p1 CJ\/j_cfo:3 , ,n o : ... ;i; i matr1 of' Lho nur:ilwr of' prnson" 

invol ved and tho r;oc; l-./bun1? f'j_tc; of' .i.11cJ.uLii1HJ Liwm i.n tho N. 7. '.JUl'ur;:i1111t1c1l..ion 

Schome . 

J. ,J tu 

prrn11oto n tl1rurJ-tiur :;y:d, 11111 or :~nc .i nJ. 1L1r 1l f.11 ,i . 
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Elnsic '.irJc.i.ul Sm:urj l;y fJrnll!f'j t::-; fur 1uidu1,1 :., , Di ck , unomrloy nd , 

ago b rnwf'ic .i. ,1 rio s , un.i.Vr )rt,.:JJ.. ,;upL11 ,rn11ui L.1nt,,, ,1.i.rnmi a t lhose 

in d.ir o n u:: c.J, :J r1cl 

2nd Tior : Incom u roL:1ti:!cJ roti 1.0111en t-, pun :,.i un:, u nd 2 lJ percent. lump s ums 

' ) 
( omploy o d) bm;o d on conlribut.ion:; lt1 h iJ:, L ltJu1ki 11D, iou , tho ~J . Zo S u per -
(L1% - t1% ) 

annuat.i.on Scl1cmo ,J nd a 1~ provu~J ;iJ L Ln'llil U.vus, a ncJ 

Income nnl,itod /\ Cc.i.c!cmt Co1npcn n ... 1U.u11 (81.J;'l or earning s ) . 

3rd Tfor : AclditionrtJ. opr.:i.01 1c1 l 1wyrr11:111L,; rui: incrf' i'H,8d tJrn,ef .ib, 8nd 

in s u ranc e covor u1.i. th .i.ncumo t;,x t") X e n111 tionc, . 

Non-oarner u 11.1ho nru pm:f'u.r:ndnD tJur:f ,11 uorl< nro 1:enali: ·cu .:llld will f5. r1.i ch 

u p al the a(Je of 60 c1i sc1d vanl.c.1gr,d , c omp ::. rud 111.i.th the earrwrs , 

De prn1da nt fl'lincJurs 

Gap 

Earnin gs Ca,, -r I 1---i Lt ( , l \ S (~-n, h e.L) c / \ \ '--{.) , ~ (- · 
·---------------·-_.-1~-------- ---------

Seniority and Skill 

, I ~/ 0 , / / / / ,, , , " , , t i , 

Age ____ 17~1___:_ _!_/_J_L~~~~iJ!}_' , ' , G~L~ (~ r _r_ic1_Y ___ ·-1u ___ _ 
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Thero is usuolly 8 broknn por.iod .in the 11HJJ:k.i.mJ .lifo of' n pGH;on, wori1un 

in pari.icular, if ;in Li 1tiln°11 thoy 1m t9r thu J;,hour forcu tho soconLl Limo , 

havo to urclaLo t.hoj r early sk1 . .lJ.s mid qua] i.f.i.c;Jl,ion!:::, ,iml ini Lia] J.y hcJVO 

to nccep t J 01iJ p,1 i cJ jolE;. In i.. i m o E; c r r n c r.i r, s .i rn 1 who r 0 LI w r o 11n y b Li 

unernploymont f.iuuros of '/rJUO (v:i.>: 1%0-7) H. .i.s d:i_ff.i.cu1t for womr3n to 

r0--e11 bn lho labour for co . 

PROPOS/1.L -----

G ov ornmfin t shou lc.J cunt i: iL·u tA f3 p or cunt. or· tho a v Ell'~~ go ma l r .. / f fJrn , iJ. o ti.J ook 1 y 

earnings EW dFJtcrrninod l,y U1e holf'-yc:::irly sur v ey of t'1o De1n d.rnunt of 

Lai.JoLJr (currrmtly <\ c~(I • ;\'
1 '1 ) to Urn SupornrH1U,1U on occount:; of 

d l3ponrJ.Jnt mindrJrr3 who are look.inlJ c1f'Ltcr dc11011cl ,1r1t~, uiho t,10uld ot!l(lrwi:,, 0 

neod i11st.ituU.on,-1lisi.nq or Lhu or;111Joy111on~. of' hou , .. 11:Jkoopcrs to l.ool: afl.cr 

chiJ.dron , This wou:!.cl l i;JVD t.110 rJf'cct of J.rrnsuning tho gcip in 1·ot.i.rurncmt 

pensions belumen continuous 1uori<ers 2r1d depencJ ;_mt. minclors . 

COST BCNCFIT ANALYSIS ----
The ·numbor of dr.:J?uncli..1nt rni.ndors is bi:uc1dly_ c ,JUrw,b,, d as folJ.01J.Jf., : 

Numbor of chilrfr t·n unaer 5 
Number of children 5 - 6 

[ and ly 8 enef 5 .. ts 
1,o:zg ,1 60 

Children 
(under 18) 

TnL:.il 

·3us,G10 
_@_, ODO 

3fjf1 , 61U 

Number of sick per:Jorw rcnuj rinq c;:irD 730!:i 
Numbor of In va lidc; n ,quirj n g care ( TnvnJ i.d 91 :m 

.. Oanufits) 

Estiniat od number of' doi.:rn1cJont filinrJers 
AssuminD 2 ·a c!i .iJ rlron r'Gl' f;::1rn.i.ly 

\ \ l /\ ' _<; 

1sn ,nno 
_.li!._,_t,~-i:i 
1 '/;. {1 '5' , --~---

mothers 
i11Vcll icl ,\\lrJ 

13 .l.Ck 
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APIU_Lj 971~ O[P/\Jn ~1[1\JT ni- L.AIJClLJll SlJF-l\iEY : 

Av11r;_ir;1e 111:Jlo o;.1rn.irir1 u 
f\ VONl~JC? rfJrn 1] E1 O,H'llin~1 ,, 

%. :n 
!:iii . C,4 

A\/ er2g1~ 111c1l0 and rorm:ilo BU . 89 

Estirnotod Cost of 8 percent contribution m 

(8% of $8Uo89) X 52 X 1~4,435 

$6 . 45 X S2 x 17tr,43G 

OENff ITS 

The con t.ributi()ri or j,~.i9 rnill.irir1 do Uo:rr3 ,,ur yenr to- j 11di1.1irlu :1l rJr.,penci::int 

min ders I s u per an nu n t i on c1ccoun tf3 wo ul cJ I 1 cl vo Ll11~ Fol J r} t,1 i n[J l1 enc r its : 

1) l!Jould in trod1 rc ,c a better s br 1ci r1rd of c ,,rc ond le s .s 

l'i(:il< or _i_11·; ti.tL1l:.i.onc1J .isinq ol' chilrJr1•11 lllldm: c, unu 

i nv riJ.irJs ,, n rJ ~, .i. cl< pPrsDn r; as c,1rn under t101no conciitions 

r educns tile load on goriatrir; ho111B ~, , ho~, pitJls , urphnn ,19cs , 

c111d o-Lhrn' inr; U tutiorw . 

2) On re t irr., munt n deprmdont mindrJr ~JilJ be b ·:> tter. nblo t o 

i,up port tl1c?rnc:olve:.; a,.., th8 r,onsjun tiJill l>ci hi.rJhur , there-

fo re reducing the n80d f or ag11 , uni versQl and sup~lementary 

trn1wfi t s to the amount of thci conLribution s . 

In Octotrnr 1973 Ll1r1rG ulE)!'G 1,1 58 , 0DO rc1:non i~ jn U1u l<1bour force : 8'i 3 , 4CJD 

ma l es an d 344 , GOO fema l es . \JJith oqu2J rc.1Y , income rul.::tL"'d ;ice i denL pay and 
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-s-

incrrnrn rul;:ited pc"11sior1~:; iL .l.~, boc:or1i.n\1 moru c1ttn:ict.j v n f'or 1,1u111Dn to CJO 

OU t to \J 1DI'k. TllEl CUJ' J·m1t-. r.,JLE' of inflc1Li. rn1 in houno ,1 11cJ or.l1cr pd.cas 

also .is driving rnur.G um men out tu 1uork . Thir; co1Jl.d h.:ive un cir•s i r;1lJ .le 

socj_al effectrs and tho moLIH:3L prOJJOG.:il subrnittod in this pcifH,l' 'JiVrJf; 

d0penclt1nt. mi.ndnrs th 8 ~~nmu I'i(]ld..s as oLh8J.' Jdurkor:,, tl10UcJh Lhuy ui.i.11 

still be at a di sadvanLago with ths indua trin l work ors . 
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APPENDIX, 3:1 
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(Source: Wynn, Eari,i.bj Policy) 
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Appendix 3:2 
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VICTORIA UNIVERSITY OF WELLINGTON 
LIBRARY 

A fine of 1 Oc per day is 
charged on overdue books 

'1lilii1lliliiitllii~iii1 3 7212 00443271 0 
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r 
Folder 
Mi 

Due 

MILNE, D.G. 
Women and superannu-

ation:goals and choi-
ces. 

347,329 

Borrower's Name 
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