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A BALLAD TO THE UNMARRIED FATHER 

(to the tune of 'Where have a11 the f1owers gone~ 

Where have all the fathers gone? 

Long time paying. 

Where have all the fathers gone? 

Far far away. 

Where have all the fathers gone? 

Off to Aussie everyone. 

When will they ever care? 

When will they ever care? 

Woman, News1etter of the Dunedin Women's Co11ective, 

no.B, 18 June 1972 



Introduction 

In 1973 the Labour government introduced a statutory benefit 

for unmarried mothers, separated and divorced women. It was 

called the Domestic Purposes Benefit (DPB) . Although unmarried 

mothers were only one group covered by the benefit, constituting 

around 20% of the total recipients [Fi.g 4.1], the granting of a 

benefit to these women in particular raises some interesting 

issues. For centuries unmarried mothers have been stigmatised, 

being perceived as a threat to the two parent family and 

traditional bans on sexual activity outside marriage. The 

granting of a beneift to these women would seem to point to 

significant changes in social attitudes, especially with regard 

to sex, marriage and the family. 

I became interested in this topic as a way of uncovering some 

of the social and ideological changes that occurred in post-war 

New Zealand. The topic also promised to shed some light on the 

way the welfare state operated. I had been sceptical of liberal 

accounts of welfare which stressed its humanitarian nature. All 

too often apparently humanitarian gestures seem to have ensured, 

remarkably well, the stability of capitalist society. But what 

about the benefit for unmarried mothers? If the introduction of 

the Domestic Purposes Benefit had any social effects at all they 

would appear to have been dysfunctional. By instituting a benefit 

the government gave public sanction to women bearing ex-nuptial 

children and raising them on their own, even though this practice 

did seem to threaten the universality of the married two parent 

family. While applauding the development of a benefit for 

unmarried mothers I could not understand why a government would 

introduce it. This problem is the central subject of the essay. 
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Chapter one examines how fundamental changes in the country's 

economy, social organisation and ideology after 1945 led to a 

transformation of attitudes toward sex, marriage, and the family. 

These changes led to more women conceiving outside marriage and 

more of them choosing to keep their child. The dramatic increase 

in the number of unmarried mothers in the 1960s and 1970s was 

vital for the emergence of a benefit. Chapter two it explores 

how, during the 1960s, the traditional means of support for these 

women became inadequate, how a need for some form of assistance 

emerged and how this was articulated by unmarried mothers. In 

chapter three dominant public attitudes toward unmarrried mothers 

and their needs are examined. Against this background the final 

chapter examines the steps taken by the government to introduce a 

benefit and the reasons for this action. 

* * * 
Researching such recent 

problems with access to 

* * 
history is 

sources but 

* * 
likely to lead to some 

I have been particularly 

fortunate. Most Social Security Department records are housed in 

National Archives and are readily available. The more recent 

files are still open however and are kept in the records section 

of the Department of Social Welfare Head Office. I am 

particularly grateful to John Angus and Alan Nixon at Head Office 

for allowing me access to these records and giving such good 

advice. The Hocken Library in Dunedin has copies of all the 

submissions to the Royal Commission into Social Security, which 

sat from 1969-72 and recommended the introduction of a Domestic 

Purposes benefit. These submissions provide a useful insight into 

contemporary attitudes toward the unmarried mother and social 

security. 

When I began this project I wanted to get a feel for the 

attitudes of the time, something I believed could only be gainied 

by extensive and time consuming newspaper reading. I was then 
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delighted to find a massive subject index to newpapers hidden 

away in a back room of the General Assembly Library. This index 

led me to most of the articles cited here. While I was at first 

worried that the selection of articles may have been slanted in 

some way, the diversity of opinions and styles makes this seem 

unlikely and the index proved an extremely useful source. 

Terminology raised difficult questions. Many groups prefer to 

term those women looking after their child who have never been 

married 'single mothers', believing that 'unmarried mother' is a 

negative definition. However for this study it has been 

especially important to distinguish the mother who has never been 

married from separated and divorced mothers. The Council for the 

Single Mother and her Child propose distinguishing the latter 

group by calling them 'solo mothers' .1 This type of definition 

seems problematic in this case because it does not accord with 

common usage of the two words and is likely to be confusing. I 

have thus decided to continue using the rather unsatisfactory 

'unmarried mother' . The other words that may cause difficulties 

are 'illegitimate' and 'ex-nuptial'. As 'ex-nuptial' is just as 

useful a word, and does not have the same judgemental 

connotations as 'illegitimate', I describe those babies born out 

of wedlock as 'ex-nuptial'. 

lJ.Shawyer and R.Ludbrook, Everything ~ single parent needs to 
know, p.l. 
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CHAPTER ONE 

Social change and ex-nuptiality since 1945 

The changes which occurred in New Zealand society between 1945 

and the 1960s are important for this study in two ways. Firstly, 

they help explain the dramatic increase in both the numbers of 

ex-nuptial births and the numbers of unmarried mothers keeping 

their children the focus of this chapter. [Figs 1.1, 1.2]. 

Secondly, they provide a background to the attitudes of policy 

makers and the public to unmarried mothers and their income 

maintenance needs. 

In the 1950s and 1960s a new and independent culture emerged 

among youn~ people. The younger generation had experienced a time 

of prosperity and full employment whereas their parents had been 

through depression and war. Longer time spent in educational 

institutions and more economic independence allowed children to 

break away from their parents' authority to a certain extent and 

for an 'adolescent subculture' to emerge.1 An Anglican City 

Missioner, commenting in 1967, saw the link between young 

people's economic 

practices: 

independence and their changing social 

Young people now ... create much more than ever before 

the circumstances of their own lives. If they think 

their home is too restricting they go flatting or 

boarding. 

... [they are] much more independent ecomomically and 

this too often means less parental control.2 

Linking this independence more explicitly with changing sexual 

practices, a maternity hospital matron in 1964 speculated on the 

reasons for the high pre-marital pregnancy rate: 

1G.A.Carmichael, 'Aspects of 
thesis, Australian National 

2Dominion, 10/11/67, p.2. 

ex-nuptiality in New Zealand', PHD 
University, 1982, p.19. 
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... there are young fellows with their hot-rod cars, 

so that everything is more convenient for young people.3 

As well as this physical freedom young people had more 

independence of thought. An era of global communications, with 

films, literature, radio, music and later television coming from 

overseas, meant that young people were exposed to many influences 

apart from their parents and teachers.4 This allowed them to 

develop their own ideas and practices, a youth culture, in a way 

not before possible. This culture had many facets but the 

important change for this study is the development of new 

attitudes toward sexual activity and marriage. The nature of 

these attitudes can only be seen by looking at the changing roles 

of the family, sex and marriage in the wider community. The 

prosperity of the fifties and sixties and the 'generation gap' 

this created help explain how young people could take up the new 

ideology of sexual freedom and put it into practice, even against 

traditional moral tenets. 

Post-war New Zealand also saw a dramatic change in the position 

of women in society.In World War II New Zealand women entered the 

work force in large numbers because of the demands of growing 

production and the number of men serving overseas.5 With the 

advent of peace in 1945, most of these women lost their jobs to 

returning soldiers and it was expected that they would resume 

their largely domestic roles.6 And, to most observers in the 

1950s, it appeared that this had happened. More and more women 

were marrying at younger ages.7 Around this fact was built a new 

ideology of suburban domesticity, centering on the breast 

3Listener, vol.51, no.1313, p.8. 
4Carmichael, 'Aspects of ex-nuptiality',p.17. 
5G.Dunstall, 'The social pattern', in The Oxford History Qf New 

Zealand, Ed. W.H.Oliver with B.R.Williams, p.427. 
6Carmichael, 'Aspects of ex-nuptiality', p.19. 
7P.G.Koopman-Boyden and C.D.Scott, The family and government 
policy in New Zealand, pp132-133. 
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feeding, full time wife and mother.8 The ideology tended to 

conceal, but did not stop, the transformation of women's socio

economic role which was occurring in the 1950s and 1960s. A 

booming economy led to increasing numbers of women entering the 

paid workforce. In 1936 women represented 21% of persons in paid 

employment; the corresponding figure for 1966 was 27%. For 

married women the change was more dramatic. From only 3.7% in 

1936, by 1966 19.9% of married women were in paid employment.9 

Middle aged married women who had finished their child rearing 

were the first to enter the workforce but by the sixties the 

change had spread to single women and younger married women.lO 

The limits to this transformation must be remembered. Women were 

still employed only in certain areas thought suitable 'women's 

work' and at rates of pay significantly lower than men's. Married 

women were still expected to run the home and family even if they 

worked.11 When the National Advisory Council on the Employment of 

Women was set up in 1966, the government was careful to stress 

the limits on women's participation in the workforce. The Council 

aimed: 

... to create the conditions for women to make their full 

contribution to the national economy consistent with their 

individual freedom and their responsibilities as wives and 

mothers.12 

But there was a significant change in women's socio-economic role 

in the post-war years, giving them more potential choice than 

8H.Cook, 'Images, illusions of harmony: the 1950s' wife and 
mother', Women's Studies Journal, April, 1985. 
A.Coote and B.Campbel1, Sweet Freedom, p.12. 

9National Advisory Council on the Employment of Women, Submission 
to the Royal Commission of enquiry into Social Security 
(hereafter sub RCSS) held at Hocken Library, Dunedin (hereafter 
DU:HO). 

10Dunstall, 'The social pattern', p.427. 
11Ibid. 
12National Advisory Council on the Employment of Women, sub RCSS, 

DU:HO. 
6 
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ever before, even while the dominant ideology continued to stress 

the universality of full time motherhood. 

The changing status of women had important consequences. 

Financial independence meant that marriage was not the only 

choice open to women, resulting in new demands of personal 

fulfillment and mutual compatibility being made of the 

institution.13 Economic independence also fostered a growing 

sense of independence amongst young women. It is no coincidence 

that the new women's movement began in the 1960s.14 This 

independence was also gradually recognised by the government and 

the community. Taxation law was changed in 1962 so that married 

women were taxed individually, thereby encouraging them to enter 

paid employment.15 The National Advisory Council on the 

Employment of Women could argue by 1969 that, "It is no longer 

true. to say that the New Zealand community accepts that a woman's 

place is in the home".16 There was at least some change in the 

dominant perception of women's role. Financial independence also 

gave young women more social independence from their parents. 

Chaperonage was no longer the norm and women living in flats 

became more common.l7 This gave young unmarried women more 

opportunity than ever before to engage in sexual activity. But to 

fully explain why young men and women did so, it is necessary to 

understand the re-evaluation of sexual activity as something good 

and fulfilling which occurred throughout the West from the 1930s 

and 1940s. 

13Carmichael, 'Aspects of ex-nuptiality', p.21. 
14Dunstall, 'The social pattern', p.427. 
15Koopman-Boyden and Scott, The family and government policy, 

pp.l25-126. 
16National advisory council on the employment of women, sub RCSS, 

DU:HO, p.14. 
17J.Weeks, Sex, politics and society, p.207. 

'Out of Wedlock part one', Listener, vol.Sl, no.1313, 
(hereafter Listener, vol.S1, no.1313), p.8. 
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The growth of the state's functions and women's increasing 

independence meant that the post-war family was losing its 

economic basis.18 Its central role became instead one of 

emotional support. Integral to this new role was an increased 

emphasis on the joys of sex and a continuing attempt to confine 

these joys within the marital relationship. Sex offered a new 

basis for marriage. This re-appraisal of sexual activity was 

spurred on by, and in turn helped bring about, increased access 

to contraceptives. The pill became available from 1961 and other 

forms of contraception became more easily accessible and 

acceptable.19 If sexual activity was no longer likely to lead to 

another mouth to feed it could become more recreational.20 For 

women the pill was especially important in distancing 

contraception from the act of sexual intercourse. The latter 

could now be seen as a distinct and enjoyable activity with 

apparently no undesirable consequences. 

Little work has been done in the area of attitudes to sex in 

New Zealand and it is beyond the scope of this essay to go into 

them in any detail. There is however enough indirect evidence to 

suggest a major change in thinking. Firstly, there was the 

widespread belief among young people in the sixties, examined 

below, which saw sex as a vital part of marriage and a 

potentially fulfilling experience. It is assumed here that this 

belief was passed down from the older generation. Secondly, more 

detailed research from England suggests this trend and it is 

probable that a similar phenomenon occurred in New Zealand. In 

England women's magazines began dealing with sex problems within 

18Carmichael, 'Aspects of ex-nuptiality' ,pp.2-15. 
19New Zealand interdepartmental committee on ex-nuptial births, 

Interdepartmental report on ex-nuptial births, p.l2. 
20Carmichael, 'Aspects of ex-nuptiality', p.145. 

E.Olssen and A.Levesque, 'Towards a history of the European 
family in New Zealand', in Families in New Zealand Society, Ed. 
P.G.Koopman-Boyden, p.18. 
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marriage in their advice columns from the 1940s.21 In 1948 a 

leading member of the Marriage Guidance movement made explicit 

the new link between sexual satisfactjon and marital bliss: 

A good sex adjustment for husband and wife means satisfying 

orgasms for both - simultaneous orgasm is a desirable ideal.22 

The war and post-war period in England also saw the proliferation 

of films and books with sexual activity depicted in them.23 The 

third area of indirect evidence is in the changing attitudes of 

those in power to the use of contraception by married couples. 

During the 1930s and 1940s the New Zealand Family Planning 

Association had to fight the churches, the Plunket Society and 

the medical profession to be able to distribute information on 

contraception to people, a task doctors were unwilling to 

undertake.24 But in the late 1950s and 1960s the Family Planning 

Association became increasingly run by doctors.25 This would seem 

to imply a new readiness on the part of the profession to supply 

contraception to married couples, thereby giving sanction to the 

new ideology of sex, within marriage, as recreation rather than 

procreation. 

These social realities and the attitudinal changes they 

engendered permeated down to younger age groups. With young 

people's independence and the prevalence of the mass media it 

became increasingly hard to keep one belief for marriage - that 

sex was good and to be enjoyed and one for single life - that 

sex was immoral and was not worth it. Truth believed that the new 

emphasis on sex had been taken up by teenagers, arguing "let's 

face it. Teenagers can need sex".26 Beneath shocked headlines of 

21Weeks, Sex, Politics and Society, p.205. 
22Ibid, p.237. 
23D.Gill, Illegitimacy, sexuality and the status of women, p.160. 
24P.Fenwick, 'Fertility, sexuality and social control in New 

Zealand', in Women in New Zealand Society, Eds P.Bunkle and 
B.Hughes, pp.83-87. 

25Ibid, pp.86-87. 
26New Zealand Truth, (hereafter Truth), 5/8/69, p.4. 
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'Sandra sees no shame in her affairs', the eighteen year old 

woman expressed the new ideology succinctly: 

I didn't feel immoral after I had slept with him. 

I felt satisfied, naturally and got rid of my frustrations. 

There is nothing really wrong with it. Look at marriage. 

Most people have slept with each other before. And look 

at all the marriages that break up. There's no need to 

get all hung up over sex.27 

The perceived importance of sex in marriage was recognised by an 

unmarried mother in 1969. She felt that pre-marital sex was a 

good idea because: "Sex plays such a big part in marriage and, 

just to be sure .... "28 

But while young, single people were exposed to and affected by 

the ideology of sexual freedom they did not get access to the 

same advances in contraception as married people. The 

contraceptive pill was usually available to women only on 

evidence of their intention to marry. In 1966 the Medical 

Association of New Zealand officially advised doctors that 

prescribing the pill to single women, 

thereby facilitating extramarital relations is not 

in keeping with the highest principles of the medical 

profession.29 

Of the 45 unmarried mothers interviewed by the Society for 

Research on Women in New Zealand (SROW) in the late 1960s only 

three had ever used any contraceptive device, and then only 

occasionally.30 Why access to contraceptives should have been so 

restricted for the unmarried at first appears problematic. 

Society could have avoided many of the 'problems' of abortion, 

27Truth, 22/7/69, p.22. 
28Truth, 29/7/69, p.23. 
29Quoted in J.M.Brownlie, 'Letter', New Zealand Medical Journal, 

vol.73, no.467, p.237. 
30Society for research on women in New Zealand, (hereafter SROW), 

The unmarried mother: Problems involved in keeping her child, 
p.ll. 
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solo parenthood and "unwanted babies" by making contraception 

freely available, but only rarely were the restrictive practices 

challenged in the 1960s. Objections to making contraception 

available for single people were based on the belief that it 

would threaten marriage by allowing sexual activity to take place 

outside that institution. A minister, arguing against 

contraception, commented in 1964: 

If you really want to gain something you must be prepared to 

discipline yourself. You can thow away the chances of 

finding the depth and the riches of marriage by casual 

sexual liaisons.31 

One of the new bases for marriage was the joys of sexual 

activity. Giving contraception to young people was seen as 

undermining the institution by allowing those joys to take place 

outside it. 

There was also little access to sex education for young people. 

Unmarried mothers reported in the sixties that they were, "never 

told anything about the facts of life" and that "some girls slip 

away to find out what's going to happen and that's when 

everything does happen".32 A maternity hospital matron expressed 

the same view: 

Very few of them have had any guidance from their parents 

in sexual matters - all their information comes from books 

or their friends.33 

The Governor General, Sir Arthur Porritt, argued in 1968 that 

there should be sex education provided for the young, but his was 

a lone voice.34 Most people believed that sex education should 

only be taught at the discretion of parents. Opponents argued 

31Listener, vol.51, no.1313, p.9. 
32Listener, Vol.51, no.1313, p.8. 
33Auckland Star, 19/8/65 in Child Welfare Division file 4/6/

part two, Unmarried mothers: Policy and general 1959-
1965, (hereafter CW 4/6/- part two),held at National Archives, 
(hereafter WAre) . 

34Evening Post, 2/11/68, p.22. 
11 



that telling young people about sex was likely to lead them to 

engage in it. As one hospital Matron pointed out: 

It is a biological thing, which we must accept, that 

to talk about sex immediately arouses emotions in the 

human body.35 

This conflict between the influence of the new ideology on 

sexual behaviour and the restrictions of the old on contraception 

and sex education was obviously likely to lead to more ex

nuptially conceived children. 

The new emotional and sexual basis for the marriage 

relationship had other important consequences. Men and women 

demanded more emotional fulfillment from marriage and, if their 

demands were not met, women's increased economic independence 

made it more likely that the relationship would be dissolved. The 

fifties and sixties saw a rising divorce rate, with women filing 

around half the proceedings.36 [Fig 1.3] Proceedings in the 

divorce court made it obvious that extra-marital sexual activity 

was prevalent. These changes constituted for many people" ... a 

blow to the sanctity of marriage .... "37 Such widespread and 

obvious extra-marital sex tended to break down some of people's 

religious and moral scruples about this type of activity. It 

encouraged young people, like Sandra above, to question the 

importance and relevance of these morals. A high divorce rate 

also undermined the apparent stability and universality of 

marriage. Combined with women's increased expectations of the 

relationship, this tended to make pregnant women less likely to 

enter into a hastily arranged union and more likely to care for 

the child themselves.38 

35Listener, vol.51, no.1313, p.9. 
360lssen and Levesque, 'Towards a 

Koopman-Boyden and Scott, The 
pp.132-133. 

history' ,p.19. 
family and government policy, 

New Zealand Official Yearbook 1968, p.127. 
37Truth, 29/7/69, p.23. 
38Gill, Illegitimacy, p.18. 

Carmichael, 'Aspects of ex-nuptiality', p.69. 
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The social changes outlined above led to more widespread extra

marital sexual activity without contraception. This can be shown 

by increases in the ex-nuptial conception rate.39 [Fig. 1.4] This 

measure has the advantage of accounting for changes in the number 

of women capable of producing ex-nuptial children and also 

including those conceptions which are later legitimated by 

marriage.The figures indicate a gradual increase among all age 

groups from about 1935 but especially after 1945. 

That extra-marital sex became more widespread is also apparent 

from the reactions of contemporaries observing the changes. The 

Mazengarb Report of 1954 expressed alarm that: 

Immorality appears to be more prevalent now among younger 

groups in the community •... Nowadays girls do not always wait 

for an advance to be made to them, nor are they as reticent 

as they used to be in discussing intimate matters with the 

opposite sex.40 

Young people who helped make up the ex-nuptial conception rate 

statistics also described widespread pre-marital sexual activity. 

In 1969 Pauline told Truth: 

Phew. Sex at school? Definitely. You'd be surprised. 

They might be young but they seem to know everything. 

It was THE thing. 

I havn't got one girlfriend who is a virgin.41 

And Sandra, an unmarried mother stated: 

A lot of parties I used to go to were very much drink 

and bed. 42 

39 Ex-nuptial conception rate the number of nonmarital 
conceptions which subsequently terminate as live confinements 
per 1000 never married, widowed, divorced or legally separated 
women aged 15-24. 
Carmichael, 'Aspects of ex-nuptiality', p.64. 

40 'Report of the special comittee on Moral 
children and adolescents', Appendices to the 
House of Representatives (hereafter AJHR), 1954, 

41Truth, 29/7/69, pp.22-23. 
42Truth, 29/7/69, p.23. 
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While many of these stories may be exaggerated, both 

contemporaries' feelings and the ex-nuptial conception statistics 

point to what G.A.Carmichael calls "a major reappraisal of 

traditional morality" in post-war New Zealand.43 

Most of the social changes outlined above and the effects of 

those changes as expressed in the data occurred in the Pakeha 

world. Maori practices and attitudes -were very different. The 

evidence points to a much higher (about double) ex-nuptial 

conception ratio and a much lower legitimation ratio.44 Around 

30% of ex-nuptial live births have been Maori since data became 

available in 1962.45 But these figures are misleading. Firstly, 

changing definitions of Maori and non-Maori make it difficult to 

obtain accurate figures.46 Secondly, the figures exaggerate 

behavioural differences among Maori and Pakeha. Amongst Maori 

people customary marriages, not legally recognized, were common. 

So too were cases of husbands having children by other women if 

their wives were infertile. Divorce was almost unknown - couples 

would simply move apart and take another partner. In addition, 

ex-nuptiality did not have the same stigma attached to it as was 

the case in Pakeha society.47 All these factors mean that 

statistics tell us more about Pakeha social concepts than about 

Maori behaviour. 

From the figures · available it appears that the Maori 

illegitimacy rate and ratio was on the increase in the 1960s.48 

43Carmichael, 'Aspects of ex-nuptiality', p.70. 
44Legitimation ratio = the non-marital conceptions which result 

in nuptial live births as a percentage of all non-marital 
conceptions which lead to live births for women aged 15-44. 
Simply put, this ratio tells us how prevalent marriages before 
the birth of an ex-nuptially conceived child are. 
Carmichael, 'Aspects of ex-nuptiality', pp.69,78. 

45Ibid, p.75. 
46Ibid. 
47New Zealand inter-departmental committee on ex-nuptial births, 

Inter-departmental report on ex-nuptial births, p.19-20. 
48Illegitimacy rate = the number of ex-nuptial live births per 

1000 never married, divorced, widowed or legally separated 
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[Fig 1.5] This may, however, be due more to an increase in the 

numbers of births being reported to the Child Welfare division 

rather than to any change in behaviour.49 What does seem clear is 

that with Maori urbanization ex-nuptial births began to create 

problems. The network of family support which had traditionally 

helped in the care of ex-nuptial children broke down.50 Lack of 

information about Maori people on these questions, and the fact 

that they raise so many different issues, suggests that a 

separate study is required to do the Maori situation justice. The 

following parts of this essay will therefore concentrate on the 

Pakeha world. 

Increases in the number of ex-nuptially conceived children 

combined with changes in the placement of those children led to 

larger numbers of unmarried mothers caring for their offspring. 

[Fig 1.6] There were various choices open to a woman who was 

pregnant and unmarried, and deciding on the placement of her 

child. 

The first possibility was to abort the pregnancy. Abortion has 

occurred in New Zealand throughout history but, due to its 

illegality, there are no reliable figures on the numbers of women 

involved. The first abortion clinic did not open until 1973 in 

Auckland but there is evidence that it was becoming more 

widespread before that time.51 In the sixties women who had 

enough money could go to Sydney for an abortion, and those who 

did not could try to do it themselves or go to a back street 

operator.52 The Waikato Times believed that: 

women aged 15-44 at mid-year. 
Illegitimacy ratio = the number of ex-nuptial live births as a 
percentage of all live births. 
Carmichael, 'Aspects of ex-nuptiality', p.40. 

49New Zealand interdepartmental committee on ex-nuptial births, 
Interdepartmental report~ ex-nuptial births, p.7. 

50New Zealand inter-departmental committee on ex-nuptial births, 
Inter-departmental report, p.20. 

51Carmichael, 'Aspects of ex-nuptiality', pp.117-118. 
52SROW, The unmarried mother, p.13. 
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Department of Statistics. 

6016 
5821 
5732 
6193 
6187 
6640 

12.1 
12.4 
12.6 
14.0 
14.9 
15.6 

5242 s.o 
5698 8.8 
6189 9.9 
6554 10.9 
6960 11.6 
7783 12.7 
so94 D.o· 
8127 13.0 

8300 
8981 
9394 
9206 
9370 
9407 
9597 

10265 
10254 
10942 

13.3 
13.9 
14.9 
15.2 
15.8 
16.6 
17.4 
18.9 
20.1 
20.9 

10857 21.5 

unpublished data supplied by the 

Sote that non-M~ori and Haori ex-nuptial births, and Haorl, Pacific Island, and non-Polyneslan 
ex-nuptial births add to total ex-nuptial births. 

32.3 
33.6 
35.1 
36.1 
37.5 
41.2 
42.4 
42.0 

42.1 
44.1 
44.8 
42.4 
41.4 
39.8 
39.3 
41.0 
40.2 
42.9 

42.0 

2 For the years 1962-64 non-Haori and Haori ex-nuptial live births ~ere estimated. Non-Maori and 
~aori ex-nuptial live confinements vere first esticated by the method described in Appendix 3, 
then converted to live births by assuming that both ethnic groups ex~crienced the same incidence , 
of multiple live ex-nuptial confine~ents as the total population. 

.... 1:'3 
f-' >: ...... , 
(!) ::l 
10 c 
t-'· "0 
(T (T 
.... t-'• a 01 
01 f-' 
0 
'< f-' 

t-'• 
, < 
01 (!) 
(T 

ro 0' 
Ul t-'• 

H 
O'rT 
'< ::r 

(J) 
(!) .. 
(T 
::r .... 
:::l ...... 
t-'· ...... 
0 (!) 

10 
0 t-'• 
H rT 
.... t-'· 

10 a 
.... 01 
::l () 
' '< 
1-' H 
\0 01 
.b rt 
U1 t-'• 
I 0 

..... (J) 
\0 
CDQI 
O:::l 

0. 

"'l .... 
IQ . .... . 
01 



'r 

/ 

I 

;,• 

., 
1 

i 

I 
I 

·' 

r 

l>' 

"0-0 
10 

.., 
~ 

CJ 
ttl 
c 
<:l 
~ ...., 
Ul 

~. 
.:::. 
""=' 

CJ ..... 
c. 
0 

""=' ...: 

Fig .1. 6 

The placement of illegitimate children at the time 
of the social worker's enquiry under section 10 of 
the Children and Young Persons' Act, 1974: 
1962-1972. 

I , 
I , , 

, , 
I 

I 
I 

I 
I 

I 
I 

I 
I 

I 
I , 

( 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

1 
I 

I 
I 

I 
I 

I 
I 

I 
I 

I 

J , 

I 

I 
I 

( 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

I , 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

'="-c --

..., 
= 
CJ = 
"' ~ 
c: 

..., 
c 

=-6 :: 
C; c 
v .. '!:.£ 

=-

E 

'!:1• 

.... 

0 
'-' 

'!:! 
c 

c: 

E 

) 

\ 

l 
... 
:> 

..=: 
-' 
0 
E ';!- 'f. 

0 .... 
:.. .:: 

<:: 

\ ::t ..=: 
0 
'-= 

•t; 

... 
::1 \ E -::.. 

c:: 

?;-
':'l 

Source: O'Neill et al, Ex-nuotial children, p.46. 

2 
:;-. 

:.. .. -:.-
I ---

.~ 

':'I 



/ 

[Morals] never did prevent a girl making a fool of 

herself and getting in the family way. But it was all 

hushed up; if you had money and connections there 

never was a birth.53 

Contemporaries believed that abortions were available, especially 

to the .wealthy, and that they numbered 3000 (Listener) to 20,000 

(Sunday Times) a year.54 G.A.Carmichael suggests that an 

increasing number of abortions may account in part for the rapid 

decline in the percentage of ex-nuptial children adopted out from 

about 1967, with those who would previously have adopted out 

turning to abortion.SS While there was obviously demand for 

abortion services there was also widespread public opposition. 

This doctor's comment in 1964 was fairly typical of many people's 

feelings: 

Time and time again the girl looks for some way to terminate 

the pregnancy, but the last advice to give any girl is to do 

anything along these lines.56 

Many years of illegality and church opposition had created deeply 

ingrained moral opposition to the practice of abortion. For most 

people who commented on ex-nuptial births it was not considered 

to be an option. 

Another choice open to pregnant women was to marry the father 

of the child, thereby legitimating it, but in the fifties and 

sixties this practice became less popular [Figure 1.7]. While the 

ex-nuptial conception rate continued to rise, a smaller 

proportion of these were legitimated leading to an increase in 

53Waikato Times, 26/6/65, CW 4/6/- part two, WAre. 
54P.Swain, 'Unwanted babies- Whose decision?', Listener, vol.67, 

no.1646, p.9. 
Sunday Times, 1967, quoted in J. Jensen, 'Illegitimacy, March 
1969', in Social Security file 8/10/9, Minutes of the Joint 
Committee into young offenders, (hereafter ~ 8-10-9), WAre, 
p.9. 

SSCarmichael, 'Aspects of ex-nuptiality' ,p178. 
56Listener, vol.Sl, no.l313, p.9. 
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the number of ex-nuptial births. Pre~marital sex seems to have 

increased in the 1940s and 1950s but it was the breakdown of the 

link between pregnancy and marriage which increased the number of 

ex-nuptial births.57 The decline in the legitimation ratio can be 

~xplained by the social changes outlined above which led women to 

~ avoid unstable, incompatible marriages.58 While some commentators 

still hoped unmarried mothers would marry, there was increasing 

scepticism about the advisability of this course of action. As Mr 

Riddiford (M.P) stated, "the so-called shotgun marriage. not 

infrequently goes on the rocks".59 It was appreciated that 

apparent social gains in pregnant single women marrying may well 

be offset by later social problems. A government official asked: 

Does society wish unhappy marriages and neglected children 

or to deal with the problem of illegitimacy?60 

His feelings were echoed by a doctor: 

A precipitate marriage rarely works out ... there is likely to 

be a future broken marriage and a home that is unhappy from 

the children's point of view.61 

Increasing numbers of New Zealanders came to see that an unhappy 

marriage was not necessarily better than no marriage. This change 

in attitude helps account for the falling legitimation ratio and 

also for the increasing public acceptance of women not rushing 

into marriage on becoming pregnant. 

Those births which were conceived out of wedlock, where the 

parents did not marry before the child's birth, are called ex

nuptial. For the mothers of these babies there were basically 

three choices available. The first was to adopt the baby out. 

While the dominant view amongst social workers was that ex-

57Carmichael, 'Aspects of ex-nuptiality', p.57. 
58Carmichael, 'Aspects of ex-nuptiality', p.69. 
59Mr Riddiford, New Zealand Parliamentary Debates (hereafter 

NZPD), vol.347, 7/7/66, p.1218. 
60J.H.Jensen, 'Family Sociology', in Marriage and the family in 

New Zealand, Ed. S.Houston, p.8. 
61Listener, vol.51, no.1313, p.9. 
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nuptial babies should be adopted out, fewer mothers chose this 

option, especially from the 1960s.62 Reasons for this included 

the privatised nuclear family ideology, which led to fewer 

families wished to adopt children in the sixties. Combined with 

the increasing numbers of ex-nuptial births, a drop in demand led 

to long _waiting lists of babies up for adoption.63 An Evening 

-Post headline in 1967 informed readers that there were 'Fewer 

offers of homes for i11egiti.mate babies' and this formed part of 

the wide publicity given to the issue of "unwanted babies", as 

they were called.64 While it does not seem that any babies were 

actua1ly left without adoptive homes, the Child Welfare Division 

believed that delays in placing placing children may have led to 

fewer children being offered.65 Adoption was also discouraged by 

the growing opinion among 'professionals' that it was likely to 

cause problems for the child later in life. A lecturer in 

psychiatric medicine stated: 

Adopted children, by and large, are children very 

much at risk of breaking down themselves in later 

life because of the unsatisfactory nature of their 

early relationships.66 

The suspicion of adoption was associated with the pre-eminence 

given to the role of the natural mother as care-giver. The 

National Advisory Council on the Employment of Women commented: 

The mother ought to look after her own young children; any 

substitute she may find ... is only second best.67 

62Social workers were unanimous in advocating adopting out of ex
nuptial babies when interviewed by the Gisborne Herald 24/9/64, 
in CW 4/6/-, WAre. 

63Report of the Child Welfare Division, AJHR 1970, E4, p.10. 
64Evening Post, 20/1/67, p.13. 
65Report of the Child Welfare Division, AJHR, 1970, E-4, p.10. 
66 'Out of wedlock part two', Listener, vol.S1, no.1314, 

(hereafter Listener, vol.S1, no.1314), p.9. 
67National Advisory Council on the Employment of Women, sub RCSS, 

DU:HO. 
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The dominance of this same motherhood ideology meant that 

adopting out became less popular compared keeping an ex-nuptial 

child, alone or in a de facto relationship. 

With the decline in the sanctity and universality of marriage 

there ~as less concern with formalising co-habiting unions. 

Keeping an ex~nuptial child while living in a de facto 

relationship became an increasingly popular option for pregnant 

single women in the 1960s. The practice gained increasing public 

acceptance. Rotorua's Daily Post stated its belief in 1966 that 

the children of de facto relationships "may be in as good a home 

as that of any "respectably" married couple".68 This change was 

also helped by the dissatisfaction with adoption and women's 

increasing sense of independence, outlined above. 

The final option was single parenthood and from the early 1960s 

more mothers of ex-nuptial 

suppor~ing them on their own. 

children kept' their children, 

The belief that women were all 

naturally mothers was very strong and this belief was taken into 

discussion of the options for the care of ex-nuptial children. In 

this context it was an important impetus, both among unmarried 

mothers and in the community, for the mother herself to look 

after her child. A priest explained how he believed women got 

into their predicament: 

The natural instinct of motherhood in a teenager will 

sometimes lead her to break through all the barriers and 

safeguards of religion and a good home.69 

Such views provided a basis for justifying solo parenthood. The 

Christchurch Parents' Centre commented on the unmarried mother: 

Because of the strength of her maternal instincts she [the 

solo parent] is potentially a good mother. 

An unmarried mother expressed similar views: 

Surely no one can dispute the fact that a child's 

68Daily Post, 5/10/66, in Social Securitv File 5/3/5, Press 
Comments- Sickness Benefits, (hereafter~ 5/3/5), WAre. 

69Listener, vol.51, no.1313, p.S. 
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place is with its mother, so why could not the money 

that would be spent in maintaining the institutions 

be used to help unmarried mothers who sincerely want 

to bring up their own children?70 

As well as this positive ideological support there was also the 

declining interest in other alternatives such as adoption or 

legitimation. All these factors combined with the increasing 

independence of women to lead to more unmarried mothers keeping 

their children, and to more public support for this option_ 

Thursday, 'a magazine for younger women', offered encouragement 

in 1969: 

What I am saying is this: if you are a single ... mother 

and you want to keep your baby, it is possible to do 

it and do it well.71 

The magazine reflected a widespread change in attitude towards 

unmarried mothers in the community. 

Broad social changes swept New Zealand from 1945. A booming 

economy and the experiences of depression and war led to women 

gaining more status and to the development of a generation gap. 

In this environment, and with the development of new forms of 

contraception, new attitudes towards sex and marriage developed. 

The result of all these changes was to lead to more pre-marital 

conceptions and more unmarried mothers keeping their children. 

These changes form the social basis for our study of the origins 

of a social security benefit for unmarried mothers. 

70Gisborne Herald, 1/10/64, CW 4/6/-
71A.Brown, 'And baby makes two', 

Thursday, 6/2/69), p.46. 
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CHAPTER TWO 

Life for unmarried mothers in the 1960s: A need emerges 

When social workers in Gisborne in 1964 were unanimous in 

recommending adoption for unmarried mothers' babies, and when a 

welfare officer stated that "unless· the. girl's parents were 

willing to help her the situation was almost impossible", they 

were probably justified.! But these women did struggle to support 

their children even in the face of enormous social and financial 

pressures - witness the rapid letters of reply from unmarried 

mothers justifying their position and demanding financial 

support.2 One of the important reasons for the development of a 

benefit for unmarried mothers was the very real need for some 

sort of assistance, and the increased perception of that need 

which emerged in the late sixties. Alan Nixon, employed in the 

research and policy development sections of the Social Security 

Department in this period, states that women from broken 

marriages and unmarried mothers could clearly show hardship. 

"These women were coming to the Department saying 'I want 

support'." "It [the benefit] came from the public themselves".3 

While this should not be accepted as sufficient explanation, 

increasing need, and the articulation of that need, was a 

necessary and important condition fo.r the emergence of a social 

security benefit. 

This chapter will examine the sources of economic support which 

were available to the unmarried mother - from the father of the 

child, from the state and from the private sector - and how 

changing social and economic conditions led to this support 

becoming inadequate and being perceived as such in the 1960s. The 

lGisborne Herald, 24/9/64, in CW 4/6/- part.two, WAre. 
2Gisborne Herald, 1/10/64, in CW 4/6/- part two, WAre. 
3Interview with Alan Nixon, Department of Social Welfare head 
office, Wellington, 19/7/8.8 (hereafter 'Alan Nixon'). 
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limits of this study again must be stressed. The focus is only on 

unmarried mothers, who constitute just 10-20% of all solo 

mothers.4 The remainder is made up of separated, divorced or 

widowed women. These other groups also increased in numbers and 

exper~enced economic hardship during the late sixties and their 

position was possibly of more importance for the emergence 9f a 

Domestic Purposes Benefit.S But their experiences cannot_ account 

for the introduction of a benefit for unmarried mothers, the 

subject of this essay. 

On becoming pregnant most single women told their parents of 

the situation. Reactions ranged from sympathy and disappointment 

to that of one woman's father who "just clammed up and didn't say 

a word. He hasn't said a word to this day".6 Many pregnant women 

left their home town during the pregnancy. The Child Welfare 

Division commented in 1968: 

In order to avoid public censure, many unmarried 

mothers leave home to live elsewhere, sometimes under 

assumed names and sometimes in de facto marriage 

relationships.? 

The extent of this practice is unclear but contemporaries 

believed it was a regular occurrence. The women would usually 

take live-in housekeeping jobs in the country. The pay for these 

jobs was low or sometimes non-existent and "in most cases 

'bedding down' or 'sleeping with him [the employer]' was all part 

of the job".8 There was increasing dissatisfaction with this 

4Carmichael, 'Aspects of ex-nuptiality',p.467. 
Gill, Illegitimacy,p.149. 

SAlan Nixon. 
Letter from John Angus, Department of Social Welfare, 2/6/88. 

6Listener, vol.Sl, no.l313, p.9. 
SROW, The unmarried mother, p.13. From their survey of 45 
unmarried mothers it was found that half the parents were 
sympathetic, 13 disappointed, 5 sent their daughters from home 
and 3 ignored the situation. 

?Report of the Chid Welfare Division, AJHR, 1968, E4, p.8. 
Listener, vol.51, no.l314, p.8. 

8Thursday, 6/2/69, p.46. 
Woman, no.11,p.2. 
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arrangement among pregnant mothers and social workers. One 

unmarried mother complained to Truth: 

I personally know of one household, with a number of young 

children, which used a number of these unfortunate girls. 

The poor girls are expected to work extremely long hours for 

30/- a week and their keep. I am informed that professional 

people also employ such girls very cheaply.9 

Her opinions were supported by a social worker's comments, 

reported in the Evening Post in 1967. 

Many people seem to be more concerned about the 

advantages for themselves in taking a girl rather than 

considering the girl's point of view and how best she 

can be helped.10 

A changing social climate meant that dissatisfaction grew with 

constricting, exploitative means of support for unmarried 

mothers. 

The other alternative was living with one's parents. About 62% 

of single mothers lived with their parents in 1970 and it is 

probable that many of these were also resident there during the 

pregnancy.11 This type of living arrangement came to be seen as 

less than satisfactory however. The progressive young people's 

magazine Thursday advised against unmarried mothers staying with 

their parents on the grounds that it limited their freedom.12 The 

option became less desirable in a world in which women expected 

independence. 

9Truth, 25/7/61, CW 4/6/-, part two, WAre. 
10Reverend T.J.Cahill in The Evening Post, 30/5/67, p.21. 
11D.P.O'neill, R.Hudson, R.Bowen, B.O'Connell and A.R.Donnell, 

Ex-nuptial children and their parents: ~descriptive survey, 
p.329. 
Carmichael states that in 1976 66.4% 
of never married solo 
households, and 75% of 
Carmichael, 'Aspects of 

12Thursday, 6/2/69, p.46. 

mothers were 
these were 

ex-nuptiality', 
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of 0-2 year old children 
living in multi-family 
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When the baby was due some women, especially the younger age 

group, would go into maternity homes run by charities. In 1969 

the Salvation Army cared for 44 unmarried mothers under 16, 317 

aged 16-19, and 193 women over 20 thoughout New Zealand.13 

Charity homes cared for women for a longer period than public 

hospitals, the mother usually staying until the child was placed 

for adoption or another decision made. In 1972 Suzanne, unmarried 

mother and feminist, said of the homes, "in the main these are 

Victorian and still treat the girls as moral defectives".14 

Dissatisfaction must have been widespread as four of the 

Salvation Army homes closed in the late sixties and early 

seventies, a period in which the number of pregnant single women 

was increasing.15 This shows once again the way a changing 

ideology altered perceptions of need and the right solutions to 

that need amongst unmarried mothers and in the community as a 

whole. 

Once the child was born the unmarried mother had to find some 

suitable accommodation. As has been said, the majority lived with 

their parents. D.P.O'neill et al give the following residential 

figures for single mothers of ex-nuptial children in 1970, three 

months after the birth.16 

61.9% - Living with parents. 

13.2% - Living with other relatives. 

10.4% - Living alone. 

5.1% Boarding. 

5.1% - Live in employment. 

2.4% - Flatting. 

1.9% -Other, unknown. 

100% 

13Salvation Army, sub RCSS, DU:HO, p.2. 
14Woman, no.7, p.1. 
15Koopman-Boyden and Scott, The family and government policy, 

p.54. 
160'neill et al, Ex-nuptial children, p.329. 

24 



l )" 

;. 

/ 

The survey by the Society for research on women in New Zealand 

(SROW) points to more women flatting and living alone and less 

residing with their parents.17 These results may point to a move 

away from parents' households as the child grew older, as SROW's 

survey fncluded women at various stages of motherhood. Living 

with parents and relatives was likely to be attractive as it 

offered free child care for a mother who was likely to have to go 

out to work. The disadvantage was the loss of independence. 

The SROW survey best indicates the occupations of unmarried 

mothers. The 38 women who were responsible for their children 

were supporting themselves in the following ways.18 

23 - Working full time. Occupations include teaching, 

office and shop work and factory labouring. 

4 - Working part time. 

4 - Supported by parents and family. 

3 - Live-in housekeeping .. 

1 - Boarding with other unmarried mothers. 

1 - In State institution. 

1 - Unemployed. 

1 -Married to last child's father.19 

At the same time in 21 of these cases the child was being cared 

for by the mother - either by her being engaged in a live-in job, 

by living with her parents or because the child was at school. 

17SROW, The unmarried mother, p.19. 
18SROW, The unmarried mother, pp.16-17. 

Of the remaining seven cases, five children were not born or 
the mother was still in hospital, one child had been abandoned 
and one removed from the mother's care. 

19Gill's study of English unmarried mothers shows 65% of them 
working (as compared to 48% of similar married women) and 38% 
working 40 hours or more a week (compared with 21% of the 
control) . 
Gill, Illegitimacy, p.140. 
O'neill et al's survey shows 35.2% of 
again it must be remembered that this 
after the birth. 
O'Neill et al, Ex-nuptial children, p.333. 
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Supporting oneself in the private sector while simultaneously 

caring for a child alone posed obvious difficulties. Many women 

were forced to accept lower paid jobs so they could fit it in 

with the needs of their children.20 A low paid job in turn meant 

that mothers could not afford stable child-care, which could lead 

to unsatisfactory living arrangements with parents or as a 

live-in housekeeper. Unstable child-care could also make it 

harder to keep a job and so start the vicious cycle again.21 

Unmarried mothers' experiences were characterised by instability 

and insecurity.22 

Nevertheless these mothers had survived supporting themselves, 

however meagerly, for many years. Two factors made the situation 

more intolerable in the 1960s. The first was the growing sense 

among unmarried mothers themselves and in the community that they 

deserved, and had a right to, an independent, adequate lifestyle. 

This was a result of the increasing social and economic 

independence of other women in the community, and of the 

prosperity of the early sixties with the resulting increased 

expectations. The changing attitude of the public to unmarried 

mothers and their needs will be examined in the next chapter. 

However unmarried mothers' changing perception of their situation 

is important too. There is sufficient evidence to suggest that 

they were more prepared to articulate their grievances in the 

1960s. The letters to the Gisborne Herald in 1964 have already 

been noted. In 1961 Truth reported that: 

One young unmarried mother who considered herself 

fortunate to be able to keep her baby, wrote begging 

Truth to assist her in encouraging expectant unmarried 

mothers to keep their babies if it was at all possible.23 

20SROW, The unmarried mother, p.28. 
21Ibid, p.15. 
22Ibid, p.28. 
23Truth, 25/7/61, CW 4/6/-, part two, WAre. 
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Two unmarried mothers wrote to Truth in 1968 complaining that 

they could get no Social Security assistance and could not keep 

their babies without it. In 1966 Solo Parents (Dunedin) (Inc) was 

formed to provide companionship and support for single parents, 

including unmarried mothers. Another of its functions was to 

provi9-e information on a'ssistance available from Social Security. 24 

This growing assertion of rights by unmarried mothers had two 

effects. It led to more women approaching the Social Security 

Department and demanding benefits, an important influence on the 

department's policy. It also led to a growing awareness and 

sympathy amongst the wider public for the needs of these women, 

evidenced by the numerous Truth articles often sparked off by 

letters from unmarried mothers.25 

The second factor making the position of unmarried mothers 

worse in the late sixties was the deterioration in the New 

Zealand economy from 1966 and the resulting unemployment.26 

Unmarried mothers were predominantly in unstable work at the best 

of times and child-care often limited the hours they were 

available. With the onset of a recession unmarried mothers found 

it increasingly hard to support themselves in the private sector. 

There is evidence for this in the numbers approaching the Social 

Security Department for assistance and also in the plea of two 

unmarried mothers to Truth: 

"Denise" and "Vivienne" said they had tried to get 

suitable jobs but none were available. 

Both girls said that if they could get social security 

assistance for two or three months they would have time 

to find the right living conditions and job. 

A Labour Department spokesman said economic conditions 

and the increasing numbers of unmarried mothers made 

24Solo Parents (Dunedin) (Inc), sub RCSS, DU:HO. 
25For example, Truth, 25/7/61, 8/10/68, 22/7/69, 29/7/69, 5/8/69, 

30/5/72. 
26B.Easton, Pragmatism and Progress: Social Security in the 70s, 

p.8. 
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suitable domestic jobs scarce.27 

A changing social climate and deteriorating economic conditions 

made the traditional means of support for unmarried mothers less 

than adequate in the late 1960s. 

Apart from working, unmarried mothers could hope to get some 

support from the father of the child in terms of maintenance. 

Under the Destitute Persons Act (1910) and after 1968 under the 

Domestic Proceedings Act (1968) the mother of an ex-nuptial child 

was entitled to get an affiliation (later paternity) order 

against the father of the child, so long as corroborating 

evidence could be produced, and then sue him for maintenance. 

Before the 1968 Act the mother could only sue for the child's 

support, there was no recognition of the cost of her role as 

care-giver, and so the amount of maintenance granted was usually 

fairly negligible.28 For most unmarried mothers it was not a 

major means of support. The SROW survey showed that: 

12 - Received no support. 

9 - Received regular maintenance. 

5 - Had received maintenance but now ceased. 

9 - Irregular maintenance received. 

3 - Received support until birth of baby but not after. 

7 - Child not born, no reply.29 

Out of O'Neill et al's sample 22.5% of mothers were receiving 

support from the father of the child. In only 6.3% of cases was 

it the main source of income.30 

This low rate of support from fathers was a result of many 

factors. Fathers usually did not want to go to court and would 

insist that a verbal maintenance agreement was sufficient.31 If 

the man later stopped paying the passage of time made it much 

27Truth, 8/10/68, p.1. 
28Dr Finlay, NZPD, vol.347, 7/7/66, p.1211. 
29SROW, The unmarried mother, p.14. 
300'Neill et al, Ex-nuptial children, p.333. 
31SROW, The unmarried mother, p.18. 
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more difficult to prove his paternity.32 Some mothers did not 

wish to embarrass the father, others did not want him to have any 

rights over the child.33 The second major factor which prevented 

unmarried mothers from taking out maintenance orders was the 

diffi~ult procedure involved. Proceedings could either be 

initiated through_ a lawyer or the Child Welfare Division. A 

lawyer was costly and many were not sympathetic to the cause of 

unmarried mothers. One lawyer who dealt with paternity suits 

commented: 

Many of these cases are brought by girls who have a 

promiscuous record and the alleged or putative father 

... sometimes feels a sense of grievance that he should 

be singled out .... But very few girls apply for affiliation 

orders.34 

Few mothers knew about the Child Welfare Division's ability to 

initiate maintenance proceedings on the mother's behalf.35 And 

even the division's officers could be unhelpful, as in the case 

where a mother was advised not to take out maintenance 

proceedings because the father was married.36 The court 

experience itself could also be intimidating. 'Suzanne' recalled 

having to submit a psychiatric report saying she was mentally 

unfit to work in order to obtain full maintenance.37 Dr 

A.M.Finlay, a Labour member of Parliament and lawyer, commented 

that: 

An increasingly frequently raised defence to these paternity 

suits these days is evidence adduced by other men, usually 

friends of the defendant, to the effect that they had had 

intercourse with the complainant at the time.38 

32Ibid, p.29. 
33Ibid, p.14. 
34Listener, vol.Sl, no.l314, p.8. 
35SROW, The unmarried mother, p.29. 
36SROW, The unmarried mother, p.15. 
37Woman, no.7, p.2. 
38Dr Finlay, NZPD vol.346, 16/6/66, p.562. 
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Attempting to obtain maintenance could be an intimidating and 

shameful experience. 

Even if the case was proved (287 out of 408 applied for in 

1966) the maintenance received was often irregular and 

inadequate.39 Dr Finlay commented on giving legal advice to 

unmarried mothers who wished to keep their child: 

The only proper advice I could give them was that they 

could not afford to do so. Assuming they could go to 

court and discharge the burden of proof that lies upon 

them, they would get a maintenance order for the child of 

about 1/10s or 2/- a week and the family benefit.40 

With the family benefit at 15s a week for a dependent child, the 

average mother could expect to receive about 2/15s in total from 

these sources. If this is compared with the average adult female 

wage of around 11/- per week the inadequacy of maintenance is 

made apparent.41 Though we have no official statistics on the 

numbers of unmarried mothers receiving maintenance payments and 

at what levels, it does appear that maintenance proved an 

inadequate means of support in the 1960s. This was because of 

their understandable reluctance to go through the legal process 

involved and the impossibility of enforcing regular, adequate 

payments from men unwilling or unable to pay. 

There were various social security benefits available to 

unmarried mothers in the 1960s. However these were restrictive 

and not widely advertised. 

The sickness benefit was introduced in 1939 under section 54 of 

the Social Security Act. To receive it applicants had to prove 

that they had suffered accident or sickness which resulted in a 

loss of income, and that they were over sixteen.42 This benefit 

was usually available to unmarried mothers in the last three 

39Truth, 21/10/69, p.6. 
40The Press, 2/6/67, p.2. 
41New Zealand Official Yearbook 1965. 
42Salvation Army, sub RCSS, DU:HO. 
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months -of pregnancy and for 

was born, so long as he or 

as a living wage.43 Most 

and it was widely used. 

proportion of ex-nuptial 

sickness benefit. 

three to six months after the baby 

1965 

1966 

1967 

Mothers aged 

16-19 

80% 

77% 

77% 

she was being breast fed. 

unmarried mothers 

Social Security 

births where the 

_ Mothers aged 

~l.Q. 

37% 

39% 

38% 

knew of 

figures 

mother 

It was paid 

the benefit 

show the 

was on a 

The average duration of payment was three to four months. The 

lower rates for mothers over 20 were accounted for by the numbers 

living in de facto relationships.44 This benefit, like later 

grants to unmarried mothers, rested on the assumption that a 

resident man meant a financially supportive man. Five of the 

women in the SROW survey were not granted the benefit because 

they had de factos and one complained about the assumption of 

support.45 There were other problems with the benefit. It was 

conditional on breast feeding and unmarried mothers complained 

that with the stress of solo motherhood they could not physically 

keep breast feeding.46 The other problem was that the benefit was 

bound to end as soon as the mother was physically able to work. 

With work becoming less available the assumptions behind the 

sickness benefit were outdated. 

The family benefit was available to unmarried mothers but with 

its low level the effect was negligible. 

For mothers who needed more assistance than the temporary 

sickness benefit, or the family benefit, there was the option of 

43The Press, 27/4/68, p.1. 
44Social Security file 34/3/3, One head families: Illegitimacy 

studies, (hereafter~ 34/3/3), WAre. 
45SROW, sub RCSS (Supplementary), DU:HO, pp.1-2. 
46Woman, no.7, p.1. 
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applying for the Emergency Unemployment Benefit (EUB) . In 1938 

the emergency benefit was introduced under section 61 of the 

Social Security Act to assist any persons unable to provide for 

themselves who did not fit into another benefit category. Rates 

were variable, the criterion for eligibility and the determinant 

of the amount granted being hardship.47 For unmarried mothers 

there was a general proviso that maintenance had to be applied 

for to be eligible for the benefit.48 While appearing reasonable 

on the surface, the emergency benefit was in fact made available 

to very few unmarried mothers. Again no official statistics are 

available but in 1968 a Social Security Department official said 

that he, "could not give the exact figures but the number was 

very small."49 It was not advertised by the department and the 

conditions for receiving it were arbitrary. Most unmarried 

mothers were unaware of any other benefit apart from the sickness 

benefit.SO One unmarried mother, interviewed by SROW in 1969-70, 

after months of trying finally received a mere 4/15s weekly from 

social security. The Social Security Department had 15 pamphlets 

on the various benefits available in 1965 - none mentioned an 

emergency benefit.51 When "Denise" and "Vivienne"'s case was put 

to Social Security Department's assistant registrar Edward Henzel 

in 1968 he was reported in Truth as responding that: 

the girls could not expect to go on to social security 

for 'years and years'. He said plenty of jobs were 

available for unmarried mothers. 'These girls can live 

in with their babies or go out to work and leave them 

with someone', he said. 'Each case, however, is treated 

47Koopman-Boyden and Scott, The family and government policy, 
p.123. 
The Royal Commission of 
Security in New Zealand, 

48Alan Nixon. 

enquiry 
p.47. 

into Social Security, Social 

49The Press, 27/4/68, p.l. 
SOSROW, sub RCSS (Supplementary), DU:HO, p.3. 

Woman no.7, p.3. 
51~ 5/2/6, WAre. 
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on its merits' .52 

With no official benefit available discretion was left to 

district officers. It seems that many of them were not happy 

about giving a benefit to unmarried mothers and so did not 

advertise its existence or encourage women to apply for it. 

Assistance under the EUB was very much of an emergen~y nature 

before 1968, the presumption being that employment and 

maintenance payments would support most unmarried mothers. 

In 1972 Suzanne expressed widespread grievances, though in a 

more radical fashion than most, when she said; 

on the one hand society deprives women of the right 

to control their own reproductive system, and abortions 

for most women are illegal. But on the other, society 

grumbles about taking any real responsibility for the 

unwanted children. The burden is landed on women, 

while many men escape from the situation.53 

The number of unmarried mothers keeping their children increased 

because of wider social and economic changes. Social changes also 

made traditional means of support for unmarried mothers 

unacceptable and unobtainable. The social security and 

maintenance systems did not cater adequately for these groups. In 

this way a need, both real and perceived, emerged amongst 

unmarried mothers in the late 1960s. 

52Truth, 8/10/68, p.1. 
53Woman, no.7, p.3. 
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CHAPTER THREE 

The public mood 

A need for some form of income maintenance for unmarried 

mothers became apparent in the late 1960s. Though this was a 

necessary condition for the emergence of a benefit, it was in-no 

way sufficient. Another important factor was the attitudes of 

policy makers and the public towards ex-nuptiality, unmarried 

mothers and social security. It is not argued here that public 

pressure brought about a social security benefit, but rather that 

the public mood placed limits on the options available to the 

government. 

Three distinct but related issues caught the public's attention 

in the late sixties - the rising illegitimacy rate, the problem 

of "unwanted children" and the needs of unmarried mothers. 

Numerous editorials, articles and letters in newspapers, and a 

number of government reports attest to the importance of these 

subjects. The way the issues were analysed and the solutions 

offered by the public shaped the governmental response. 

Every year the annual report of the Child Welfare Division 

recorded the number of ex-nuptial children born and the 

illegitimacy rate in the previous year.l In the late sixties 

these statistics began to attract more interest.2 [Fig 3.1) 

Attention focussed on New Zealand's high illegitimacy rate 

compared with the rest of the world and on the sheer number of 

ex-nuptial births.3 Ex-nuptiality was assumed by most 

commentators to be a 'social problem'. Why this was so is rarely 

stated but the categorisation seems to come from two sources. 

lReports of the Child Welfare Division, AJHR 1964-70, E4. 
2AJHR, 1968, E4, p.7. 
3For example, 
Editorial in Waikato Times, 25/6/65, CW 4/6/-, part two, WAre. 
Hawkes ..fu!y Herald tribune, 11/8/65, CW 4/6/-, part two, WAre. 
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Fig.3.l. Newspaper headlines about ex-nuptiality. 
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First, ex-nuptiality was seen as undermining marriage. Mr 

Riddiford (M.P) made this quite clear: 

The distinction between legitimacy and illegitimacy is 

due to the honour given to permanent monogamous wedlock.4 

The second factor was the belief that ex-nuptial children were 

likely to be future deviants, criminals or wards of the state. 

This attitude is clear in many of the beliefs outlined below. 

The dominant analysis of the causes of ex-nuptial child bearing 

was a judgemental one and concerned itself mostly with feminine 

morality. The Child Welfare Division commented: 

... illegitimacy is essentially a moral problem, and 

as such is a matter for the individual.S 

The editors of the Southland Times supported this view: 

While placement of the illegitimate babies is the 

immediate and important task, serious thought should 

also be given to the lowering of moral standards which 

has led to a rising ex-nuptial birth rate.6 

Even those who were sympathetic to the problems of unmarried 

mothers were careful to denounce the rise in ex-nuptial births: 

Mrs Tombleson (M.P) emphasiz~d that she in no way 

condoned the cause of the problem, which had a social 

and moral basis.7 

The problem was clearly perceived as being a result of females 

neglecting their roles as moral guardians. A school principal 

pointed this out: 

What girls are failing to understand and I think 

what parents are failing to teach is that the girl 

sets the standard.8 

4Mr Riddiford, N.Z.P.D, vol.347, 7/7/66, p.1218. 
SAJHR, 1968, E4, p.7. 
6Southland Times, 8/7/65, CW 4/6/-, part two, WAre. 
7The National Observer, July 1965, CW 4/6/-, part two, WAre. 
8Listener, vol.51, no.1313, p.9. 
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This approach dominated debate, but alternatives were offered. 

Some social workers put the blame on society and the mother's 

family, rather than on the woman who actually became pregnant: 

The primary cause of out-of-wedlock pregnancies in 

adolescence is concerned with faulty family relationships.9 

A doctor in 1964, also blamed the problem on the modern family, 

and especially on mothers: 

One report says that the trouble does not start with 

adolescence but with the nine and ten year olds who are 

left unsupervised between the close of school and the time 

the working - or playing - mother returns horne. One child 

with perverted instincts can quickly corrupt a whole 

neighbourhood.10 

While this moral decline approach to ex-nuptiality dominated, 

there was another analysis. It was similar to the one offered in 

this €ssay - that the increase in ex-nuptial births was a result 

of moral dictates losing their force in prohibiting pre-marital 

sex while still blocking effective contraception and sex 

education. Such an analysis appeared in the New Zealand Medical 

Journal in 1971 but was followed by much criticism from doctors.ll 

The Auckland Amateur Sports Association blamed ex-nuptial births 

on the lack of interest in sport. This did not however prove to 

be a very influential hypothesis.12 

Different analyses of the problem led to different solutions 

being put forward. The New Zealand Plunket Society's director of 

medical services, Dr N.C.Begg, suggested the following. One 

possibility was to legalise abortion, but this was "unnatural and 

ethically impossible". Contraception· "had many difficulties and 

9Major T.Smith, 'Unmarried parents' N.Z.Social Worker, vol.4, 
no.2. p.17. 

10Listener, vol.Sl, no.1313, p.9. 
11D.W.Simpson, 'Pregnancy among the unmarried in New Zealand', 

New Zealand Medical Journal, vol.73, no.464, pp.3-4. 
Replies in Ibid, vol.73, nos.466,467,469. 

12Evening Post, 29/11/67, p.35. 
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was impractical"."Chastity and continence" were therefore the 

only solutions to ex-nuptiality.13 Truth expressed similar views 

at times, arguing that, " ... the problem can be abated whenever 

people decide to make a stand".14 At the same time it was usually 

realised that raising moral standards was not an immediate 

answer. While believing that the best solution was prevention, Dr 

Begg still admitted that "it might be necessary to consider the 

possibility of making provision for unmarried mothers to keep 

their children."15 The member of Parliament Mrs Tombleson 

recognised too that prevention "was no answer to the immediate 

problem which was the adequate care of young mothers".16 Those 

using a moral decline type approach had to accept that ex-nuptial 

children and the attendant problems were not going to disappear 

overnight. The Women's Weekly perceived this: 

Whatever the causes, the problems remain. Can anything 

be done to reduce the illegitimacy rate? How can we best 

help the unmarried mother? How can we protect the "unwanted" 

children, likely to be less and less wanted as adoption 

placement becomes more difficult.17 

Those who believed that ex-nuptial births were a result of moral 

decline could not offer a quick remedy. If, however, one argued 

that ex-nuptiality resulted from lack of contraception and sex 

education, a direct solution could be offered - the provision of 

those services for young people. Truth asked in 1969: 

Where are the sex clinics where contraceptives can be 

fitted, where advice can be gained ... impersonally and 

expertly? Let's face it. Teenagers can need sex.18 

13Nelson Evening Mail, 8/9/65, CW 4/6/-, part two, WAre. 
14Truth, 5/9/67, p.15. 
15Nelson Evening Mail, 8/9/65, CW 4/6/-, part two, WAre. 
16The National Observer, July 1965, CW 4/6/-, part two, WAre. 
17N.Z.Women's Weekly, 10/11/65, CW 4/6/-, part two, WAre. 
18Truth, 5/8/69, p.4. 
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But, as has been seen in Chapter One, the dominant view was that 

contraception should not be given to unmarried people. This view 

prevailed. 

There was one other proposal for curbing the number of ex

nuptial births. This was to make life so hard for the mother, and 

occasionally the father, of an ex-nuptial child that others would 

think the price too great and not get pregnant. Truth, in a less 

liberal frame of mind, offered a hard line proposal: 

Illegitimate parenthood represents self-indulgence first, 

last and all the time. It will remain anti-social behaviour 

for as long as the community is willing to duck-shove 

responsibility. 

Let every unmarried girl and woman know that the odds in 

the birth lottery have shifted. At present the gamble is 

a few moments of gratification against nine months 

discomfort. Put the price of tickets up to perhaps 16 

years hard sweat and there should be far fewer takers.l9 

Diana Mason questioned the soft approach in the New zealand 

Medical Journal: 

Does our social security system actually encourage 

illegitimacy? [She lists benefits] Does this tend to make 

it all to easy?20 

The deterrent solution also held some popularity within the 

Social Security Department, but it did not carry the day either 

in the department or in the wider community. Those who argued 

against deterrence took the view that the interests of the child 

were paramount, and that punishing the mother threatened the 

child's well being. The Association of Anglican Women commented: 

Society frowns on working mothers and yet sees no wrong in 

the unmarried mother having to put her babe in someone 

else's charge while she is forced to go to work as the 

19Truth, 5/9/67, p.l5. 
20Dominion, 22/6/65, CW 4/6/-, part two, WAre . 
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breadwinner.21 

The dominant ideology, which stressed the importance of childcare 

and mothering, was taken into the discussion over solutions to 

ex-nuptiality and tended to suggest that any type of deterrence 

was likely to cause more social problems than it solved. This was 

coupled with a widespread belief that the community was under a 

moral and social obligation to assist the mother and child. The 

Waikato Times editors put this belief in a dramatic fashion: 

May it be submitted that we, the nation as a whole, must 

make ·a clear distinction between the moral question 

involved in any pregnancy, and the resultant child. 

The State as such should know nothing and care nothing 

of the circumstances by which a girl becomes a mother. 

Its concern and our concern as Christian citizens is to 

the new citizen, who has an unalienable claim to all 

the rights of subjects of the Queen from his or her 

first cry.22 

Similar sentiments were expressed in The Press.23 This belief in 
j 

the obligation of the community, or the state, to support those 

who were suffering hardship they were not responsible for (the 

children in this case) was widespread. Often it was an unspoken 

assumption and it is one that will be returned to. 

The dominant attitude in society in the 1960s came to be that 

though the number of ex-nuptial births was a moral outrage there 

was no acceptable way of stemming the tide. A vocal minority did 

have a solution - cutting off all aid to parents of ex-nuptial 

children - but though their views are important, they remained in 

the minority. The issue then became what was to become of the ex

nuptial children. 

21Association of Anglican Women, sub RCSS, DU:HO. 
22Waikato Times, 25/6/65, CW 4/6/-, Part two, WAre. 
23The Press, 24/4/68, p.l6. 
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Responses to this problem were shaped by the "unwanted babies" 

scare. Chapter one illustrated the change in public attitude 

which led to the natural mother keeping her ex-nuptial child 

being seen as preferable to adoption in the sixties. This helped 

lead to more unmarried mothers doing just that. But it also 

helped change the public perception of unmarried mothers from 

promiscuous girls to women in need. Social workers in 1969 

emphasized this: 

The decision of the mother to look after her own children 

is both brave and responsible.24 

The problem of "unwanted babies", whom mothers did not want to 

bring up and who could not be easily adopted, reinforced this 

changing perception. That there was a real problem, at least of 

delays, there is no doubt. There were fewer homes willing to 

adopt an increasing number of ex-nuptial children.25 The 

situation was exiled to the back pages of newspapers in 1966 and 

1967.26 It became front page news in 1968, however, when the 

matron of St Helens hospital in Christchurch called for an 

investigation into the "unwanted baby" situation. The story made 

the front page of The Press and the editorial of the Dominion.27 

There were also many letters to the editor on th~subject. This 

controversy helped to make a public issue out of the plight of 

ex-nuptial children. The Christchurch Parents' Centre called on 

the government to remedy the situation by making it economically 

possible for the mother to keep her baby.28 The Press expressed 

in an editorial its doubts as to the adequacy of the present 

social security assistance.29 It came to be seen that not only 

24 Interdisciplinary Committee on problems of the Unmarried 
Parent, sub RCSS, DU:HO, p.3. 

25Report of the Child Welfare Division, AJHR, 1969, E4, p.7. 
26Evening Post, 20/1/67, p.13. 
27The Press, 27/4/68, p.1. 

Dominion, 23/4/68, p.2 . 
28The Press, 27/4/68, p.1. 
29The Press, 24/4/68, p.16. 
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was adopting out possibly going to lead to problems with the 

children but it was also not possible in all cases because of the 

oversupply of babies. The Salvation Army accurately assessed the 

situation: 

It is now becoming increasingly hard to find adoptive 

parents for all illegitimate children. It is going to be 

desirable in the future for the state to foster the idea 

of children being brought up, where possible, by the natural 

mother in her own house.30 

A public who could see no quick solution to the 'problem' of ex

nuptial births came to accept that many ex-nuptial children, by 

choice and necessity, were going to be brought up by their 

natural mothers, alone or in de facto relationships. 

The unmarried mother, and her social and financial hardship, 

then became a third focus of attention. [Figs 3.2 and 3.3] Truth 

especially picked up on the issue in articles from 1961 to 1972. 

Most of the reports were sympathetic towards unmarried mothers, 

as is obvious from the headlines: 

Tragedy and heartbreak behind story of N.Z's unmarried 

mothers - Truth, 1961.31 
( 

Heartbreak of an unmarried mother ... 

SHE CAN'T AFFORD TO KEEP HER BABY - Truth, 1968.32 

Recognition among the wider population of the real economic needs 

of unmarried mothers was combined with a belief that these 

women's hardship could easily disrupt society by leading to 

'problem' children. The 1969 report of the Child Welfare Division 

showed that ex-nuptial children subsequently kept by the natural 

mother were over-represented among those appearing before the 

children's court.33 Truth summarised a general feeling among the 

population when it asserted that: 

30Salvation Army, sub RCSS, DU:HO, p.9. 
31Truth, 4/7/61, CW 4/6/-, part two, WAre. 
32Truth, 8/10/68, p.1. 
33A~HR, 1969, E4 . 
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Fig.3.3 Newspaper headlines about unmarried mothers. 
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Society cannot stop unmarried motherhood it can only 

correct the injustices that result.34 

The public saw two possible ways of correcting these 

injustices. The first was for the state to pressure the father of 

the child into accepting more financial responsibility. The 

belief that the man should pay more prevailed right across the 

political and social spectrum. The Federation of New zealand 

Housewives took this position in its submission to the Royal 

Commission into Social Security. 35 Sandra X, an unmarried mother,. 

echoed similar feelings in Truth: 

I agree that it takes two to get into trouble, but 

it is only one who must suffer the results and this 

is hardly just.36 

Both the Plunket Society and social workers also saw increasing 

male reponsibility as part of the solution.37 People appeared to 

favour this solution because it seeme~ just - why should only one 

partner face responsibility? In addition it would be cheap for 

tax payers. In 1967 Dr A.W.Liley was reported, under the headline 

Fathers should pay more, in The Press as saying: 

If the New Zealand parents of an illegitimate child were 

held responsible for paying the child benefit, this would 

bring the Social Security fund &250,000 a year on present 

figures.38 

Forcing the father to pay was also seen as a way of enforcing 

family responsibilities and hopefully lowering the ex-nuptial 

birth rate. The Child Welfare Division recognised that this 

approach had some popularity in the community. A Child Welfare 

officer commented that: 

He does not agree with recent assertions that forcing 

34Truth, 21/10/69, p.6. 
35Federation of New Zealand Housewives, sub RCSS, DU:HO. 
36Truth, 21/10/69, p.6. 
37New Zealand Herald, 5/1/68, p.5. 

Wanganui Herald, 22/10/65, CW 4/6/-, part two, WAre. 
38The Press, 2/6/67, p.2. 
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fathers to take more responsibility would reduce the 

incidence of illegitimacy.39 

There was widespread public support for this first possible 

solution to the needs of unmarried mothers - forcing the father 

of the ex-nuptial child to do more to support mother and child. 

The second possible solution discussed by the public was the 

introduction of a social security benefit. Twenty eight 

Submissions to the Royal Commission into Social Security in the 

late sixties advocated the introduction of a benefit. The groups 

presenting evidence ranged from the Plunket Society to the New 

Zealand Association for Mental Health, from solo parents' 

organisations to the Mosgiel Borough Council. Only one 

submission, from a private individual, opposed the granting of 

benefits to unmarried mothers.40 In 1968 an exasperated 

'Pedigree' wrote to The Press, 

Dr N.C.Begg is quoted as saying , "there seems to be little 

that can be done for the unmarried mother and her child 

until such time as the public attitude changes". Should 

we really have to wait for a public outcry to force our 

political leaders into passing reforms?41 

The Dominion expressed its view in 1970 that " ... the case is 

strong for giving further help to families without a 

breadwinner". A 'public outcry' for a benefit never really 

eventuated - a benefit came about for other reasons. What is 

important is that, though there was some dissent, a broad 

consensus emerged supporting the introduction of a benefit for 

the unmarried mother. This consensus was a result of the changing 

public perception of the unmarried mother and her needs, outlined 

above. Attitudes had changed in the sixties, possibly more than 

Dr Begg believed. But the consensus was also a result of people's 

39The Press, 29/3/67, p.3. 
40Sub RCSS, DU:HO. 
41'Pedigree' letter to The Press, 24/4/68, p.16. 
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attitudes to children, the family and social security. This can 

be seen in the way advocates of a benefit justified their cause. 

Most people demanding a benefit stressed that after the birth 

of an ex-nuptial child moral blame must be put aside and the 

interests of the child put first. It was then in the child's best 

interests that the mother could support it and care for it 

adequately. The Christchurch Parents' Centre emphasized this: 

... We all need to be reminded that the girl who so often 

bears all the guilt and suffering is only one partner, and 

the innocent child of the irregular union faces a future of 

deprivation and instability through the accident of its 

birth.42 

Behind the focus on the child lay two beliefs. One important 

factor was the 'innocence' of the child as compared with the 

'guilt' of the mother, stressed in the Christchuch Parents' 

Centre statement above. This shows how the old perception of 

social security as charity for the deserving poor was still alive 

and well in the 1960s. The benefit was justified in terms of the 

deserving child, rather than the mother who did not appear so 

blameless. The other factor underlying this emphasis was the 

importance people attached to the future citizenry of the 

country. The Plunket Society quoted from Crime in New Zealand to 

show that many delinquents were the product of one parent homes. 

Plunket supported a benefit because of the importance of a good 

home, which it believed: 

assists children to grow into stable and effective 

citizens and reduces the incidence of emotional and 

social illness.43 

The Christchurch Parents' Centre believed that with supervision 

and financial support, 

the mother can provide her child with the best chance 

42Christchurch Parents Centre (INC), sub RCSS, DU:HO. 
43Royal New Zealand society for health of women and children 

(Plunket Society), sub RCSS, DU:HO, p.3. 
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of becoming a useful and well adjusted citizen.44 

Support for the introduction of a benefit for unmarried mothers 

was based mainly on the belief in the importance of children as 

future stable producers and citizens. These attitudes permeating 

through the public consciousness allowed the government to act as 

it did. 

For many groups, support was also based on a belief in the 

family unit, even when it was a solo parent entity, as the 

cheapest and most effective way of bringing up children. The 

Association of Anglican women pointed out that it was cheaper to 

provide assistance for unmarried mothers than to set up 

subsidised nurseries.45 And the Anglican church made a similar 

point: 

The family unit is generally regarded as essential to 

our community life, and anything that can be done to 

strengthen it - especially when it is in a somewhat maimed 

condition, as with solo parents, is in the community 

interest and public good.46 

The Association for Mental Health echoed these views.47 The 

concept of the family as a necessary social stabiliser runs 

through the whole of this period in the opposition to 

contraception and sex education, in the new ideology of sex and 

compatable marriage, in the condemnation of ex-nuptial 

childbearing and so on. The contradictions within all these 

attitudes led to more unmarried mothers keeping their children. 

The examples above show how, when there was no other way of 

keeping the future citizens in good order, that same belief in 

the family as the proper site for rearing children helped bring 

about assistance to the unmarried mother. Those options which 

threatened the family's role more fundamentally or were likely to 

44Christchurch Parents Centre, sub RCSS, DU:HO. 
45Association of Anglican women, sub RCSs; DU:HO. 
46Dioceses of Wellington and Dunedin, sub RCSS, DU:HO. 
47N.Z.Association for Mental Health, sub RCSS, DU:HO, p.3. 
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be more expensive providing free child care, giving women 

control over their fertility - were not really considered. 

Behind the public's advocacy of a benefit there also lay 

assumptions about the role of the welfare state. These were 

hardly ever stated but are implicit in the way those pushing for 

a benefit argued. It was assumed that if they could show 

deprivation - especially amongst children and those who were in 

their position through no fault of their own then the 

government had an obligation to provide support for those people. 

This belief was expressed explicitly by the Waikato Times, as 

cited above. Years of experiencing the social security system as 

a buffer against poverty created deeply held expectations among 

the public. These expectations were important in limiting the 

options open to government. They could not let a group in the 

community become obviously deprived without facing enormous 

public pressure. Once people came to see that unmarried mothers 

were deprived then there was a belief that the government would 

and should act to rectify the problem. This snow balling effect 

of welfare provisions is important. 

There was dissent from the consensus. Truth's opinions have 

already been presented. There were those who believed that, "the 

present set up of the social security system appeals to our 

weaker motives and it kills our personal incentives", but they 

were in the minority.48 By the 1960s New Zealanders had certain 

expectations of the social security system and unmarried mothers 

came to be seen as deserving assistance under that system. 

The public was faced with many changes which they classed as 

social 'problems' in the late 1960s. There were big increases in 

the numbers and rates of ex-nuptial births. Though this was 

deplored, most people were not prepared to either make 

contraception available or deprive mothers and children to the 

extent that the practice stopped. The majority accepted that the 

48Mrs G.J.W.Van Osta, sub RCSS, DU:HO. 
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'problem' of ex-nuptiality would remain. An attendant problem was 

the over-supply of babies for adoption. People reached the 

conclusion that the best and cheapest way for ex-nuptial children 

to be cared for was by the natural parent. Finally there was the 

problem of unmarried mothers in financial hardship. It was 

concluded that mother and child needed more support. These 

attitudes were combined with New Zealanders' belief in the 

importance of the family and 

the welfare state, to lead 

introduction of a benefit 

sixties. 

children, and their expectations of 

to a consensus of support for the 

for unmarried mothers by the late 
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CHAPTER FOUR 

State action 

The preceeding chapters have explored the social setting in 

which government action - the granting of a statutory benefit to 

unmarried mothers took place. Social and ideological 

contradictions led to growing numbers of ex-nuptial births and to 

more unmarried mothers caring for their children. Changing 

economic conditions and expectations created a real and perceived 

need for some form of financial assistance for these women in the 

1960s. The public came to recognise this need and generally 

showed sympathy for some form of assistance being given. This was 

either in terms of more money from the father of the child or as 

a social security benefit. 

All these factors are essential in understanding why a benefit 

emerged, but they do not explain it. This chapter will look at 

what the state did about the needs of unmarried mothers and offer 

some insights into why it acted in this way. Before doing so, 

however, it is necessary to discuss other writers' approaches to 

the analysis of social security development. 

Three traditions of welfare analysis are convincingly 

delineated by G.Room in The sociology of welfare.l The first is 

the liberal tradition which views social services as the state 

responding to people's real needs by taming the violence of the 

market and protecting workers. This view is characterised by a 

positive view of capitalist society and of the role of welfare, 

so long as it is limited, in making that society better.2 The 

second approach, espoused by Marxists, sees the welfare state as 

a mechanism devised by the ruling class, ~in response to working 

lG.Room, The sociology of welfare, pp.41-74. 
2Koopman-Boyden and Scott, The family and government policy, 
p.89. 
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class pressure, as a way of supporting the continued existence of 

capitalist society. Welfare helps achieve this objective by 

appearing as a kind-hearted concession by a benevolent state, 

thereby hiding the true nature of capitalism and so dampening 

workin~ class protest. Welfare also helps reproduce a stable and 

suitably adjusted workforce for capitalism.3 Marxists are 

generally critical of the welfare state for serving the interests 

of elites. The third broad approach is termed social democratic. 

Put most forcefully by R.Titmuss and T.H.Marshall it sees welfare 

as a social movement conferring new rights of citizenship. It 

gains momentum from establishing expectations among the 

population which then cannot be denied without losing political 

face.4 Social policy is viewed as positive and progressive. 

Obviously these are simplified versions of extremely 

sophisticated arguments but they do show the potential use of 

such models. They raise some possible questions concerning the 

origins of welfare policy. This chapter will address three 

possible approaches to the development of a benefit for unmarried 

mothers. The first, based on the liberal tradition, would see the 

DPB as a pragmatic response by policy makers to real need in the 

community. This approach has dominated the New Zealand 

historiography from Socialisme ~ Doctrine, written in the 

1890s, to the contemporary work of P.G.Koopman-Boyden and 

B.Easton.S The second possible approach, using parts of the 

3P.Shannon, 'Bureaucratic aggression and monopoly capital', in 
Red Papers~' Eds. Marxist publishing group. 
A.Jakubowicz, M.Morrissey and J.Palser, Ethnicity, class and 
social policy in Australia, p.3. 
D.Wedderburn, 'Facts and theories of the welfare state', in The 
Socialist Register, 1965, Eds R.Milibrand and J.Saville, p.l37. 
F.F.Piven and R.A.Cloward, 'Humanitarianism in history' in 
Social welfare Q£ social control, Ed. W.I.Trattner, p.l23. 

4Room, Sociology of welfare, p.62. 
Koopman-Boyden and Scott, The family and government policy, 
pp.89-91. 
Jakubowicsz et al, Ethnicity, class and social policy, p.4. 

5Koopman-Boyden and Scott, The family and government policy, 
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Social Democratic analysis, is to see the benefit as a reaction 

by the State to the public's perception of unmarried mothers' 

needs and the expectations they had of the social security 

system. The response is to public pressure rather than need. The 

third approach would see the emergence of the benefit as a 

response to wider social changes by the elite, ~hich attempts to 

ensure, as far as possible, the future stability and prosperity 

of capitalism and the capitalist state. The nature of the 

government's response is shaped neither by need, nor by public 

pressure, but by motives of social control. W.H.Oliver has 

developed a mild form of this approach in New Zealand, talking 

about welfare serving ends of social efficiency, not just 

humanitarianism.6 

The question is how far each, or any, of these approaches 

explains the motives and actions of government officials and 

politicians. 

In 1968 emergency unemployment benefits for separated, divorced 

and single mothers were grouped under the administrative title 

Domestic Purposes Benefits. Though still an emergency benefit and 

subject to hardship criteria, the benefit was generally 

administered along the same lines as widows' and deserted wives' 

benefits. This was the decisive step towards the institution of a 

statutory benefit for unmarried mothers.7 

In the 1960s the state politicians and civil servants - was 

being confronted by similar issues and reaching similar 

conclusions as the wider public. The number and rising rate of 

ex-nuptial births was of growing concern. Investigations into the 

topic were rife; by the Justice Department in 1967, and in 1969 

by an Inter-departmental Committee and the Joint committee into 

p.167. 
Easton, Pragmatism and Progress, p.9. 

6W.H.Oliver, 'Social Policy in the liberal period', New Zealand 
Journal of History, vol.13, nos.1-2. 

7Hon D.N.McKay, NZPD, vol.358, 15/11/68, p.3116. 
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Young Offenders. 8 Mr Amos - (M.P) reflected many members' feelings 

in 1966 when he said, 

I suggest that this is one of the very grave problems 

that faces New Zealand in particular, because, I regret 

to say, we have an illegitimacy rate 50% higher than 

Great Britain or the United States and it seems to be 

rising rapidly.9 

Though ex-nuptiality was disapproved of in government circles, 

they could see no simple solution to the problem. J.Jensen, a 

member of the Joint committee into young offenders, saw two 

approaches to lowering the level of ex-nuptiality. One was to 

reduce the amount of pre-marital sexual intercourse, but he saw 

that this was impossible for the state to control effectively. 

The other was to initiate a campaign promoting contraception. But 

again Jensen saw the socio-political realities, stating "it is 

very unlikely that this approach would be tolerated by the 

community". He concluded therefore that it was impossible for the 

government to decrease the number of ex-nuptial births. All that 

could be done was to deal with the ways ex-nuptiality created 

social problems.lO 

Government officials were also concerned with the problem of 

"unwanted babies". Angela Sears, engaged in the research division 

of the Social Security Department, recognized that the numbers of 

babies offered for adoption needed to be reduced if the situation 

was not going to deteriorate further. As a solution she suggested 

that more mothers "must presumably be encouraged and perhaps 

assisted" to keep their babies.ll 

8J.Jensen, 'Illegitimacy: March, 1969', ~ 8/10/9, WAre. 
Carmichael, 'Aspects of ex-nuptiality', p.36. 
N.Z. Interdepartmental committee on ex-nuptial births, 
Interdepartmental report ~ex-nuptial births. 

9Mr Amos, NZPD vol.346, 16/6/66, p.565. 
lOJ.Jensen, ~ 8/10/9, WAre. 
11 A.Sears, 'Illegitimacy, adoption and Social Security", ~ 

34/3/3, WAre, pp.5-9. 
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With a higher number of ex-nuptial births and a smaller 

proportion of these being adopted out, it became apparent that 

unmarried motherhood was going to be a more widespread 

phenomenon. The government appreciated that these women and 

children were in need. In 1966 the Minister of Justice, Hon 

J.R.Hanan, corresponded with the New Zealand Association of 
-

Social Workers on the subject of unmarried mothers. He 

recommended that an interdepartmental committee be set up "as 

soon as possible as the problem is acute and apparently 

increasing .... "12 The state was in part reacting to a real need 

for financial assistance amongst unmarried mothers, but there 

were other reasons for politicians to take notice of this group. 

The public taking up the issue of unmarried mothers' needs and 

the widespread expectation that the government would remedy the 

situation also helped move politicians into action. Mr King (M.P) 

justified his belief that something should be done for unmarried 

mothers in this way: 

Just recently social researchers in Auckland highlighted 

the problem of unmarried mothers, with particular reference 

to the financial difficulties they face ... I feel there is a 

moral responsibility on the community in this matter. Every 

endeavour should be made to enable an unmarried mother who 

wants to keep her child to do so.13 

In addition, behind governmental concern was the belief that 

financially insecure mothers posed a threat to the smooth running 

of society by bringing up unstable children. Dr Finlay (M.P), 

concluding his reasons for trying to aid the unmarried mother, 

said: 

.•. I am sure there is a very close, and indeed obvious, 

connection between the problem of the unmarried mother 

supporting a child and the problem of delinquency. About 

12Chairman of the Social Security Commission, 
Minister of Justice', 2/12/66, ~ 34/3/3, WAre. 

13Mr King, NZPD, vol.346, 16/6/66, p.564. 
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80% of the teenagers who have come before [the police] 

this year come from homes with working mothers.14 

Mr King (M.P) also stressed the long term preventative nature of 

any assistance given to the unmarried mother. The effect of the 

dominant motherhood ideology is also apparent. He stated that: 

.:.we must do nothing that will add to the psychological 

problems which arise when a child does not have a 

good upbringing in the first years of its life. Such 

problems could ultimately mean a heavy burden on society 

and so we must face up to the responsibility in the 

initial stages.lS 

Politicians, then, were not just motivated by a perception of 

need in taking up the issue of unmarried mothers, but also by the 

expectations of the electorate and their desire for social 

stability. 

Members of Parliament, like the public, saw two ways of 

providing for the unmarried mother - by making the father of the 

child pay more, or by providing a social security benefit for the 

mother. The first option was favoured as it was likely to be 

popular with the public, cheap for the government and also a 

possible deterrent for prospective fathers of ex-nuptial 

children. In 1966 Dr Finlay (in opposition) introduced the 

Destitute Persons Amendment Bill. The bill's aim was to make the 

father of an ex-nuptial child responsible, not only for the 

child, but also for supporting the mother for five years after 

the birth, so long as she was caring for the child. The existing 

provisions meant that the father was responsible for the child 

only.16 The bill received widespread approval from both sides of 

the house. Mr Amos (M.P) emphasized the cost efficient nature of 

the response and its possible deterrence value: 

If the provisions of this bill are carried into practice ... 

14Dr Finlay, NZPD, vol.347, 7/7/66, p.l213. 
lSMr King, NZPD vol.347, 7/7/66, p.l217. 
16Dr Finlay, NZPD, vol. 346, 16/6/66, p.562. 
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then the State will be relieved of a considerable 

responsibility it now faces, in that these young men will 

be made reponsible .... 17 

While these measures were enacted by the government in the 

Domestic Proceedings Act 1968 there were important limitations to 

their effectiveness in providing for unmarried mothers if the 

father could not or would not pay. The Minister of Justice 

addressed this issue in 1966. He believed that the principle 

behind Dr Finlay's amendment bill was that the unmarried mother 

should not go out to work, thereby neglecting her child. 

If [that] is the true approach, it can be argued that if the 

father cannot in fact pay then the mother should be entitled 

to look to the community - to social security - to give her 

a measure of support ... this is a matter receiving the 

government's attention.l8 

Politicians then examined the second option for providing for 

unmarried mothers social security. In this area, they were 

acutely conscious of public opinion. Dr Finlay (M.P) saw the 

close relation between government action, if any, and the 

community consensus: 

I know there are some who say that too much is done already, 

and no provision should be made from the Social Security 

fund for this predicament. I think these people are in a 

minority, though they are a very vocal minority and they 

cannot be entirely disregarded. It would be courting 

defeat ... if one were to press on with it too far and too 

fast.19 

Most politicians appeared to favour some form of social security 

support however. The Minister of Justice, Hon J.R. Hanan, 

17Mr Amos, NZPD, vol.346, 16/6/66, p.564. 
18Mr Hanan, NZPD, vol.347, 7/7/66, p.1214. 
19Dr Finlay, NZPD, vol.347, 7/7/66, p.1211. 
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expressed his personal belief that it was necessary as did 

opposition members like Mr King and Dr Finlay.20 

The Social Security Department also responded to need, public 

attitudes and goals of social stability in formulating its 

response.to unmarried mother's needs. In the 1960s the department 

was a small organisation, especially at head office, with only 

three people in the policy development section and eight in the 

research section. Alan Nixon, employed in the department's 

research section at the time, comments that with such a small 

staff "all you can really do is react".21 The Chairman of the 

Social Security Commission was personally correcting most draft 

circulars in the sixties.22 It is important to keep this in mind 

when examining the actions of the department. They did not have 

some grand plan to create a stable capitalist society as some 

Marxists would have one believe. There was simply no time for 

this. And yet, though they reacted mainly to growing social need, 

their actions were also shaped to a surprising extent by their 

thoughts as to the goals of social policy. 

There were a number of Social Security benefits available to 

single parents with children in the sixties. The first benefit 

provided was to widows under the Widows Pension Act 1911. This 

became the Widows' benefit in 1938. The next group to obtain 

assistance were deserted wives in the Pensions Amendment Act 

1936. Theirs was a statutory pension paid at the same level as 

for widows and was granted so long as the Social Security 

Commission was satisfied that the wife had been deserted (that 

is, her husband had left her and not vice versa) and that she had 

applied for maintenance. Maintenance paid was directed straight 

20NZPD vol.346, pp.1210-1217. 
21Alan Nixon. 
22Benefits and Pensions, 6/12/5, part one, Emergency Benefits: 

Policy decisions maintenance procedure other than for 
deserted wives, (hereafter B&P 6/12/5, part one), held at 
Department of Social Welfare, Head Office (hereafter DSW) . 
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to the department, the level of maintenance not affecting the 

woman's total income. The deserted wife was in that way assured 

of a stable income. In 1943 the benefit was continued after the 

deserted wife's divorce. As well as these statutory benefits 

section 61 of the Social Security Act 1938 provided for an 

emergency benefit (EUB) to be paid to anyone in need. As has been 

seen this could apply to unmarried mothers and also to separated 

and divorced women. The other feature of the social security 

system in the 1960s was Supplementary Assistance (SA) . This was 

introduced in the fifties as a way of supplementing benefits when. 

children had to be provided for, except in the case of widows who 

received a similar Mother's Allowance.23 Benefits for single 

parents had extended according to the apparent moral worthiness 

or otherwise of the group concerned, from widows to deserted 

wives and finally to separated, divorced and unmarried mothers. 

This obvious fact makes one immediately suspicious of the 

liberals who see social policy as shaped by need alone. 

Changes in the sixties made judgements of benefit eligibility 

under these moral criteria harder for Social Security Department 

officials to make and seemingly less relevant. Increasing 

difficulties were experienced in the administration of the 

Deserted Wives' Benefit. The high rate of separations and 

divorces meant that more and more women were applying for this 

benefit. With 'desertion' not being defined in the Act it took 

many time consuming investigations and difficult judgements to 

ascertain whether a woman qualified or whether the marriage 

breakdown was her 'fault'. Alan Nixon says, "People began to 

realise that a marriage breakdown is not a black and white 

matter".24 District officers complained frequently to head office 

23Social Security Department background paper one, sub RCSS, 
DU:HO, pp29-34. 
W.B.Sutch, The guest for Security. 
B.Easton, Social Policy and the welfare State in New Zealand. 
Koopman-Boyden and Scott, The family and government policy. 

24Alan Nixon. 
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about both the time taken, and the difficulty of denying benefits 

to women obviously in need.25 A system which had set criteria and 

did not need moral judgements to decide on eligibility was 

preferable for the efficiency of the Department and the 

satisfaction of clients. If benefits were no longer to be based 

on how applicants got into their situation, but only on their 

needs or who they were supporting, then it became logical to 

include unmarried mothers in the same category as deserted wives, 

separated and divorced women. They all had similar needs and 

reponsibilities. To single out unmarried mothers for different 

treatment would have been to invite back all the problems of 

making value judgements. 

There were also problems with the administration of emergency 

benefits. The huge increase in the number of benefits being 

applied for by unmarried, separated and divorced women put 

pressure on the department.26 Each of these applications had to 

be investigated to find out whether the women was really 'in 

need' and decisions on eligibility were made on a fairly ad hoc 

basis. The registrar in Hamilton did not want to give benefits to 

young healthy mothers or mothers with school age children, 

believing that they should get a job, or to those with relatives 

who might look after the child.27 Head office disapproved of this 

approach, but it was almost impossible to get any regularity in 

the system if there were no guidelines. The increased volume of 

applications called for a more systematic policy. 

25'M.N', 'Deserted wives and 
Difficulties encountered in 
part ..Q!!.g_, DSW. 

other benefits for separated women. 
their administration', B&P 6/12/5, 

26Registrar Whangarei, 'Letter to Director, Wellington, 1960', 
B&P 6/12/5, DSW. 

27Chairman of the Social Security Commission, 'Letter to the 
Registrar, Hamilton', Social Security file Benefits and 
Pensions 6/12/1/2, Emergency benefits: Unemployment: Policy 
decisions, (hereafter B&P 6/12/1/2), DSW. 
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The other problem with emergency benefits was that maintenance 

could not be paid automatically to the department. This meant 

that women on the benefit had to fill out a weekly statement of 

the amount of maintenance they had received, the department then 

had to check that with the court and only then could the 

appropriate amount of Social Security be paid.28 A new system was 

introduced gradually from 1964 where, with the woman's agreement, 

maintenance was paid directly to the department.29 Though solving 

many problems, there were difficulties with the new system. 

Firstly, some doubts were expressed as to its legality.30 

Secondly, it had no statutory basis and it was difficult, though 

possible, to cut off the benefit if the woman refused to direct 

maintenance to the department. Thirdly, if the father of the 

child ceased paying maintenance it was still~p to the mother to 

push for enforcement of the order in the courts. The Social 

Security Department had no rights in this area.31 Once again 

there was a desire to systematise the payment of benefits and the 

receipt of maintenance. 

Increasing need amongst unmarried, separated and divorced women 

strained the department's current administration procedures. The 

department later described the DPB to its district officers as: 

an attempt to stabilise benefits and conditions of 

grants in this difficult area of benefits.32 

This was an important factor in leading them into wanting to 

systematize benefits. B.Easton believes that this was the only 

factor in the departmental decision to institute a DPB, and that 

28'Report on new maintenance procedure', B&P 6/12/5, part one, 
DSW. 

29Ibid. 
30'Emergency benefits - separated wives, circular 1967-849', B&P 

6/12/5, part Q!!.§., DSW. 
31 'E.U.B and s·.A - Separated women' B&P 6/12/5, part one, DSW. 
32'Circular 1968/897', Social Security file Benefits and Pensions 

6/10/1, Emergency benefits DPBs: Policy, (hereafter B&P 
6/10/1), DSW, p.8. 

58 



) 

.. 

decision makers were "careless of the consequences."33 But this 

was not so. There was continuing debate within the department 

about which direction it should take. Developing needs 

necessitated some change in policy by the department but they did 

not dictate what that change would be. The debate on the 

direction of change began in earnest from February 1966 when the 

Minister of Justice, Hon J.R.Hanan, suggested that the deserted 

wives rate of benefit be paid to all separated and divorced 

women.34 It is interesting that Hanan did not mention the more 

politically sensitive case of unmarried mothers, but there is no 

other evidence that he, or the department, ever thought of 

treating unmarried mothers separately from divorced and separated 

women. The choice was over policy towards all three groups. In 

the discussion those involved were heavily influenced by both the 

public mood and objectives of social stability, as well as trying 

to respond in an orderly way to the growing need. 

On one side of the debate were those who advocated cutting back 

social security for all single parents, such as the official who 

said: 

Rather than extending the legislative provisions to include 

all separated women as suggested, there are grounds for 

curtailing the generous treatment at present given to them.35 

This would have achieved a number of objectives. It would have 

simplified the procedure for district offices; it would have been 

cheap and such a change would conceivably have helped the 

institution of marriage by removing any assistance for those who 

abandoned it. One official commented: 

The fact that State assistance is readily available to women 

whose husbands leave them is an encouragement for such an 

eventuality.36 

33Easton, Pragmatism and Progress, p.40 . 
34B&P 6/12/5, part one, DSW. 
35B&P 6/12/5, part~' DSW. 
36'Comments, conclusions etc. on D.W.B', B&P 6/12/5, part one, 

DSW. 
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Cutting back provisions would also have made it clear that 

welfare was still dependent on 'good' social behaviour, thus 

hopefully encouraging that behaviour. An official believed that: 

General mode of living and moral character of many 

applicants suggests that they should not be given the same 

benefit rights as the fully respectable widow.37 

These anonymous departmental officials looked at the provision of 

new benefits in terms of social control. They were concerned 

about the possible consequences for society's functioning of 

instituting a domestic purposes type benefit. 

On the other side of the debate though were those who shared 

the dominant view among the public and the politicians. While 

realising that liberalising benefit eligibility may result in 

growing numbers separating, divorcing or keeping their child and 

remaining single, there was no other realistic alternative. An 

official expressed this belief: 

Already there has been an increase in pregnant single 

girls in some districts and a more generous policy on our 

part won't help to check this. On the other hand, the 

interests of these unfortunate children must be 

safeguarded .... 38 

Such women were in need and to deprive them was to deprive their 

children. Deprivation was an impossible option, both because the 

public mood would not stand it and because it would lead to later 

social problems amongst the children. Angela Sears, a research 

officer in the department, commented: 

Fear of destitution and ineligibility for benefits may or 

may not help prevent pregnancy, but departments offering 

universal assistance cannot be expected to adopt a more 

restrictive policy in the dubious hope of frightening 

some women away from possible pregnancy and others into 

37'Study of deserted wives benefits, 29/2/64', B&P 6/12/5, part 
one, DSW. 

38'Memo to assistant commissioner', B&P 6/12/5, part~' DSW. 
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Using justifications of social efficiency, she argued that 

increasing assistance to "suitable mothers" to keep their ex

nuptial babies would be, "a benefit to the children in terms of 

assured family care, and a benefit to the community in terms of 

cost".40 Instituting a benefit was thereby seen as a positive 

contribution to social stability. If this benefit could be 

introduced quietly then the social costs, outlined by the 

opposing side in the debate, could be limited. An official 

advised: 

I feel that the whole matter is a delicate one and it may 

not be desirable to have too much publicity given to this 

new approach [or] the incidence of illegitimate children 

being kept by the mother could increase with increasing 

numbers becoming dependent on the state.41 

Those advocating a benefit justified its introduction in terms of 

the goals of social policy as they saw them - to create a stable, 

problem free society - just as those who argued for the abolition 

of all these benefits had done. 

The second argument won the day. The Chairman of the Social 

Security Commission decided to institute a Domestic Purposes 

Benefit. To understand why he did so it is useful to put 

ourselves in the policy makers' shoes and to look at both 

arguments in terms of the three analyses. 

Firstly, which solution responded best to need? At first sight 

it appears that the introduction of a benefit did this. It 

allowed the department to satisfy its clients more efficiently. 

At the same time however this solution also had the possible 

consequence, at least in the eyes of departmental officials, of 

39A.Sears, 'Trends in illegitimacy', New Zealand Social Worker, 
vol.S, no.2, p.lS. 

40 A.Sears, 'Illegitimacy, Adoption and Social Security', ~ 
34/3/3, WAre. 

4l'Memo to Assistant Commissioner', B&P 6/12/5, part one, DSW. 
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actually increasing the need among women by making it financially 

possible for them to separate, divorce or keep their children 

when not married. Would then the cutting of benefits have 

controlled need more effectively? This appeared unlikely. Even 

with the minimal provision of social security that was available, 

the number of these women in need had grown. Refusing to give 

state assistance had not -appeared to have much effect in 

controlling wider social changes. The department could only 

expect increasing numbers of women applying to it for emergency 

assistance if it did not institute a systematic benefit. The 

provision of a benefit did then seem to respond best to need, so 

long as it was introduced quietly and did not raise women's 

expectations. 

Secondly, which course of action suited best the public's 

expectations? Which was politically acceptable? The vocal 

minority opposed to benefits for such women were influential in 

placing limits on the government's further extension into this 

area. However to cut back social security provisions would have 

been political suicide. It could only lead to countless stories 

of deprivation and heartbreak, and the image of a heartless 

government. The widespread positive support in the community for 

a benefit for unmarried mothers has also been noted. To 

systematise these benefits they had to be either cut back or 

extended. Cutting back was not really a political option, and so 

liberalisation was chosen. 

Thirdly, which approach best served the interests of social 

stability? Deterrence was at the heart of the arguments of those 

who favoured cutting back benefits. But deterrence had not seemed 

to solve social problems. And there was a strong counter

argument, used by the public, politicians and Social Security 

Department officials, that fostering a stable home environment 

for children was essential for the social stability of the next 
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generation. Prevention came· to be seen as a cheaper and more 

effective way of solving social problems. 

It has been essential to concentrate on the reasons for the 

systematisation of the benefit in 1968 for, even though it is 

probable that the greatest change for women in need occurred in 

1973, the most debate, among decision makers occurred in 1968. The 

latter believed that a statutory benefit would inevitably follow, 

after a trial period, as indeed it did. 

The systematisation of emergency benefits under the name DPBs 

occurred in three stages. The first was the Domestic Proceedings 

Act 1968 which came into force in January. Passed by Parliament 

with little debate, this act put into effect the aims of Dr 

Finlay's Destitute Persons Amendment Bill. It gave the father of 

an ex-nuptial child the same responsibilites in terms of 

maintenance as he had towards a nuptial child. The amount of 

maintenance ordered took into account not only the needs of the 

child but also the means and obligations of both parents. This 

meant that the father of the child was obliged to support the 

mother if she was caring for the child. 

In August Social Security Department circular number 897 

instituted the DPB.42 This was to replace the basic emergency 

benefit grant paid at that time to three groups, 

1. Women with dependents who had lost the regular support of 

their husbands or de factos. 

2. Women without dependent children who had lost the support 

of husbands and de factos and were unfit or unable to work. 

3. Unmarried mothers with dependent children who had no 

other adequate means of support. 

Standardised conditions and qualifications 

benefit was to be paid in most cases at 

statutory benefits. All applicants were to 

were imposed. The 

the same rate as for 

be asked to assign 

maintenance to the department as a condition fpr receipt of the 

42'Circular 1968/897', B&P 6/10/1, part one, DSW. 
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benefit. Eligibility was however still to be based on hardship, 

to be ascertained by a home enquiry.43 In addition a Family 

Maintenance Allowance (FMA) was introduced in the place of 

Supplementary Assistance as the grant to help provide for 

children. This was to be paid at the same rate as the Mother's 

Allowance for widows.44 

The third stage in the emergence of a benefit-was the Social 

Security Amendment Act 1968, introduced into Parliament in 

October. This act made the Family Maintenance Allowance into a 

legally recognised discretionary benefit. This was done mainly to 

give the department more muscle in getting and enforcing 

maintenance. Granting of the FMA was conditional on the 

beneficiary taking out a maintenance order and assigning it to 

the Social Security Commission. The Commission then had all 

rights relating to maintenance and enforcement.45 

For women applying for a social security benefit, the effect of 

the 1968 change was negligible.46 It was still an emergency 

benefit, the only change was that it was now given out more 

systematically and at more uniform rates. The department 

attempted to limit the number of people applying for the benefit 

in two ways by not publicising it and by placing certain 

conditions on women who received assistance. The Minister of 

Social Security emphasized in parliament that the grouping of 

benefits under the DPB title was "no change in policy 

whatsoever."47 I have found no reporting of the change in the 

press. This silence seems to have been effective. 'Suzanne', a 

Dunedin unmarried mother, complained that benefits, especially 

the DPB, were not advertised and, 

Helen was told only last week that no such benefit existed. 

43Ibid, pp.3-5. 
44Ibid, p.3. 
45Mr McKay, NZPD, vol.358, 15/11/68, p.3116. 
46Alan Nixon interview. 
47Mr McKay, NZPD, vol.357, 17/10/68, p.2415 
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This information from a Social Security-employee!48 

Women were also discouraged from going on the DPB by close 

supervision and the assumption of the department that a male 

resident in the home ought to support the beneficiary. Suzanne 

reported that declarations of income had to be made every week 

and that every six months a social worker would call to inspect 

the beneficiary's bank book and ask her questions. If evidence of 

a male in the home was found then the benefit would be stopped.49 

In 1970 local registrars were given the power to cancel the 

benefit in cases where there was a de facto relationship, 

previously it had been up to head office.SO The department was 

attempting to meet need while at the same time not forgetting its 

aims of social stability. This meant that the 1968 changes had 

little effect on beneficiaries. 

The increasing number of women receiving the DPB [Fig 4.1] is 

inconclusive evidence as to the effect of the 1968 changes. 

Growing numbers of single parents and the deteriorating economy 

may·just as easily account for increases. The real change for 

single parents came in 1973 with open and public acknowledgment 

by the government that it was making statutory provisions for 

them. 

For policy makers, however, the 1968 change was vital. It 

marked a recognition that unmarried mothers and other single 

parents had need of some form of income maintenance. It made the 

EUB very similar in structure, proceedings and level to the 

deserted wives benefit, implying that the two groups ought to be 

treated the same. Keeping the DPB under the emergency provisions 

was widely seen as a short term measure to fine-tune the benefit. 

The Minister of Social Security called the move an "interim 

measure" and expressed the government's intention of providing a 

48Woman, no.7, p.2. 
49Woman, no.7, p.3. 
50 'Minutes of Registrars conference, 

6/10/1, DSW. 
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statutory benefit for single mothers.51 The department described 

it as a "transitory measure".52 What then happened in the years 

1968 to 1973? 

The Social Security Department drafted legislation to make the 

DPB a statutory benefit in January 1969.53 District registrars, 

at their April 1969 conference, agreed that a statutory benefit 

should be provided for women presently on the DPB after they had 

been on the emergency benefit for six months. While some 

officials expressed concern at the benefit, arguing that" ... some 

women have more money than when their husbands lived with them", 

the consensus was supportive.54 In August of that year however it 

was decided not to proceed with legislation for the benefit.SS No 

reasons can be found in the records but Alan Nixon, working for 

the Royal Commission into Social Security at the time, states 

that the delay was due to the setting up of this body.56 The 

Commission was formed in 1969 by the government to look at the 

functioning of the whole social security system and it is 

reasonable to suspect that any proposed changes were put on hold 

until it reported in 1972. 

While the Royal Commission was deliberating there were some 

other changes. The Status of Children Act 1969 was passed. This 

was designed to give ex-nuptial children the same rights as those 

born within marriage especially with regard to inheritance. Under 

common law the word 'child' was deemed to mean legitimate child. 

Under the new statute neither 'child', 'legitimate child' nor 

'lawful child' were to be construed as referring to a child born 

within marriage. The word 'illegitimate' was removed completely 

51Mr Mckay, NZPD, vol.358, 
52'Minutes of Registrars' 

6/10/1, DSW. 
53B&P 6/10/1, DSW. 
54 'Minutes of Registrars 

6/10/1, DSW. 

15/11/68, p.3116. 
conference, 14-18 

conference, 8-9 

558 August 1969, B&P 6/10/1, DSW. 
56Alan Nixon interview. 
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in favour of 'ex-nuptial' .57 This move shows the continuing de

stigmatisation of ex-nuptiality as it became more widespread and 

apparently inevitable. It also suited the objectives of those 

concerned with social policy who wanted the ex-nuptial child to 

be brought up in as 'normal' an atmosphere as possible as a way 

of preventing later social problems. 

The Social Security Department took over the enforcing and 

disbursing of all maintenance from 1971.58 Maintenance collected 

in that year reached a record level, but it still represented 

only 60% of the value of maintenance orders granted.59 One 

wonders at the number of men avoiding paying full maintenance 

when it has been shown that there was widespread support among 

the public and policy makers for these men having to pay more. 

Obviously there was a real practical problem in enforcing the 

collection of so many payments and it appears a considerable 

number of men left the country to rid themselves of the 

maintenance burden. But a result of this, though perhaps 

unintentional, was another form of social control. Suzanne 

commented: 

In order to receive maintenance regularly, a mother is 

forced to have it paid through social security. In this way 

she also receives a Domestic Purposes Benefit ... If she wants 

to do it alone her chances of regular maintenance are nil.60 

It cannot be disputed that unmarried mothers gained from the new 

state of affairs, but there was also a real cost to be paid in 

terms of the supervision and conditions imposed in them as 

bene-ficiaries. 

57J.Neville Turner, Improving the lot of children born outside 
marriage, pp.27-40. 

58Social Security Department, 'Background paper no.1', sub RCSS, 
DU:HO, p.6. 

59Dominion, 18/9/71, p.lO. 
60Woman, no.7, p.3. 
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The Royal Commission generally affirmed the 1938 social 

security system and made no dramatic recommendations. It did 

however recommend the introduction of a statutory DPB, 

reaffirming departmental policy that maintenance should have to 

be applied for and that a male de facto was presumed to be 

supporting the woman and child.61 But as this change was going to 

occur anyway it is important not to overemphasize the role of the 

Royal Commission. After the release of the commission's report 

cabinet agreed on October 9 1972 that the proposed statutory 

benefit as recommended by the Royal Commission be applied by way 

of policy, though still under the emergency provisions, until the 

necessary legislation could be put through parliament. 62 The sum 

of $250,000 was allocated for the purpose.63 

In November 1972 the National government was defeated and 

replaced by Labour. Both parties proceeded to make political 

capital out of the institution of a Domestic Purposes benefit. 

Behind it all was a recognition that the provision of welfare for 

single mothers was a popular move. In February 1973, Mr Adams 

Schneider (M.P), former minister of Social Welfare and now in 

opposition, introduced the Domestic Purposes Benefit Bill as a 

way of showing that it was the National party's intention of 

bringing about such a change.64 The new Labour government 

responded that it had legislation in the pipeline and that 

National had been promising a benefit since 1968 without any 

action.65 The bill did not get past a second reading as it 

required an appropriation and was thus ruled out of order. 

61The Royal Commission of enquiry into Social Security, Social 
Security in New Zealand, pp.248,258,259. 
Koopman-Boyden and Scott, The family and government policy, 
p.135. 

62B&P 6/10/1, part two, DSW. 
63Mr Adams Schneider, NZPD, vol. 382, 22/2/73, p.163. 

The Press, 17/10/72, p.2. 
64Mr Adams Schneider, NZPD, vol.382, 22.2.73, p.163. 
65Mr King, NZPD, vol.382, 22/2/73, p.163. 
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In September the Social Security Amendment Bill, containing 

provisions to make the DPB a statutory benefit, was introduced 

into parliament by the government. This was welcomed by the 

opposition and the bill was passed with little debate.66 It was 

given the royal assent on 14 November as the Social Security 

Amendment Act 1973. 

Unmarried mothers were now granted a statutory benefit. This 

did not change the actual amount of assistance available. What it 

did do was to give women a statutory right to that assistance and 

to make it conditional only on their situation as single 

supporters, rather on them having to prove need. It was also a 

public signal to women from government that a benefit did exist 

if they were single and wished to keep their child.67 This was a 

major change from the secrecy surrounding the emergency benefit. 

The dramatic increase in the number of women on the DPB after 

1973 attests to this [Fig 4.1]. The shroud was lifted further by 

the publication in 1973 of Everything ~ single parent needs to 

know by the Council for the Single Mother and her Child.68 This 

small booklet, distributed throughout the country, listed the 

benefits available to the single parent. By 1985 it had gone 

through three editions and 20,000 copies.69 The institution of a 

statutory benefit for unmarried mothers did not solve all of 

their difficulties and there were many strings attached, but it 

did provide some assurance of regular support for those who chose 

to live alone and keep their child. 

The three analyses of welfare development, outlined at the 

start of this chapter, can now be returned to. The liberal 

argument, that welfare is a sign of a government responding to 

66Mr King, NZPD, vol.385, 5/9/73, p.3294. 
Mr Highet, Ibid. 

67Alan Nixon. 
68J.Shawyer and R.Ludbrook, Everything ~single mother needs to 

know. 
69C.Dann, QQ from under, p.40. 
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people's real hardship, has serious flaws. While a social 

security benefit for unmarried mothers would not have emerged if 

this group had not been in need, the evidence suggests that need 

was not the major impetus behind the change in government policy. 

Economic hardship only became important for government because of 

its social context with women's rising status, the public's 

concern about children and the family, and their expectations of 

the social security system. The social democratic emphasis on 

public attitudes - the social context is therefore vital for 

understanding the introduction of the DPB. At the crucial stage 

in 1968, when departmental officials were debating the future 

direction of policy, it was the criterion of public acceptability 

which made cutting back benefits an unrealistic option. Dominant 

public attitudes also made other options, such as a campaign 

promoting contraception, unrealistic. 

And yet, while public opinion placed limits on the options open 

to government, it alone did not dictate the direction of policy. 

Throughout this analysis of state action, the importance for 

policy makers of social welfare as a means of furthering social 

stability has been apparent. A Marxist type approach is useful, 

so long as its limitations are realised. Departmental officials, 

the real instigators of the DPB, had to develop policy within a 

framework set by the increasing demands of single mothers and the 

tone of public opinion. Within that framework, however, the 

officials thought in terms of social stability. The emergence of 

a social security benefit for unmarried mothers was a result of 

the interaction between the particular social context of the late 

1960s, and the attempts by government officials and politicians 

to ensure a stable society. 
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Conclusion 

The Domestic Purposes Benefit soon became an object of 

increa~ing criticism from those who believed that it was leading 

to the .destruction of the nuclear family. In 1976 a Domestic 

Purposes Benefit review ~committee was set up by the National 

government. It made what it called an "educated guess" that 25% 

of DPBs were subject to abuse and expressed alarm at the 

possibility that women were getting pregnant in order to receive 

a benefit.1 Such criticism has continued from certain quarters 

right up to the present day. It ignores the fact that the benefit 

was not given out in some sort of beneficent gesture by an over

generous government. Policy makers had in mind many of the same 

ideas about the importance of the home, family and children as 

critics have, when they decided to introduce a Domestic Purposes 

Benefit. My research indicates that the benefit was an attempt by 

the government to ensure social stability, without losing public 

support, in the face of social changes outside its control. 

In 1981 the Council for the Single Mother and her Child 

claimed: 

The fact is that those who have failed to achieve this ideal 

of 'family life' and opt to claim the DPB - their right -

are stigmatised as bludgers and deviants being maintained 

on the welfare cheque.2 

Unmarried mothers did gain some financial security from the 

introduction of a benefit to meet their needs. Forty three per 

cent of never married women supporting children were receiving 

the Domestic Purposes Benefit by 1976. But dependence on a 

benefit had costs in terms of supervision and increased public 

1A.D.Johnston, 'Report of the DPB review committee' New Zealand 
Social Work, vol.1, no.2. 

2J.Shawyer and R.Ludbrook, Evervthinq the single parent needs~ 
know, fourth edition, p.S. 
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disapproval. Truth-was, 

mothers in the sixties 

granted a benefit. This 

predominantly, a champion of unmarried 

and early seventies before they were 

attitude changed dramatically after 1973 

with stories of DPB abuse becoming much more popular. 

The welfare state has a contradictory nature. The provision of 

social' security ensures social stability by_nurturing the next 

generation of citizens and producers - and _by increasing reliance 

on government handouts. But at the same time welfare does help 

people in very real ways. It saves them from starvation or 

reliance on charity. Any analysis of welfare development needs to 

take into account these contradictions. A benefit for unmarried 

mothers did not emerge because o£ some Machiavellian plot to 

ensure the survival of capitalist society; but neither was it 

simply a result of the state reacting in a kindly way to 

perceived need. Both these factors were important. It was the 

dynamic interaction between social reality - the emergence of a 

group seen by the public as being in need and deserving of 

support - and the attitudes of policy makers which explains the 

introduction of a benefit for unmarried mothers. 
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