CHAPTER ONE

The Politics of Mothers’ Employment

Across the Western world, societies have been transformed by the rise
of mothers’ employment. Most countries have experienced a substantial
change in mothers’ attachment to the world of paid work over the past three
to four decades, raising questions about how to assure the care of young
children. Policy makers in nearly all Western countries have at some point
wrestled with this issue, yet their responses have been quite divergent.
Comparing the policy decisions made across these countries, we can see dif-
ferences in the extent to which societies accept both the idea of mothers
working while their children are young and the idea that the state should
have a role in shaping gender roles and children’s lives.

In Sweden, for example, government policy since the 1970s has fueled the
transformation of Swedish society into one of “universal breadwinners” in
which all parents participate in paid work. Universal, state-run day care pro-
grams, as well as policies to encourage greater male involvement in child
rearing, embody an activist state tradition in shaping family arrangements,

1
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the care of children, and the equality of women. We can see a similarly
activist state in France, reflected in its array of universal subsidies and ser-
vices for families. Although French governments have not attempted a rad-
ical overhaul of gender relations, their approach toward working mothers
often has been pragmatic and supportive. In the Netherlands, by contrast,
public policy long endorsed and upheld the male-breadwinner model of
social relations, encouraging mothers to be home while their children were
young. This has been matched by leeriness toward state involvement in the
lives of young children and an effort to leave responsibility for the care and
education of children to the voluntary sector. The Dutch case resonates with
the U.S. one, where there is virtually no tradition of family policy and a well-
established pattern of leaving questions of family morality to individuals.
Because of Americans’ sharply divided views on mothers’ employment,
American policy has sought to shift this issue from the political to the mar-
ket sphere, leaving parents to figure out their own child care arrangements
with minimal direct support from the state.

This book examines and explains patterns of work-family policies in
Sweden, France, the Netherlands, and the United States, giving particular
attention to child care policy but also looking at parental leave and flexible
work-time arrangements. The analysis focuses on how religion has influ-
enced this dimension of the welfare state. Although much research empha-
sizes the role of Left parties and powerful unions in driving the welfare
state’s expansion, policies on child care and mothers” employment are not
only about material redistribution and labor markets; they also reflect ide-
ologies about gender relations and the family. More specifically, extending
the programs of the welfare state to promote mothers’ employment requires
accepting that mothers should work while their children are young and that
the state should influence family care arrangements. As the succeeding chap-
ters will show, organized religion has played a critical role in shaping politi-
cal ideologies about gender roles and the appropriate relationship between
the state and the family.

Uncovering the roots of these ideologies and the ways in which they have
influenced public policy requires a historical perspective. Contemporary
welfare states represent over a century of policy decisions, with the politics
and policies of one period often influencing decisions later on. Many schol-
ars argue that the programs enacted during the welfare state’s “golden
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age”—the period of rapid economic growth and public sector expansion be-
tween 1945 and 1¢75—still affect the politics of social policy today, and this
book will offer support for these arguments. These golden-age policies also
did not emerge sui generis but were influenced by the political and policy
legacies of an earlier period. Therefore, T begin my study in the latter part of
the nineteenth century, exploring early public policies that would have great
relevance for mothers” employment. T also investigate the roots of political
forces and ideologies that would predominate in the decades after the
Second World War and shape the politics of mothers” employment.

The late nineteenth century was a eritical period of political develop-
ment. Mass political systems were taking shape, and the role of the state in
social life was steadily expanding. Religion was a significant source of polit-
ical and social conflict in this period, particularly around the issue of who
should oversee the education of children and protect the well-being of fam-
ilies. These conflicts sparked a political mobilization in some countries over
the relative power of state, church, and competing religious groups. Patterns
of church-state relations and religious conflict had an enduring impact on
early family and educational policies, as well as the way religion would be in-
corporated into politics. In both France and Sweden, religious authorities
were subordinated to secular state ones, facilitating an active state role in
family policy and furthering the secularization of politics and social life. Sec-
ularization went furthest in Sweden, but religious forces would also play a
constrained role in French politics through much of the twendeth century.
In the Netherlands and the United States, by contrast, social conservatives
gained more influence over politics than in France and Sweden—although
by different means—and tried to shield the family from state influence while
also espousing traditional gender roles.

The resulting structure of political competition shaped how governments
responded to the rise of female workforce participation in the 1960s and
1970s. In France and Sweden, acceptance of an activist state in family af-
fairs and the weak role of organized religion in politics created approval for
both wage-earning mothers and state policies to support them. Although
agreement on this was greater in Sweden and the policy shifts more radical,
pragmatic acceptance of this social change in France led to policies that
supported wage-earning mothers. In the Netherlands and the United States
there was stronger opposition to both government family policy and shifting
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gender roles, reflecting in part the greater influence of organized religion on
both politics and society. The result in the Netherlands was a continuation
of the male-breadwinner model of public policy, while American policy
makers encouraged private-sector solutions to work-family problems rather
than try to reach agreement on whether or not public policy should encour-
age mothers’ employment.

Since the 1g70s, secularization and the growth of women’s employment
have further eroded the foundations of the traditional male-breadwinner
model in all countries, creating pressure for policy reform. There has been
both stability and change in this policy area, however. The stability reflects
the constraining effects of economic slowdown in the post-Fordist era and
the institutionalization of different approaches to the work-family issue.
Particular policy configurations have shaped beliefs about mothers’ employ-
ment that endure, creating a powerful foree for the status quo—whether for
universal supports to working mothers in Sweden, the more mixed model in
France, or private solutions in the Netherlands or the United States. At the
same time, however, continuing social changes have created new tensions
and problems, opening up spaces for politcal competition around the needs
of working mothers. As we shall see in the case of the Netherlands, the
growth of women’s employment and the erisis of Christian Democracy in
the 19gos created an opening for new child care, parental leave, and work
time policies designed to encourage women’s employment. Even so, the
continued emphasis in Dutch policy on facilitating maternal care and the
reluctance to involve the state too much in the provision of child care show
the enduring legacies of one hundred years of debates about gender roles
and the boundaries between the state and the family.

The Social and Political Significance of Work-Family Policies

Child care, parental leave, and other work-family policies affect the lives
of nearly everyone by shaping the experiences of childhood, parenthood,
and employment. These policies influence how societies organize the care
and education of young children, because they affect parental caring time and
the availability of day care and early education programs. Access to child care
also has consequences for women’s employment. Some studies show that the
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availability and affordability of day care affects how likely mothers are to re-
main in paid work, and the same is true for parental leaves that are neither
too long nor too short and are reasonably well paid.' This is not to imply that
work-family policies are or should be solely considered “women’s issues,”
and there are efforts in a growing number of countries to increase the role
of men in caring for children. Nonetheless, though men have increased
their caring role in recent years, having children has virtually no impact on
either men’s participation in the labor force or their wages. If anything, the
relationship is the inverse: having children correlates with higher wages
for men.?

Many scholars argue that work-family policies have major ramificadons
for women’s equality, autonomy, and social citizenship. The current gender-
based division of labor in the home, in which women in two-income families
are responsible for more than 70 percent of the “second shift” of child care
and housework, affects women’s political participation, activity in the labor
force, and long-term earning potential.’ Recent analysis has linked the wage
gap in the United States almost entirely to whether female employees have
children; controlling for age, education, and experience, childless women
earn go percent of what their male equivalents do, whereas mothers earn 73
percent. This gap is smaller in France and Sweden owing both to wage comn-
pression policies and to more continuous patterns of women’s employment.*
Moreover, child care responsibilities reduce mothers’ entitlement to such
social benefits as pensions, health care, and unemployment insurance be-
cause these are often related to participation in the labor market. Mothers’
dependence on hushands for these rights increases their vulnerability and
susceptibility to poverty if they become widowed or divorced.” The femi-
nization of poverty in some countries reflects the ineffectiveness of their
welfare states—constructed around the assumpton that most mothers
would be full-time caregivers supported by working husbands—in socializ-
ing the costs of child rearing in an era of high divorce rates and growing
numbers of single mothers.*

How states respond to the needs of families for child care may also affect
the demographic future of these nations. According to some scholars, pop-
ulation stagnation in much of continental Furope reflects a failure to
develop social services that would spread the burden of care across the
larger society and support women in paid employment.” Ironically, in the
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more conservative states that have sought to reinforce traditional caring
arrangements— Germany, Ttaly, Japan, Spain—women face a stark choice
between paid work and family and therefore delay childbirth and/or have
fewer children. Fertility rates are falling below replacement rates, and these
countries now face a veritable demographic crisis. In France and the Nordic
countries, which have done more to support mothers in the workforce,
fertility rates are considerably higher, although high ferdlity rates in the
United States complicate this story.®

Work-family policies now figure prominently on the political agenda of
many Western countries. In Sweden, France, and the United States, politi-
cal debates about these policies began in the late 1960s and early 1970s, and
the issue has been on and off the political stage ever since. In recent years,
Swedish efforts have focused on the responsibilities of fathers for the care of
young children, while American policy targets the needs of poor single
mothers. The Dutch discussion began later but intensified in the 19gos as
governments began adopting measures to increase women’s employment.

In addition to these domestic debates, there is growing pressure from
international organizations to develop early education programs and policies
to help women “reconcile” work and family. The European Union (EU) and
the Organization for Economic Cooperation and Development (OECD)
have been important agenda setters on these issues, calling upon their mem-
ber states to increase the female labor supply in the name of both gender
equality and economic efficiency.” The EU has set a voluntary benchmark
for women’s employment and provision of child care that the member states
are supposed to meet by 2010. In addition, there is an increasing push at
both the domestic and international level to promote early childhood edu-
cation programs. As Jane Jenson and Denis Saint-Martin have shown, these
initiatives have been promoted under the mantra of “social investiment”—
the need to enhance the productive eapacities of the population. '

For comparative studies of the welfare state, employment policies toward
mothers offer one way for scholars to evaluate the gendered impacts of wel-
fare regimes. In recent years, much social policy research in history and the
social sciences has sought to reinterpret the welfare state along gendered
lines.!" Many of these scholars have challenged existing gender-blind indi-
cators of welfare regimes while developing new measures that capture
the distinctive ways in which social programs affect women. Employment
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policies toward mothers are important because participation in the labor
force is often crucial for social citizenship rights.'? In even the most univer-
salistic welfare states, entitlement to generous social programs requires time
in paid work—and the more time, the better. As Ann Shola Orloff has aptly
phrased it, before one can be decommodified so as to reduce dependence on
markets, one must first be commodified so as to gain entitlement to social
benefits.”® Participation in the labor market can also be a means of reducing
dependence on men. Thus, to the extent that welfare regimes take into con-
sideration the distinctive needs of women workers for leave time and care
services, they are more likely to receive the appellation “women friendly”
from feminist scholars. '

At the same time, many feminists have argued that scholars and policy
makers, in their drive to support women’s employment, may simply be con-
tributing to the devaluation of women’s care work in the home.'” From the
beginning, feminist activism and theory sought to value women’s activities
by tearing down the boundary between the privileged public sphere and the
neglected private sphere. However, motherhood and care work have gener-
ated thorny questions about women’s interests. Do they lie in policies and
social arrangements that glorify care work and support these activities, or in
efforts to commodify or socialize caring responsibilities so that women can
work for pay? In many countries, debates about mothers’ employment have
mobilized women on both sides of the divide, with some arguing for “wages
for housework” that will value care and others lobbying for measures that
promote women’s employment.'® This book does not take sides in this nor-
mative debate. Rather than adopt one definition of women’s interests, this
study looks empirically at how different actors and polities have defined
these interests and how these visions have been enacted in the policies and
programs of the welfare state.

The Diversity nf Mothers’ Employment Policies:
Some Useful Definitions

A potentially wide range of policies affects mothers” employment patterns,
ranging from anti-diserimination measures to state-provided child care
to the incentives created by different tax and benefit systems. This study
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focuses mainly on child care, parental leave, and work time arrangements.'”
It also looks closely at some of the most significant programs that affect
parents’ decisions about child care and work. Comparing these policies is
a complex enterprise, given differences in their actual meanings in differ-
ent countries. Simply looking at the length of parental leave time or the
percentage of children in public programs does not say enough about the
real-world effects of these systems. For that reason, some definitions and
interpretations are needed.

In the area of child care, it is important to distinguish between preschool
and day care programs. Preschools are often part of the education system,
and because their main objective is education, their schedules do not neces-
sarily suit working parents. Many programs are part-time, but this varies
cross-nationally. In France and Belgium, such programs are open for a full
school day (often 8: 30 A.m.~ 4: 30 .M. in France, 8: 30 A.M.—3: 30 p.M. in Bel-
gium, with one day or afternoon free per week), and in some areas there are
after-school programs that help round out a full working day. In Germany
(particularly in the western Lander) and Austria, however, preschools usu-
ally close by lunchtime, and after-school care is minimal. As preschools
usually follow the school schedule, there is also a lengthy break in the sum-
mer when there are no classes. Day care programs, on the other hand, exist
almost entirely for the purpose of taking care of children while parents are
working, so they usually fall within the jurisdiction of social services depart-
ments and are open for a full working day. The line between these day care
services and preschool programs is often blurred and varies by country. The
Nordic states lack this differentiation between care and education: programs
for children from infancy to age six or seven (the mandatory school age) were
originally developed under the auspices of social services agencies. Many of
these programs had an important pedagogic component but also addressed
the needs of working parents. The book will refer to all these services as day
care, although in Sweden they are now called preschools ( forskola) and the
Swedish Ministry of Education now oversees all programs for children
below the mandatory school age.

Inall countries, the term day care generally includes both formal day care
centers and family day care, where several children are cared for in a private
home. The latter is usually a private arrangement between families and
individual caregivers that is minimally subsidized (at most, through the tax
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code) and often weakly regulated. However, a number of countries now reg-
ulate and fund family day care and conceptualize these services as part of
their day care system. In France, these assistantes maternelles are part of net-
works of family day care subsidized by public resources, and they are guar-
anteed paid vacations, sickness and maternity leave, and a certain wage level.
In Sweden, family day care is even more strongly subsidized and is overseen
by public authorities. France and Belgium, as well as Sweden and the other
Nordic states, include these programs in their statistical accounting of pub-
lic child care availability, a conventon this study maintains.'®

Parental leave systems are also complex. Many countries have maternity
leave programs that are specifically for women, relatively short, and paid ata
high rate, such as go or 100 percent of a woman’s previous salary. Parental
leave, if it exists, generally follows the period of maternity leave and is open to
both parents.'” Usually these leaves are longer than maternity leave, but they
are not necessarily paid. In some European countries, parental leave is partof
the social insurance system and is treated as such. Work entitles parents to a
certain level of benefits, and this parental insurance is then paid out during the
time that one is at home caring for a child. Yet another form of leave, care
leave, can be distinguished from parental leave in that it usually is longer but
paid at a low rate, if at all.2® Care leaves allow a parent to look after a child at
home for an extended period and are either unpaid or paid at a low flat rate for
two or three years. In both parental and care leave, it is important to distin-
guish the right to leave from work, on one hand, from the right to a benefit,
on the other, because these are often distinct entitlements.

Interpreting the impact of leave systems is still more complicated. From
the standpoint of maximizing parental caring time, longer and more gener-
ously paid leaves are preferable. From the perspective of promoting women’s
employment, however, leave systems thatare either “too short” or “too long”
may be dewrimental*! Very short and poorly paid maternity leaves, for ex-
ample, may encourage women to leave the labor market when they have a
child rather than put their infants in day care—something many parents do
notwant to do. However, women who take very long leaves might find that
their jobs have vanished when they return, or that their employmentstatus has
been downgraded. In all countries, women take the majority of parental and
care leave days. In France, 98 percent of people who take the extended three-
year care leave are women.
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Figwe 1.1 Percenrage of employed mothers in part-time work (voungest child

under age 6), 2002

sovece: QOECD, Sodety at ¢ Glanee: OECD Social Indiaars {Paris: 2005), 41,

These data ave for women aged 15 to 64. Part-time work is defined as employment for fewer than
30 hours per week except in Australia, Sweden, and the Unived States, where it is defined as employment
fewer than 35 hours per week.

A third set of policies that affect women’s employment are measures
that enable part-time work. Part-time work among women is widespread,
particularly among mothers of young children, although it is more prevalent
in some countries than in others (figure 1.1). In the United States, fewer
than one-third of employed mothers with children under six work part-time,
but more than 4o percent of Swedish mothers and 79 percent of Dutch ones
do so. However, it is essential to clarify the meaning of part-time in differ-
ent countries. In Sweden, parents of children under eight are entitled to
work six hours a day, and many of them do, which results in their being
classified as part-time workers. This is quite different from the situation in
the Netherlands, where many women who work part-time are working
fewer than twenty hours a week. Currently, 35 percent of employed Dutch



THE POLITICS OF MOTHERS' EMPLOYMENT 1

TABLE I.1
Employment vates of women by age of youngest child, 2002

Under 3 Aged 3-5
Anstria 8501 0.3
Australia 45.0 4510
Belgium T0.4 a7.4
(Canada 8.7 641
Denmark T1.4 775
Finland 32.2 4.7
France 66,2 632
Germany 56.0 58.1
(erear Brirain 57.2 36.9
Ttaly 54.4 517
Werherlands 74.2 8.2
Sweden 72.9 825
TUSA 36.6 6.0

sovreE: OECD, Society at o Glane: QECD Sagal Indicators (Pans, 2003).
These data ave for women aged 15 to 64

women work fewer than twenty hours a week, whereas only 6 percent of
Swedish and g percent of French women are in equivalent forms of employ-
ment.*? Another important difference is the degree to which part-time work
includes the rights and benefits associated with full-time employment.
Dutch law requires that employers treat part-time workers the same as full-
time workers in terms of pay and benefits. In the United States, by contrast,
part-time workers often lack entitlements to health insurance or a pension.
One reason many employers hire workers for fewer than forty hours is that
it enables them to classify workers as part-time and therefore to deny them
access to company-provided benefits for full-time employees.
Cross-national comparisons of work-family policies are a delicate enter-
prise; seemingly comparable statistics often conceal considerable differences
in what these policies actually look like in practice. The same is true of data
on mothers’ employment rates. The figures provided in table 1.1 on the em-
ployment of mothers with young children must be qualified. First, the table
does not distinguish between part-time and full-time work. Although Dutch
mothers at first glance appear to be in the labor force in higher proportions
than French mothers, only 23 percent of French mothers with children un-
der six work part-time, compared to 7g percent of Dutch mothers. In addi-
tion, the figures overstate the proportion of women who are actually at work.
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In Sweden or Austria women on lengthy parental leave are counted as em-
ployed, whereas in France, Germany, and Finland women on care leaves are
not, even though they hold on to their jobs while on leave. Although at first
glance it appears that Austrian mothers work in very high numbers, more
than half are on parental leave, and only a small proportion work full-time.??

Typologies of Welfare Regimes

One starting point for comparing how Western welfare regimes treat the
issue of mothers” employment is Esping-Andersen’s influential typology of
welfare state regimes, which divides nations into three worlds of welfare
capitalism.** Liberal regimes (Australia, Canada, United Kingdom, United
States) privilege private social benefits and services while offering more
residual public protections. Direct spending on social welfare is lower than
elsewhere, but private provision of child care is often encouraged by such in-
direct means as tax breaks or regulatory measures.®’ The Social Democratic
welfare states of the Nordic countries provide universal, equal benefits and
services through direct public spending. Finally, the waservative/corporatist
(or Christian Democratic) welfare states of continental Furope (Austria,
Belgium, France, Germany, Italy, the Netherlands) are generous yet status-
reproducing. Benefits often are linked to professional status, making labor
market participation a particularly important source of entitlement. Follow-
ing the principle of subsidiarity, in which social burdens are left to the low-
est levels of society, these states also assume that lower levels of society —
such as families or the voluntary sector—should provide for human welfare
needs.” The Social Democratic regimes promote employment for all
through active policy measures, and the liberal regimes do so through the
stinginess of their social protections. The conservative welfare states have
been passive, encouraging the dependence of unemployed men on social
benefits and the dependence of women on men.

This typology is useful for identifying patterns in work-family policies
but does not map fully onto cross-national differences in these policies. The
Nordic regimes are often held up as models of gender egalitarian social pol-
icy, and they show clear similarities in their approach to mothers” employ-
ment. All have high rates of participation by women in the labor force (albeit
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often in part-time work), the result of explicit government policy to promote
women’s employment. In these work-oriented regimes, all adults are as-
sumed to be working, and changes in tax and benefits systems since the 1970s
have removed many of the disincentives to married women’s employment.”
Such measures have been matched by the development of public child care
services and generous parental leaves tied to employment, both of which
facilitate the balancing of work and family needs and obligations. Consistent
with these welfare states” emphasis on public services, much child care is
publicly run and provided by well-trained staff.”®

These features make the Nordic countries a seemingly uniform cluster in
their approach to work and family, but there are some significant differences
between them.?” As table 1.2 shows, the availability of public child care varies
markedly: it is highest in Denmark and Sweden and substantially lower in
Norway or Finland. The latter two countries also have developed extended
care leaves of two or three years, creating incentives for parents— especially
mothers—to leave paid work for a lengthy period while their children are
young, whereas Sweden initially adopted and later repealed a similar mea-
sure.’” In general, Sweden and Denmark have put the most emphasis on pro-
moting mothers” employment, while Norway and Finland enable parents
(mostly mothers) to take very long leaves from work.

The continental European countries are even more heterogeneous, and
here Esping-Andersen’s typology breaks down. Some countries fit the label
of the conservative welfare state relatively well: Austria, (West) Germany,
Italy, and, until recently, the Netherlands. Policy in these countries has
strongly reflected the assumption that mothers are and should be at home
caring for their children while they are young. Tax and benefits policies have
long discouraged married women’s employment, and the weak provision of
social care services makes it difficult for mothers to work outside the home
while their children are young. A religiously based notion of subsidiarity has
justified minimal state provision for social care or early education while del-
egating these responsibilities to churches, other volunteer organizations, or
local governments.’! School schedules also are unhelpful for working par-
ents, with the primary school day lasting only until 1:00 or 2:00 p.M. and
few after-school programs available. In some of these countries, maternity
leaves have been generous but short, while extended leave programs are very
long and low paid. This nexus of policy measures encourages mothers to



TABLE I.2

Percentages of children in publicly funded services

Welfare state cluster

{} o 2-year-olds

3- to 3-year-olds {or until
school age)

Social deocratic
Denmark

Finland

Norway

Sweden

Conserpative
Ausiria
Belgium

France

Germany

Traly
Wetherlands

Libreval
Australia

Canada
United Kingdom
United States

52
» U {underl)
> 78 (1-2)
19.6
> | (under 1}
» 36 (aged 1-2)
8.7
» 2 (under 1)
» 40 (aged 1-2)
43
> 0 (under 1}
» 65 (aged 1-2)

11
298

= 38
» 27% of children aged
4 months to 2-1/2 years
are in child care
P 32% of 2-year-olds in
preschool (2-1/2 and
older)
L]
» 2.7 Western Lander
» 37 Eastern Linder
7
29* (maost attend 2 to

2-1/2 days per week)

20 {receive child care benefit)

5
108
[

04

67

B2

91

552"
100 {hours of operaton
are 8:30=3:30; closed one
afterncon per week)
100} {hours of operation are
8:30-4:30); often closed
one day or afternoon

per week)

8O.8 (2002)
P 838.1* Western Linda
» 105.1 Eastern Lander
k]
BO* (4 and 3-year-olds)

35 (in child care, receiving
child care benefit)

a3

M4

a3

* Indicates most children attend services for part of the day, or part of the week.

sovrcEs: Austalia author estimates of the proportion of children receiving Chald Care Benefit, from the
Department of Family and Commmunity Services, 2oy Cencns of Child Care Services (Commonwealth of Australia,
2e05); figures do not include preschool attendance; data for Austria, Belgiom, Germany, Iraly, Netherlands, and
the UK are from Furopean Commussion, Indicators for Monitaring the Enploymeent Guidelines, zoog—zo05; Franoe:
MNathalie Blanpain, “Accueil des jeunes enfints et colits des modes de garde en 2002," Erudes ot Récultats 422
(August 2005), andl Repéres et réferences statictiques sur lee enseigrenents, la formation et fa recherche (Pariss Minstére de

I'Education Natiomale, 2003), 63; Nomhe countries: NOSQSCO, Social Protection in the Nordic Countries 2 oo2:

Scape,

Eapenditures, Finarang (Copenhagen, NOSOSCO 2004), 6o—61; US. and Canada: Jinet C. Gornick and Marcia K.
Meyers, “Supporting a Dual-Farner/Dual-Carer Society,” in Jody Heymann amd Christopher Beem, Usifoidhed
Wark: Building Eqality and Demoeracy in an Era of Warking Farilies (New York: New Press, 2003), 308 (data from

around 2o0a),
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leave the labor market while their children are young and to reenter in part-
time work.

France and Belgium represent a more mixed model of work and family
policy, diverging from other continental European countries in a number of
ways. One of the most striking differences is the significant role of the state
in family and educational services. This contrasts with the notion of sub-
sidiarity that is so important in Germany and the Netherlands. As table 1.2
shows, children aged three to six have universal access to state-funded (and
often state-provided) preschool education, and a substantial proportion of
two-year-olds are in the same programs. Moreover, France and Belgium of-
ten have been more pragmatic on the question of working mothers, provid-
ing assistance both to mothers in paid work and to those who stay at home.*?
There are extensive subsidies and services for day care and also subsidies for
parents at home. Although it cannot be said the parents have a perfectly free
choice in the matter, there is a range of options and possibilities.

The liberal English-speaking countries are a fairly coherent cluster in
their approach to work and family, but there are some important differences
between them. All offer minimal or no maternity or parental leave. The
United States now entitles workers in firms with fifty or more employees to
anunpaid leave of three months. In the United Kingdom, maternity leave was
relatively short until 2002 when, prodded by EU requirements, the Labour
government improved the right to both paid and unpaid maternity leaves.
Public provision of day care is fairly minimal and consists of either subsidies
for very-low-income parents or part-day programs for preschool children.
The Blair government has made significant invesunents in early education
prograins in recent years, but the main focus has been on developing part-day
services.”? Australian subsidies for day care also have expanded considerably
in recent years, but overall spending on child care is low compared to that
in the Nordic countries, and much care is in part-time services.* In many
of these countries, there is much sub-national variation, with some state or
provincial governments offering a greater degree of publicservices.’

Despite the lack of public support, private market options sustain a rela-
tively high level of women’s employment in the liberal welfare states. In the
United States, private firms were developing unpaid and, in some cases, paid
leave arrangements for parents even before the 1993 Family and Medical
Leave Act. Private child care is quite significant in many of these countries
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and has been expanding in recent years. The United States has a large mar-
ket of for-profit day care services as well as an extensive sector of nonprofit
programs.’® Recent developments in Australia and the United Kingdom also
point to an expanding private sector of services.’” By contrast, most conti-
nental European and Nordic countries lack much of a private market for
child care, owing to high minimum wages and rigorous regulation of private
services. This makes unsubsidized services difficult to sustain, particularly in
the case of for-profit programs that do not benefit from volunteer labor.*®

Analyzing the Issue of Mothers’ Employment Policy

One social science framework that seeks to interpret broad cross-national
differences in welfare states is power resources theory. First elaborated in the
late 1970s and early 198cs, this approach explains the creation, expansion,
and nature of welfare states through the relative power of labor and capital **
Most scholars have operationalized labor power through the strength of So-
cial Democratic parties, generating clear hypotheses about the role of polit-
ical parties in shaping public policy. Strong Social Democratic parties and
centralized unions have the political resources to enact their redistributive
visions into public policy and thus create large and generous welfare states.
Where leftist and labor power is weak and business power is great, welfare
provision is stingier, less redistributive, and less likely to disturb the inter-
ests of capital. Greater nuance was introduced through the analysis of cross-
class coalitions as well as other power-mobilizing groups. Esping-Andersen’s
typology has its foundations in power resources theory: each world of wel-
fare capitalism reflects the power of liberal, labor, or conservative political
forces.

A focus on lefdst political power affords some leverage for explaining
differences in work-family policies. Left pardes have become champions of
gender equality policies in many Western countries and generally favor pub-
lic solutions to social needs. Asadvocates for the rights of workers, these par-
ties have become defenders of the rights of female workers as well, favoring
labor market regulations that enable parents to take parental leave. Many
Social Democrats advocate universal, publicly provided services staffed by
highly trained, and well-paid, public-sector workers. When these parties
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have pushed for public child care, their commitnent to universalism and
public-sector provision has shaped the form these services have taken.
Strong unions also have kept wages and skill levels higher, impeding the
development of a low-wage service sector that would enable a private mar-
ket to develop.#

Beyond this, leftist political power cannot, by itself, explain patterns in
mothers’ employment policy. For example, as figure 1.2 illustrates, there is at
best a weak correlation hetween the extent of Social Democratic political
power and the availability of public child care. By 2000, public provision in
Denmark was substantally higher than in both Sweden and Norway, even
though Social Democratic parties have held cabinet seats less frequently in
Denmark. Moreover, France has long superseded Norway and Finland in the
development of public child care, despite the relative weakness of leftist po-
litical power. Finally, Social Democratic parties in Austria, (West) Germany,
and the Netherlands hewed to the male-breadwinner model until at least
the 1980s, and Austrian Social Democrats remain lackluster advocates of
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wage-earning mothers; the high level of Social Democratic power in Austria
has not produced policies to encourage mothers’ employment.

Left parties have not been inevitable champions of gender equality and
mothers’ participation in the workforce. Many such parties long espoused
variants of “proletarian antifeminism” that viewed women’s claims for gender
equality as a diversion from the main source of oppression— class.*' More-
over, throughout the 1950s and much of the 1960s, Left parties throughout
the Western world embraced the traditional family model as a social norm
and a goal of public policy. Such views resonated with many in their working-
class base, for whom it was a sign of social and economic progress that women
no longer had to toil in difficult jobs while raising young children. Although
Left parties generally have moved toward supporting mothers’” employment
and gender equality policies, these shifts have occurred in different countries
and at different times. We need to find a way to explain differences in the be-
havior of parties on the same end of the political spectrum across countries
and across time.

The first step is to identfy and explain the ideologies held by political
parties with regard to gender relations and the family. By ideology, I mean a
coherent set of beliefs, values, principles, or attitudes about social relations
that is expressed in the political arena by parties or other dominant political
groupings.*” Ideology is distinet from culture, which is a more diffuse, gen-
eral force not linked to specific groups or focused on particular political
aims.* In addition, cultures usually contain a muldtude of often contradic-
tory strands and traditions, whereas ideologies possess a certain amount of
internal consistency.** A focus on ideology is also distinct from purely
ideational explanations, which often try to show the independent causal
weight ofideas by distinguishing them from raw self-interest. The conceptof
ideology can encompass the complex intermingling of ideas and interests that
often characterize political action. Notonly do the dominant politcal groups
in Western Europe—which are either class-based or religious parties—
espouse a particular ideological vision that transcends the particular inter-
ests at stake in each debate, but the origins and enduring power behind
these parties have been organized labor and organized religion. Ideas and
interests go hand in hand when, for example, Social Democratic parties push
a vision of class-based redistribution. In the United States, where the domi-
nant divisions in politics have been those of class, religion, geographical



THE POLITICS OF MOTHERS' EMPLOYMENT 19

region, and race/ethnicity, we can find a similar mix of self-interest and
ideology at work.

Policies for working mothers lie at the intersection of distinet vectors of
ideological thought. Programs that encourage mothers to work for pay are
not straightforward gender-equality policies, which typically concern dis-
crimination against women in the labor force or sexual violence, because these
policies also are redistributive in nature, requiring governments to raise
revenues and redistribute them from one category of people to another one.
Child care and parental leave are not straightforward class-redistributive
issues either because they also tap “values” questions about gender relations
and the division of labor in the workplace and home. Thus, one can fully em-
brace the idea that the state should intervene in the economy but still believe
thatitshould doso to enable men to support their families onone income. An-
other precondition for an active state policy in this domain is some acceptance
of the state’s role in shaping gender relations and family life. One may fully
support changing gender roles but prefer that the state stay out of a person’s
private decisions in these matters. In short, to understand the ideological
alignment of different political forces on employment policies for mothers,
we need to understand their views on a wider setof questions: the relationship
of states to the family, the relationship of states to markets, and the gendered
division of labor. Beliefs on these underlying issues, as represented in ideolo-
gies, shape preferences in policies for working mothers. Although power re-
sources theory can help explain the states-versus-markets dimension, we need
other theories about the sources of ideologies concerning gender and the
family.

One approach is to emphasize the power resources of women’s move-
ments. Gender egalitarian ideas have their origins in the second wave of the
feminist movement that sprang up in Western countries in the late 1g60s. As
the case studies in this book show, feminist movements have had a clear
agenda-setting effect, propelling child care, parental leave, part-time work,
and other such policy ideas onto the political stage. Nevertheless, there is
no clear link between feminist organizing, either inside or outside political
parties, and the development of policies on mothers’ employment.® Active
feminist movements in Germany and the Netherlands failed to effect change
in this area, but France has developed an array of supportive policy measures
despite the fragmentation of its feminist movement. The United States has
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had one of the most significant feminist movements in the Western world,
yet it has failed to produce a national child care policy or paid parental leave.
As the case studies show, policies on mothers’ employment often have the
fingerprints of women all over them—particularly “femocrats™ who work
within the state to push feminist policy goals.*® Yet, given the heavy redis-
tributive requirements of these policies, mainstream political forces need to
see an electoral payoff for acceding to feminist demands.

Another alternative is that social structural changes have generated
pressures on welfare states that policy makers have sought to address. The
growth of women’s employment since the 1970s has injected new concerns
and issues into polities in many countries. Although structural economic
trends do not guarantee a political response, they can change the caleulus of
political actors. Employed women often show different political orientations
from women outside paid employment, such as increased sympathies with
feminism and, in some countries, a tendency to vote for Left political par-
ties.?” As we shall see in the case of Sweden, the rapid rise in women’s par-
ticipation in the workforce in the 1960s and 19705 ereated a new source of
workers for unions to organize—and thus a new pool of possible voters for
Social Democratic parties. Similarly, Left and Righe parties in France com-
peted over gender equality issues in the 1970s and sought to address the
growing population of employed women. At best, however, changes in
women’s employment may put new issues on the agenda but do not guaran-
tee a policy response. Starting from similar rates of women’s employment,
Sweden, France, and the United States all enacted very different policies
in the 1g70s. In short, leftist political power, women’s employment ratos,
and feminist organizing all fail— on their own—to explain patterns of work-
family policies.

Organized religion is an important source of ideologies about gender
roles and the family that has not been fully explored by welfare state schol-
ars.®™ Many family sociologists have long noted the connection between
religiosity and family morality and behaviors,*” and studies of public opinion
demonstrate the link between religiosity and conservative views on gender
and family issues.’® Historically, the two dominant forms of organized
religion in Western societies— Catholicism and the various permutations

of Protestantism —have espoused a patriarchal view of social relations, con-
veying in both doctrine and church organization that men are leaders and
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wotnen are submissive followers. Moreover, the Roman Catholic view of
marriage as a sacrament that exists solely for the purpose of procreaton sub-
ordinates women within the family and to their reproductive role. Protestant
views on these matters long upheld many of the same principles, although
there are considerable differences between the various strains of Protes-
tantism.’' The dominant religions have adjusted to the widespread social
changes that have produced individualized family relationships, lower ferdil-
ity rates, and growing divorce rates, and some scholars link these very
changes in church doctrines and/or practices to the secularization of West-
ern societies.’® Still, because many churches are the bearers of doctrines
composed centuries and even millennia ago, they often perpetuate under-
standings of social relationships from the past and espouse tradidonal famil-
ial roles and behaviors.

Organized religions have sought to maintain their position as the domi-
nant arbiters of community values and morality. The decline of religious
power over the public sphere in the nineteenth century led to efforts by
churches to preserve their role in the private one. This meant guarding the
influence of religious organizations over child and family affairs. For ex-
ample, given that churches and related sectarian organizations long had the
predominant responsibility for children’s education, the steady encroach-
ment of the state into this realm turned schools into a source of political con-
flict. As Twill show in chapter 2, the resulting conflicts shaped the develop-
ment of educational systems and some of the early structures of the welfare
state. Where religious forces maintained some degree of political power and
could exercise their influence through the state, the conflicts were relatively
minor or resolved to favor religious groups. Where these forces failed to gain
such influence and were in an antagonistic relationship with public authori-
ties, religious organizations sought to build their own centers of power and
influence in society.

There also are contemporary examples of religious influence on public
policy. In Western Europe, Christian Democratic parties have shaped con-
servative abortion and divorce laws, the nature of education systems, and
spending on families.”* At the macro-level, there is also a correlation be-
tween the strength of societal religiosity and the extent to which countries
have developed public child care systems that serve to promote mothers’
employment. Figure 1.3 shows the negative relationship between levels of



22 THE POLITICS OF MOTHERS' EMPLOYMENT

60 1 R?=04535

I

g 504 #+ Denmark
E 40 * Sweden
= # France « East Germany

2 39 4 . o Belgium

E Netherlands

E 20 Australia
= Fmland
5 10 - # Great Britain Ttal

- ta
& o * Canada T*eUsA

0 # West Germany
T T T T T T
2.0 2.5 3.0 i3 4.0 4.5 5.0

Church artendance

Figwe 1.3 Church arrendance and public child care for children age o—2

soveces: World Values Survey. Child care data is from table 2.

Church attendance is the national mean of answers to the question “How often do you attend religions
services these days?” “More than once 2 week" is 7; “never or practically never” is 1. Most church atten-
dance data are from 2o, but for Australia, Nosway, and West Germany they are from 1ggs—g7, and for
Fast Germany they are from the early 1ggos.

church attendance and provision of public day care for several countries.
Countries that have done the most to develop public child care services are
the most secular, including many of the Nordic countries and France. As this
graph suggests, secularization dampens an important source of conservatisim
with regard to women and the family.

Of course, this correlation says nothing about the particular mechanisms
that link religiosity with public policy. It is puzzling to find such a relation-
ship given the ongoing secularization of most Western societies.™ Although
rates of religious belief and practice first dropped to pardcularly low levels
in the Nordic countries and France, there has been a similar trend in the
Netherlands and the rest of continental Europe. The United States is one of
the few countries to maintain high levels of religious practice and belief,
albeit at lower levels than in the past. Clearly something more is needed to
explain how religious institutions have influenced the development of poli-
cies on mothers’ employment. This project does so by adopting a historical
perspective on the development of public policy that enables us to see how
past aspects of Western polities, societies, and their welfare regimes have a
continuing influence on the contemporary politics of social provision.
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The Temporal Dimension of the Welfare State

Viewing the welfare state as a historical construction enables us to trace how
the political decision making and debates of one era influence the politics of
social policy in later periods. In many countries, the welfare state has been a
central feature of domesde politics for well over a hundred years and has af-
fected politics in its own right. As students of path dependency have argued,
social programs often shape the future politics of the welfare state by gener-
ating groups of beneficiaries that become strong supporters of the status
quo.” More broadly, state programs can alter conceptions of the role of
the state in social affairs. Once the state has expanded its authority into one
realm, even those initially opposed to this expansion may come to believe
that this area is properly the responsibility of the state—particularly given
the growth of supportive social constituencies for this expanded state role.
Finally, the policies and programs of the welfare state can affect patterns
of social and political relations. Suzanne Metder’s study of the American
welfare state shows how policies can be constitutive of notions about who
should gain access to social citizenship rights ** We can posit a similar im-
pact of social programs on gender relations, with some policies entrenching
and reinforcing traditional gender roles and others helping to disrupt and
restructure these most basic of societal relationships.

A temporal perspective on the welfare state also enables us to understand
the political actors that affect social policy and how they have evolved over
time. Many scholars now view the three decades following the Second World
Waras a key period in the developmentof the welfare state. However, the po-
litical forces shaping the welfare state during that time were hatched out of po-
litical cleavages of the late nineteenth and early twendeth centuries.”” The
politics of the welfare state after 1945 were influenced not only by the policy
legacies of the previous era, but also by the political legacies of past conflicts
and debates. The same is true in contemporary social politics: the dominant
political groups have deep historical roots, yet have evolved in response to
changes in their social constituencies. The policies and programs of the wel-
fare state also have shaped these constituencies, reinforcing the ways in which
past debates and decisions affect present-day politics.

Although attention to the path dependency of social programs is essen-
tial, it should not blind us to the possibilities for change. One significant
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criticism leveled at historical institutionalism is thatit is unduly statc, down-
playing the potendal for change. Kathleen Thelen suggests paying more
attention to the complex realities of political phenomena, because political
and social life is characterized by both stability and change—change that is
at times, but not always, bounded by preexisting institutions.”® A temporal
perspective on the welfare state enables us to identify the mechanisms that
produce stability in political or social arrangements and to observe whether
change in those mechanisms gives rise to policy reform.

What is it that makes social policies stable and enduring? Social programs
become embedded in the fabric of social relations, affecting citizens’ behav-
ior and expectations about their own lives and the state’s responsibilities in
ways that are slow to change.”” For example, policies that support the male-
breadwinner model influence the way people organize work and care, as well
as their beliefs about what the state should and should not do in this area.
Policies that fundamentally alter the gendered division of labor create new
expectations about state responsibilities, generating pressure on politcians
to fund programs such as child care or parental leave. The key lies in the
constituencies for the political parties and the extent to which social policies
reinforce or erode their sources of support.“® Conservative parties generally
are aided by programs that reproduce traditional gender roles and values,
for these programs reinforce the constituency that is partial to their political
vision.

At the same time, the social embeddedness of the welfare state is a source
of dynamism and change. People inhabit a world that is bounded not only by
the institutions of the welfare state, but by a larger set of economie, social,
and cultural forces that can have a life of their own. Thus, despite male-
breadwinner-supporting policies across the Western world, rapid economic
growth in the 1960s and rising levels of women’s education generated new
social values and demands as women’s participation in the labor market
increased. The response to these demands was in no way guaranteed, but
rising levels of women’s employment put new issues on the agenda and
spurred political competition over who could best meet the needs of this
growing constituency. The irrepressible dynamism of complex societies
often unsettles existing social and political arrangements, opening up space
for new beliefs and demands.
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How governments respond to these demands is likely to be shaped by
both existing public policies and the structure of partisan competition.
Faced with new problems, policy makers often reach for established reper-
toires of action, perhaps modernizing existing programs or services to fit
new needs.®" In additon, previous policies can affect current policy choices
because they tend to generate both mass and bureaucratic constituencies
with a stake in the status quo. In fact, sometimes the absence of past policies
can create space for more innovation.”? The structure of partisan competi-
tion also is an inherited feature of polities, reflecting the societal cleavages
that give rise to the political parties, or factions within them, that dominate
political life.* The nature of these political forces, their ideologies, and their
strength in the political system affects how new social issues will be treated,
namely through the way in which the parties compete around these issues.
As the case studies will show, the rise in mothers” employment became a
source of partisan competition in some countries but not others, reflecting
the predominance of conservative ideologies about gender and the family in
some places and their weakness in others.

The Politics of Mothers’ Employment

This project focuses on three distinct time periods: the late nineteenth and
early twentieth centuries; the era of welfare state expansion between about
1945 and 1975; and the period of welfare state “crisis” since the mid-1g7os.
Fach era is marked by political and social phenomena that prompt policy
change, but the periods are linked through the way in which debates and
decisions in one time influenced those of the future. During the first pe-
riod states were expanding their reach into social affairs, including the fa-
milial sphere. One of the most significant extensions of public authority
was in education, although some states became engaged in other child- and
family-related inidatives. The second period was one of high economic
growth and expansion of the public sector. Although the male-breadwinner
model initially informed public policy in all countries, by the late 1960s and
early 19708 gender-equality issues had come onto the political agenda, and
welfare states began to diverge sharply in the area of policies on mothers’
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employment. The third period is characterized by contnuing changes in
gender roles and the family as well as a dense thicket of policies and institu-
tions affecting decisions about work and care.

In the late nineteenth and early twendeth centuries, women’s subordinate
role in society and the family was widely accepted, and the dominant debates
of the day were not about how to support or encourage women’s employ-
ment. Instead, one of the most significant questions in the domestic politics
of all countries was the development of mass education systems. Because
churches traditionally had responsibility for children’s schooling, the spread
of public education often generated conflicts between secularist and reli-
gious forces and/or between competing religious groups. Four patterns
of church-state relations and religious divisions shaped these debates: (1) a
clerical-anticlerical model in France, in which there were sharp clashes
between Catholics and secularist Republicans; (2) church-state fusion and
religious homogeneity in Sweden, which generated relatively minor reli-
gious conflicts; (3) biconfessional and clerical-anticlerical divisions in the
Netherlands, with cleavages between Catholics and Protestants and between
secularist and religious forces; and (4) religious pluralism in the United
States, where the early separation of church and state and religious diversity
produced a complex landscape of religious groups.

The nature and resolution of these conflicts had enduring consequences
for both public policy and politics. In France and Sweden, we can see the
beginnings of an activist state tradition in education and family policy. In
France, the triumph of secular republicans over Catholics in the Third Re-
public produced an expansion of national state authority over schools and
family affairs in an effort to bring children into the ambit of secular state in-
fluence. France developed pro-natalist family policies and a centralized edu-
cation systemn that provided services for children as young as two or three
years old. In Sweden, the fusion of church and state produced a similar
(though relatively peaceful) transfer of authority over family affairs from re-
ligious to secular authorities. The central state assumed responsibility for
matters of family morality and well-being, as evidenced by a centralized,
state-run education system and policies early in the twentieth century that
sought to expand women’s legal and economie rights within marriage and to
protect the rights of children. This encroachment on paternal power, made
possible by the weakening hold of the established church on both politics
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and society, was indicative of the gender-egalitarian reforms to come later in
the twendeth century.

In religiously diverse countries such as the Netherlands and the United
States, opposition to allowing central state interference in the familial do-
main led to the emergence of a reticent state tradidon in educaton and fam-
ily policy. In the Netherlands, fierce conflicts among secularists, Protestants,
and Catholics generated parties of religious defense that uldmately tri-
umphed in the political sphere. These parties shaped education and early so-
cial services policy around the notion of subsidiarity so that religiously based
voluntary associations would provide these services and thereby preserve
their influence in child and family affairs. In the United States, the early sep-
aration of church and state and the country’s extreme religious pluralism
produced a desire to decentralize questions of morality and family life to the
lowest levels of society. Because no one religion could claim a position as the
national or even state-level arbiter of community morals, family-related is-
sues came to be determined at the loeal level. Thus, education remained the
responsibility of local communities and slowly came under the reach of state
governments, although substantial local control was preserved.

The larger political consequence of these historical conflicts was to influ-
ence how religion was incorporated into modern polites and thus the role it
would play in shaping ideologies about gender and the family. In France and
Sweden, the subordinadon of religious forces to secular ones weakened a
source of conservative gender ideologies and an opponent of state family
policies. The change was more complete in Sweden than in France, but sec-
ularization advanced more quickly in both these countries than in the rest of
continental Europe, and religiously based parties came to play a fairly weak
role in politics. Both also maintained an activist state role in family affairs, as
evidenced by centralized education systems and active family policies. Re-
jecting the subsidiarity model found in most continental European coun-
tries, the central state in both Sweden and France assumed direct
responsibility for child and family well-being.

In the Netherlands and the United States, religious pluralism was a source
of continuing religious vitality, although its impact on polites in the two
countries differed. Christian Demoeratic parties became the dominant force
in Dutch politics through most of the twendeth century. Religion had a
more diffuse role in the United States, becoming a touchstone of political life
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without generating any religiously based parties. In both countries, there
was an enduring belief in leaving family-related affairs to lower levels of
society and entrusting local governments or volunteer organizations (and,
later, for-profit organizations) with the responsibility for many child- and
family-related services. Conservative gender ideologies also maintined a
significant foothold in politics, although these values were more hegemonic
in the Netherlands. In the United States, a strong liberal tradidon and com-
mitment to individual self-determination created more room for changing
gender roles. Still, throughout the twentieth century, the periodic mobiliza-
tion of conservative religious movements in the United States usually has
come in reaction to government policies affecting children, families, and
gender relations.

Ideologies about gender roles and the acceptability of national family
policies played a crucial role in shaping how governments responded to a
new social pressure in the 1960s and 1g705— the rise in the number of work-
ing mothers. In Sweden, secularization and the lack of religiously based par-
ties created a favorable environment for policies that undermined traditional
gender arrangements. The politically powerful Social Democratic Party was
essential for this transition in the welfare state, yet the party’s own shift on
this issue was facilitated by the absence of a religious cleavage that could
fragment the working class and politicize gender and family questions.
Swedish policy sought to eliminate the male-breadwinner model, trans-
forming Swedish society into one of universal breadwinners in which all par-
ents were also in paid work. In the Netherlands, the hegemony of religious
parties and strength of religion in society impeded such a shift: Christian
Democratic notions of subsidiarity and traditional family arrangements con-
tinued to guide public policy. Male-breadwinner and female-caregiver ideals
were so hegemonic in society and polities that even Dutch Social Democrats
hardly challenged them.

Secular center-right parties dominated politics in France during the
1960s and 1970s, and they responded with pragmatism to shifting gender
roles and labor market needs. Although they did not adopt transformatve
public policies, as the Swedish Social Democrats had done, they did support
policies to help wage-earning mothers. These measures, combined with
the nearly universal preschool system, created a supportive environment
for working mothers. In the United States, centrist Republicans initially
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behaved in a similar fashion when they joined Democrats in advocating
a greater federal role in supporting working mothers and assuring early-
education programs for young children. Their efforts ultimately failed in the
face of a conservative attack on federal family policy. Throughout the 1g70s,
continuing efforts to expand the federal role in this area faced a growing mo-
bilization of social conservatives against changing gender roles and federal
involvement in family affairs. Instead, policy measures sought to encourage
private markets to solve the needs of working parents, thereby decentraliz-
ing responsibility and delegating debates over this question to local commu-
nities and families themselves.

Since 1975, the policy choices made in these earlier periods have influ-
enced the way states cope with both economic erisis and political change.
Economic stagnation and high unemployment in many countries have cre-
ated an unfavorable environment for policies that encourage mothers’ em-
ployment. At the same time, Western countries have experienced significant
political changes with the erosion of the social cleavages and political align-
ments thathad defined party systems for decades. In many countries, this has
led partes to reach out to new constituencies, such as women, for whom
changes in gender roles and family life created new identities and needs.
Their expectations and preferences have been shaped in part by the existing
policy context.

The wansformation of Swedish society into one in which all parents were
working created political pressures for expanded access to public child care.
Because of the difficulty of meeting these demands in the immediate term,
however, government policy also repeatedly increased the length of paren-
tal leave as a way to divert pressure from the child care system and to respond
to demands of conservatives for more parental caring time at home. The end
result is a system in which all parents have the supports and services they
need to remain in paid work, although they may spend a substantial amount
of time at home during the first year and a half of a child’s life. In France,
government policy since the 1g70s neither sought to nor succeeded in trans-
forming French society into one of universal breadwinners. With economic
pressures on the welfare state and continuing divisions between mothers at
home and mothers at work, governments of both the Left and the Right
moved toward developing lengthy care leaves rather than promoting a
universal child care system for children under three.
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The American trajectory was distinct because of the development of pri-
vate markets. Tax subsidies and regulatory policies have encouraged private
child care and parental leave alternatives, which began developing in the
1970s. Although access to private services and benefits has been unevenly
distributed throughout the population, these alternatives have addressed the
needs and demands of many middle-class parents. This, in turn, has under-
mined the push for expanded federal policies in this area. There have been
expansions in child care services for low-income families, but these have
been scrupulously means-tested and kept out of the reach of families above
the poverty level. As child care policy has become increasingly dominated by
the goals of welfare reform, most parents ineligible for assistance have
sought solutions in the private sector.

The lack of affordable private services in the Netherlands and the absence
of paid parental leave created difficulties for the small but growing number
of working mothers. As in all Western countries, women’s participaton in
the workforce continually expanded during the 1970s and 1980s, creating
new openings for political parties that could successfully address their con-
cerns. Labor unions and the Social Democratic Party slowly moved toward
supporting the demands of working women, and by the 1ggos there were
new debates about the demographic unsustainability of the welfare state and
the importance of “activating” women’s labor. Combined with the decline of
the Christian Democratic Party in the 19gos and the very rapid seculariza-
tion of Dutch society, the moment was ripe for policy change in the 1ggos.
A series of measures sought to make child care, parental leave, and part-time
work available to parents so as to encourage more mothers to maintain their
attachment to paid work.

This represents an important instance of policy change, but there is also
a good deal of continuity in Dutch work-family policies. Reluctant to in-
volve the central state in providing child care, governments of different
ideological stripes have instead sought to subsidize private alternatives. In
addition, the main thrust of Dutch policy encourages extensive part-time
work for women in order to preserve extensive maternal caring die. In this
way, policy makers have trod cautiously around deep-seated values about the
importance of maternal care for young children. Clearly, Dutch policy has
changed, but we can sdll see the weight of the past in contemporary work-
family policies. In this, Dutch policy today represents an example of change
that is bounded by the institutional and political legacies of the past.
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The Organization of This Book

The next two chapters examine the foundations of contemporary politics
around work and family issues. Chapter 2 analyzes politics and policy in the
nineteenth and early twentieth centuries, tracing the origins of policies
regarding mothers” employment to the way religion shaped political devel-
opment in four countries. Chapter 3 covers the first three decades after the
Second World War, a period of rapid welfare state expansion. The chapter
focuses in particular on the 1¢60s and early 1970s, when states began to
diverge in their policies and programs for working mothers.

Chapters 4 and 5 look at the evolution of work-family policies since the
1970s, showing how economic slowdown, political change, and past policy
decisions intersect to shape the contemporary polities of work and family.
Chapter 4 traces the diverging paths of French and Swedish policy, while
chapter 5 shows how the private model in the United States has undermined
efforts to expand the state role in family policy. Chapter 6 then considers
whether there have been openings for policy change in the 19g9os, given
improved economic growth in many countries and the continued rise in
women's employment. Taking the example of the Netherlands, the chapter
assesses the impetus for policy reforms in the 19gos and the extent to which
these reforms representa departure from past policy.

The final chapter briefly summarizes the arguments developed in the pre-
ceding chapters and their implications for the study of the welfare state. It
also draws some lessons for American debates about work and family.



