SEASONAL WORKERS AND UNEMPLOYMENT
COMPENSATION

Ina CraveEN MERRIAM *

In about half the unemployment compensntion
laws now in effect in this country there are pro-
visions limiting the benelit rights of seasonal
workers or requiring the administrative ageney to
study the problem of benefit paymonts to workers
in seasonal industries or oceupations, The terms
of most of these provisions are vague, permitting—
in many cases necessitating—considerable admin-
istrative discretion in putting them into eifect.
The rational formulation and evaluation of specific
policies must be based on a guiding conception of
the character and purpose of an unemployment
insurance system and of tho reasons for varying
the benofit rights of workers in sensonal and in
nonsensonal employment.

Theroe is hardly an industry in the United States
which does not exhibit somne seasonal varistion in
omployment. The magnitude and tho pattern of
variation differ greatly, however, from industry
to industry. If one oxcludes from consideration
the industries with very minor etnployment flue-
tuations, the “scasonal industries” may bo divided
roughly into two groups. At tho ono extremo aro
industrics which virtually ceaso production for
cortain periods of the year—canning or logring in
some aroas; this first group will be designated as
the short-season industrics. The sccond type of
sonsonal industry is that which operates through-
out the year but with definite peak and slack
sonsons—for examplo, the garment industry,
Thero are marked differences among industries in
tho firat group as to the Iength of tho secasonal
period, and among industries in the second group
as to the amplitude and pattern of the fluctuations
from peak to slack employment. Nevertheless,
the distinction between the two types of seasonal
industry is significant end important for uncm-
ployment compensation. Whether or not indus-
tries of the second type aro seasonal according to
the definitions now embodied in most of the Statoe
unomployment componsation laws is somecwhat
doubtful. The issue will have to bo dotermined by
cach State.
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Seasonality of production may uflect the
individual worker in o variety of ways, It may
mean for him varintions in daily or weekly hours
of work, and consequently in his enrnings, without,
however, any change in his cmploynient statyg,
Some workers may themselves have stendy jobg
although employed in seasonal industries.  Other
workers may find year-round employment by
working in several seasonnl industries or by filling
in periods of irregular employment in a nonseasong}
industry with employment in a seasonal industry,
Some workers may wish year-round employment
but fail to obtain it and find themselves employed
only for limited periods of time. ‘T'o somo indi.
viduals, seasonal employment for short periods
represents a welcome opportunity for supplemen-
tation of the family income, but year-round em
ployment is neither sought nor desired. A fex
worlkers with high wage rates may earn in seasonsl
cmployment an annual income adequate to ther
necds and may, therefore, not wish other work
during the oft season.

From the point of view of unemployment insur-
ance, workers in sensonal industries fall into two
theorotically distinet groups: those who are in the
labor market during part of the year only and
during tho other part of the year aro not actively
secking work; and, second, those who are con
stantly attached to tho labor market. It may be
diflicult to tell in which group an individusl
worker belongs, since failure to seek work may be
due to past experienco of the impossibility of
finding work at certain seasons of the year, In
practice, the test of inclusion in one or the other
group will probably have to be the worker’s pre-
vious employment record, but the distinetion
romains important as a guide to policy.

All existing unemployient insurance systems
exclude some workers in seasonal industries from
benefits by the general coverage nnd cligibility
provisions. In this country, the genernl exclusion
of agricultural labor climinates from compensation
& large amount of seasonal unemployment. The
limitation of coverage to employers who operate
20 weoks or more a year excludes many seasons
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activities, Resort hotels in a number of Stiates
are finding it possible to avoid coverage by short-
ening their usunl season a single weel.  Sometimes
no change in the customary practice is neeessary.
The general cligibility requirements of the unem-
ployment compaonsation laws further exelude from
Lenefits o considerable number of scasonal and
irregularly employed workers who accumulate too
fow weeks of employment cver to qualify for
benefits, although the industry in which they
are cmployed may be covered. In  addition,
a fow States exelude from coverage specific
occupntions which mipght bo regarded as seasonal
in naturoe.

The cligibility provisions of existing unemploy-
ment compensntion laws, and to a slight extent the
coverage provisions, also reflect an intention to
excludo fram the system the most casual and irreg-
ularly employed workers. This exclusion is justi-
fied ou tho ground that the system is not intended
and ennnot afford Lo give protection Lo all unem-
ployed workers. Only the worker who has an
oxpectation of at least n specifted minimuin of
employment in a year is eligible for insurance pro-
tection. If total benelits are proportioned to
provious carnings, as in most of the State iaws, tho
irregularly employed workers would in any cose
qualify for such negligible amounts ns hardly to
justify Lthe administrative cxpense of payment.
With respect to eligibility provisions, the irregu-
larly employed workers in seasonal industries
are in tho snme position as irregularly employed
workers in nonscasonal industrices,

A number of arguments are advanced for further
and specific limitation of the benofit rights of
workers in sensonal industries, It is snid that;
(1} Sensonal unemployment is predictable, and
geasonnl workers face not the probability buat the
certainly of some unemployment year after year;
therefore, sensonal unemployment is not properly
within tho scopo of a socinl insurance system.
{2) Sensonal workers nre already compensated for
their periods of uncmployment by high hourly
wago rates. (3} The drain of benefit paymenta to
sensonal workers will bankrupt State unomploy-
ment compensation funds, rendering them insol-
vent in times of recossion and thus depriving stoady
workers of the benefits due them. (4) Benefit
payments to sensonnl workers will subsidizo
soasonal industries and encourage seasonality of
operation.
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The validity and the practical significanco of
these argumnents should bo axamined.

Is Seasonal Unemployment Predictable?

Seasonal unemployment can be analyzed from
two points of view, that of the industry and that of
tho individual worker. If the industry alonoe is
considered, it is cortnin that seasonal unemploy-
ment will occur, year after year, in industries of
the typo which have here been dosignated os short-
season industries.  Shortages or surpluses of crops
or of erders for the product will enuse varintions
in the number of workers sensonally employed,
and thus in the number scasonally unemployed.
Thero will also be variations from year to yecar in
the timing of tho scason. In somo short-senscn
industries one will find a minority of employers who
have succeoeded in atabilizing employment through-
out the yoar. But on the whole, it can safely bo
predicted that in such industries produetion will be
carricd on only during certain periods of the year,

In the case of industries of the second type,
thoso with year-round production but with busy
and sinck seasons, the situation is quite different.
In the women's garmont industry, for instance,
production ia usually concontrated in the spring
and the fall of the year. But the lovel of preduc-
tion at any particular period of thoe yoar and the
degroo of concentration of production in certain
months depend more definitely on goneral oco-
nomic coundilions and on the oxistence or lack of
ordors than on scasonnal factors. Moroover, tho
variation from firm to firm in tho timing and
magnitudo of the poak of production is 8o great as
to make employment in the industry appear irregu-
lar rathor than seasonal in charactor if attention is
centercd on actual employment rather than on
stalisticnl nvorages.

It is significant that for industries othor than
tho short-season industrics, a “‘typical” and rogu-
larly recurrent seagsonal pattorn ean be found only
where related industries are grouped 1nito major in-
dustrinl eategories. If tho grouping is sufliciently
brond, irregularitios in the omployment pat-
tern of tho componoent inrdustries are canceled, and
a gonoral pattern of scasonal varistion appoars.
In the entire economy, productive activity tends
to be concentrated in the spring and the fall of the
year, with a slight dropping ofl in acfivity in mid-
summer and a sharper decline in midwinter. This
movement and gross sensonal movements for major
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industrial groups are regularly recurring, DBut for
smaller iIndustry groups and for individual firms in
industries of the second type as herc defined,
while fluctuntions in employment in a particular
year may be marked, seasonal patterns of unem-
ployment are not so regular; in many cases there
aro marked changes in the pattern from one year
to another. ‘The probablo limits of tho amplitude
and timing of seasonal unemployment in such in-
dustries can be deterinined ouly in broad terms
and subject to a high degree of eirror.

Ifrom the point of view of the individual worker
in such industrics, seasonal unemployment is even
less cortain than it is from the point of view of the
industry. The millinery worker knows that there
is likely to be a lny-oft after Faster; ho also knows
that if an order happens to eome in at tho right
time, the lay-off will be short and may affect fow
workers, 1l he is an unusuunlly eapable worker,
he may feel relatively sure that his period of un-
cinployment, if it oceurs at all, witl bo beief; if he
is o marginal, poor worker, he may expect to be
unemployed a long time, The grent muoss of
workers will not know whether they will be un-
employcd for long or short periods, or at all, dur-
ing the slack season in any particular year. In
other words, the incidence of scosonal unemploy-
ment in industries of this type is unpredictable,
and such unemployment may be considered a
hazard within the scope of the socinl insuranee
program.

For the worker in a short-season industry the
gituntion is u little different.  Where a plant main-
tains a fow omployces throughout thoe year, any
worker may aspire to be employed the year round;
but the great bulk of workers know when they are
hired that their employment is of limited duration.
IFor these workers, unemployment during tho off
soason is inevitable unless they can find johs in
gome other industry. In tho latter event, the
workor is in effect o year-round workeor, part of
whoso employinent is in a seasonal industry. Tlo
is attnched to the lnbor market throughout the
year and unemployment will colne to him, also,
unexpectodly and at unpredictable times,

Workoers in seasonal industries who do not wish
othor paid employment during the off season are
in e different position. Thoy may bo considered
an auxilinry part of the lnbor foreo; and it would
be entirely cquitable snd consistent with the
fundamental purpose of unemployment compen-
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sation to exclude them from receipt of benefitg
during the periods when they are not netively
secking work.  Most of the Stato unemployment
compensation lnws which provide for special tregt.
ment of seasonal workers in effeet recognizo this
distinction by defining sueh worlers ns those orgj.
narily employed in seasonal industries wha (g
not customarily (or ordinarily) have other work
(or other employment) in the ofl season,

Do Seasonal Workers Receive Relatively High
Wages?

It is commonly assumed that workers in cer
tain sensonally affected industries, primarily fhe
construction industry, receive sufliciently gl
hourly rates to compensate them for loss of em.
ployment at certnin periods of the year. The
foct of high hourly wage rates is casy enough to
verify,  Unfortunately, too little ts known about
actual annusl earnings in speeifie industries to
make possible any informed judpment as to the
adequaey of Lthese earnings on an annual basis o
as to theie comparability with the returns frem
cemiployment in other industries.  And even the
hourly wage rates of workers in many seasonl
industries are low,

Stiate unemployment compensation laws in this
country, by setting n maxinnun weekly henefit
amount and & maxinnme nmount of earuings that
will be eredited to each worker per quarter, now
place n delinite limit on the benefit rights of the
higher-paid workers,  Speeifie limituations for high.
paid seasonal workers wonld introduce a different
purpose into thoe system and would, morecover, lead
to serious administrative difliculties.  Tn tho first
place, it would be neceessary to distinguish the
seasonal workers with “adequate’” annual inconies
from those with “inadequate” annual incomes.
The former may hoe relatively so few tn numiber as
not to justifly special attention.  Secondly, even
the high-paid seasonal worker suflers from cyclical,
technological, and irregular unemployment, for
which he should be compensated

Will Payment of Benefits to Seasonal Worken
Bankrupt State Funds?

An exact answer to this question would involve,
first, a mothod of estimnting the amount of com
pensablo unemployment attributable to specific
industries in particular States. No satisfactory
method of making such an estimato hans been de-
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vised. Not only is statistical information lacking,
but the very concept of the unemployment hazard
in individual industrics involves serious ambigui-
ties. If n worker who has been employed in o
brick factory for 9 months loses hig job, immedi-
ately finds employment in a garage, and then is
laid off 3 wecks later, is his unemployment to be
attributed to the brick industry or to the auto-
mobile repair service industry?  This logienl dif-
ficulty erises wherever interindustry mobility is
an impertant faclor, as it is in mnany arcas of
economic life in this country.

Until » State has had some experience with
benefit payiuents, the only data available for
analysis of seasonal unemployment will be figures
showing the number of workers employed in
particular industries in sone weel of ench month
or, in rare instances, in each week of the year.
Such datn do not indieate the amount of unoem-
ployment, and certainly not the mmount of com-
pensablo unemployment, attributable to the in-
dustry, since they contain no clue as to the duration
of weeks of employment and weeks of partial or
total unemployment for individual workers, They
do not even indicate the total number of workers
attached to the industry, since there is no way of
determinitgr how mnny workers have moved in
and out of the industry over the period of a manth
or o yenr. If 5,500 workers were employed on
July 15 and 5,000 on August 15, it is entirely
possiblo that between the two dates 2,500 were
fired and nnother 2,000 hired. In the second
placo, employment figures for a particular in-
dustry give no indieation of the number of workors
who find employment in other industries and
occupations,

Whatever the difliculties of defining the unem-
ployment hazard of particular industries, once
benefit pnyments begin it is possible to measure
tho relative drain on the fund caused by benelit
payments to workers whoso clnims result from
goparation from particular industries. Only alter
govoral years, however, will it bo possibloe to esti-
mate what proportion of the benefit payments to
workers separnled from sensonal industries repro-
gents payments for strictly seasonal unemploy-
ment. The experienco of Wisconsin! up to tho

LThe Wisconstn unemptoyment componsation law provides that partial
beneflta shall not b pald Lo workers In frult and vegetablo canning durlng
the actlve senson; othierwiso there ore no specinl restrictions on tho honsfit
Hghts of workers jin sensonnl fndusiries. Einploynient li logging oporations
I8 not eovered by the Wisconsiu law,
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presont indicates no excessive drain from seasonal
industries,

Were benefits paid to nll eligible workers for a
fixed number of wocks, and for ns many ns 26
weelks a yenr, thore might bo renson to fear the
cifeet on the fund of payinents to seasonnl workers.
But with the duration nnd amount of benofits
directly clated to past carnings, the possible
drain on the fund is much less. Whothor this
strict limitation of bonefitsa in relation to past
carnings is socinlly desirable may be debuted.
But ns matters stand, State unemploymeont com-
pensation systems contain an nutomatic check on
benefit payments. It should be noted, moroover,
that some sonsonal industries may be expected to
pay into the fund more than is drawn out in
benefits, since contributions aroe based on total
pay rolls, while the great majority of the workers
in the industry may prove inoligible for benefits.
This is particularly likely to bo tho case in in-
dustries which rely primarily on migratory laborors
who work too short a time in any one Stato to
acquire rights to benefits wunder nny State law,

The limitation on benefits that results from
cxisting eligibility and duration provisions is moro
effective in the cnse of workers in short-season
industrics than in the ense of workers in industrios
with slack and busy sensons. Considerable
amounts may be paid as uncmployment compen-
setion to workers who are laid off in industries of
the second type; the important question is, What
will bo tho relative drain on the funds from such
payments?

One cannot rightly evaluate the danger to State
unemploymont componsation funds of bonelit
panyments resulting from sceasonal unemployment
without comparing the probable gizo of such pay-
ments with those properly attributable %o non-
scasonal unentployment. As has been pointed
out above, not all uneinployment in cither typo of
sensonal industries is seasonal unemployment.
Even during the active scason, there is, in mnany
short-sonson industrics, a considerable veolume of
partial unemployment, which would be compoensn-
ble under the laws of many States. In industries
of thoe second type, a considerable numbor of
workers are partially unemployed in the busy
season as well as in the slack senson. A consider-
able amount of ihe unemploymont in industrics of
this typo can bo regarded only as irregular in chiar-
acter, whilo in both types of seasonal industries

11



rocesston or depression brings further unemploy-
ment. In the {irst place, therefore, the possible
savings to the fund from specific limitation of
benefits for strietly scasonal unemployment will
not bo so great ns might appear from an cxamina-
tion of the volume of unemployment in seasonal
industries. In the second place, many industries
which cannot be regarded as sensonal undor any
reasonable definition will, because of lnbor turn-
over and irregularity of employment, be respon-
sible for much unemployment, in prosperous yeurs
ns well as in depression periods,

It would scem, on the basis of present knowl-
edgo, that the only States which need fear a
sorious drain on their funds from payments to
soasonal workers are those in which a largo pro-
portion of all the industries of the State are sea-
sonal in character, with sufliciently long periods
of operation to qualily many werkers for benefits
and with such a timing of the periods of seasonal
activity that there is little opportunity for dove-
tailing employment. The problem will bo most
acute in States with limited industrial popuia-
tions. In such States the present contribution
rate may not be adequate to cover the normal
risks of unemployment within tho State. 1If imme-
dinto limitation of benefits is necessary, this situa-
tion would secin to call for the development of
some alternative policy for the future.

WFill Benefits to Secasonal Workers Subsidize
Seasonal Industries?

The individual employer-reserve system and the
merit-rating device represent attempts to shift
some of the responsiinlity of compensation for
unemployment to particular industries. Whether
the objective of inercased stabilization will bo
achioved by theso deviees is still an open question.
However, it cannot be too strongly emphasized
that, undor systems which incorporate these prin-
ciples, limitation of benelits for seasonal workers
runs counter to tho logic of allocating responsi-
bility to specific employers. If contributions are
reduced for employers whoso necounts are charged
with relatively fow bonefit payments, any specific
limitation of benofits to sensonal workers repre-
sonts a mensurable subsidy to employers in scasonal
industries. In excluding from coverago employers
who operato at a given lovel less than a specified
number of weeks in the year, the Social Security
Act, and nearly all State laws, in offoct recognize

12

that some employers carry on activities of sucl
limited durntion that they shonld not be brought
under the system at the present timo. Beyopg
that it is notl reasonable to go, so long ag the merit.
rating provisions stand.

If merit rating is eileetive ut all, it should oper-
ato most forcelully in those industries where flye.
tuations in employment nro (o some extent tnder
the control of the employer.  Sinee neither eyl
cal nor seculnr declines in cmployment are ordi.
narily subject to control by individuni cmployers,
merit rating would scem likely to bo most effee.
tive in seasonnl and irregular industries. Thy
number of occupations in which seasonal employ-
ment is inevitable is much smalier than is ordi.
narily realized, and the outstanding examples of
successful stabilization are all on the part of en.
ployers in seasonal industrices,

Limitation of benelits for workers in sensona)
industries may well result in destabilizetion of em.
Moyment if merit-rating provisions are in effect,
Employers who ordinarily maintain n stable lnbor
force, nt somo trouble and expense to themselves,
may have an incentive to allow employment a
well as production to fluctuate, in order that they
may receive o seasonul  elassifiention.  More
over, there will be an incentive for employers in
industries which have been determined seasonal
to concentrate insofar as possible all unemploy-
ment in the off season, thus in many cuses forcing
greater seasonality of operntions in related in-
dustries,

The majority of the State laws which provide
for the limitation of benefit payments to the netive
sengon specify that this period shall be the longest
period during which “according to the best prac
tice of the industry’ it is customary to operate.
It has been argued that the intention was to en-
able the most stable employers in a seasonal in-
dustry to qualify for reductions in their eontribu-
tion rates us casily s employers in nonseasonal
industries, while providing an incentive to less
stable employers to lengthen their periods of
operation.  This argument hag some merit in the
case of a very few short-senson indusiries where
periodic shut-downs are really inevitable, DButin
most. sensonal industrics, the “beat’” practico of
tho industry is year-round operntion.  Andifithe
assumed that what is meant by the phraso “best
practice” is tho practico of the majority of em-
ployers, the effect will be Lo sanction existing
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jrregularity of operation and to discournge future
improvement.

Under a pooled-fund system of unomployment
insuraneo the payment of benefits to sensonnl
workers could Do regarded as a subsidy to the
industries in which they were employed only if
knowledge that the workers were receiving benefits
Jed tho ecmployers to reduce wage rates. Theo
possibility of such a reduction would depend upen
the rolative bargaining power of workers and em-
ployers in particular industries and perhaps upon
tho npplication of minimum-wage legislation.
Moreover, only in the short-senson industries
would the relation between employment in the
idustry and  compensable  unemployment  bo
sulliciently direct to suggest a general reduction in
wagoe rates.  Where the incidenco of unemploy-
ment is unpredictable, as in industries with busy
and slack seasons, it would ho impossible to make
reductions applying only Lo those workers who
will Inter receive compensation.  Knowledge that
workers cnn draw benefits may lead some cin-
ployers to dismiss workers whom they would
otherwise have tried to enrry on their pay rolls,
Such netion would canse u slight destabilization of
unployment, but this result would occur as fre-
quently in nonseasonnl as in seasonnl industries.

Administrative Problems

Any specific limitation of the benefit rights of
seasonal  workers not only raises fundamental
questions ol poliecy but may lead to serious ad-
ministrative complications.

Severn]l methods of limiting the payments to
seasonal workers have heen proposed.  ISloven of
the Stato laws eall for payment of benefils only
during the defined period of seasonal operntions; in
othor words, beneflits are not payable in the off
senson.  'The remaining Stete laws eall ecithor for
an cquitable adjustment of benefit rights or for
limitations proportionate to the contributions
received frome the sensonal indusiry. The chiof
types of adjustment thus fur suggested are:

L. Lengthening the waiting period for workers
in seagonal industries;

2. Reducing the proportion of earnings of sea-
sonal workers credited for benefit-payment pur-
poses; nnd

3. Segregating the wage credits {against which
benefits may be charged) earned in scasonal and
nonsgasonal employment, with the former avail-
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able for use only during tho deofined sensonal period
and the Iatter at any timo during tho yoar.

The limttalion of benefit paymonts to the de-
fined sensonal poriod or tho segrogation of wage
credits earned in seasonal and nonsensonal om-
ployment would muake it neeessary for the ndmin-
istrative agency to dotermine i advance the
seasonal period for cach seasonal industry and
perhaps for special occupationnl groupa within
cach sonsonal industry. ldven in the short-son-
son industries the timing of tho senson varios
greatly from year to year becauso of wonthor
conditions, changes in consumer demand, or tho
cffect of the business eycle. Practicea vary
greally from employer (o employer, To disen-
tangle these conditions and determine what is
the normel season, or even itho longest senson
permitted by the best practics in the industry,
will require objectivity and wisdom, ns woll as
wdequate data, In the case of industrics with
yoar-round employment, but witl busy and slack
sensons, tho difficulty of dotermining a scasonal
period of operation is far growter, if not insu-
perable.  Moreover, in such industries, tho saving
to the fund from limitation of henefits to dofinito
periods of the year might not be sipnificant.

The device of limiting bonefit paymeoents to a
defined season is applicable, if at all, only to the
short-senson industries, lovon in thosoe industrios,
a difference of a week or Lwo in tho timing of the
sensonal period may wipo out most of the possible
saving to the fund by allowing many workers to
draw most of the benefits to which their aceumu-
lated wage credits would entitle them., Morcover,
the spectiieation of o definite seasonal period may
lead to real injustice as beitwoen workers, since for
ench worker chance in the timing of his lay-off and
in the timing of operations in the perticular firm
by which hie is emiployed will detormine his benefit
rights. 1 an attempt should boe made to define
un ofl season during which benefits were not
payable in industries of the second type—those
with busy and slack sengsons—the inequitios might
be much greater.

A further disadvantagoe in limiting honefit pay-
ments to definite perioda of the year is the fact
that the sensonnl worlkoer, if ho reccives benofits at
all, will receive them at widely soparnted time
intervals,  This will cause confusion, H not hard-
ship, to the worker and administrative difficulty
to tho unomployment compensation agency,
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Sovonteon of the State laws define a seasonal
worker as ono who does not ordinarily have other
work (or employment) in tho off season, How
difficult it will bo to administer this provision de-
pends partly on the deeision made by the Stato as
to the meaning of other work, and the tests estab-
lished for employment during the off seasen. I
employment in covered industry only is counted,
the individual wage record will give some informa-
tion, though it will not prove whether the worker
“ordinarily” or regularly has other employment.
Soveral of the laws specify that noncovered em-
ployment nlso shall bo considered. If o State
interprets tho provision to mean ‘‘substantial’
cemployment in tho off season, the nceessity for
oxercise of judgment will arise in ench enso.,  Dis-
puted claims are likely to bo numerous, no matter
what test is applied.

The segregation of wage eredits earned in sea-
sonal and in nonseasonal industries would avoid
this difficulty of distinguishing bhetween workers,
since an individual who had had employment in a
covered industry during the off senson would auto-
matically be permitied to draw benefits on the
basis of tho wapo credits thus earned. This de-
vice, however, would not take account of employ-
mont in noneovered industries, So long as thero
are sizo-of-firm limitations on coverape, the devico
may, therefore, be very unfair. Nor would it
allow for consideration of the individual’s custo-
moery cmployment cxperienco, It would lead to
frequont interruptions in the payment of benefits
to workers who at any time obteined employment
in soasonal industries, I'rom nn administrativo
point of view, this method would neceessitato
setting up dual wage records and would intro-
duco considerable complexities into the benefit
procedures.

The other two suggested methods of limiting
benoefit rights—lengthening tho waiting period and
decrensing the proportion of earnings credited—
might be put into effect without administretive
dotermination of a fixed seasonal period. ‘The
proportionate reduction in credita or increaso in
waiting period for specific industries would, how-
pver, have to be dotermined on the basis of somo
meansure of tho “scasonality’’ of the industry.  Thoe
difficulties of arriving at an equitable test of sen-
gonality hoeve already been discussed, In addi-
tion, it would be necessary to sot up criteria for
distinguishing the seasonal workers from the nen-
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seasonal workers in seasonal industries. Qpg ad-
vantage of these two methods is that they bety
would malke it possible for the fund or the employer
to enrry part of the burden of sensonsl unemploy.
ment, since wage credits could be reduced, or the
waiting period incrensed, less than would be ing.
cated by the mensuro of sensonality. Theg
methods are better adapted to limitation of beng.
fits for workers in industiries of the second type,
those with busy and slack sensons, than is any
method based on the determination of g sensong|
period.  Whether benefits for workers in thess
industries should be limited by specifie regulntion
is, however, highly questionable.  And in pree.
tice, the specilic decisions made on the basis of
these methods would probably prove diflicult t
justify cither to the workers concerned or to the
general publie,

It should he recognized that any special regul.
tions applying to particular groups of workers are
certain to neecessitato specinl types of reporting
by employers and special methods of recordkeep.
ing and benefit computation by the agency.  Sucl
regulations will, therefore, incrense ndministrative
wxpenses, and this increase should bo taken into
consideration in any estimate of the probablo say-
ings from limitation of benefits,

Conclusion

In the foregoing discussion it hag been suggested
thet there are no conclusive a priori rensens for
limiting the benefit rights of any but a very smal
group of workers in “sensonal’” industries under s
gystem designed to pay benefits on an insurance
basis during limited periods of unemployment, to
workers who are currently nttached to the iabor
market. It has been pointed out that available
information is inadequate to indiente what droin
on the unemployment eompensation funds of par
ticular States will result from henefit payments for
seasonal unemployment. The danger of deple
tion of funds beenuse of payments of benefits to
sensonal workers would seemn to bo serious in only
a few States, primarily those with limited covernge
and few industries. It is probable that State
with diversilied industrices enn justifinbly wait
until after a year or two of experienco with bene
fit payments beforo applying specinl sensonil
regulations. If specinl regulations prove neees
sary, the resultant administrative adjustients can
better be made when the regular benefit-payment
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machinery 18 functioning smoothly than in tho
first months of benefit operations.

It is important, however, that steps bo taken
pow to assure the accumulation of relevant daia
on which future policy decisions may be based.
Suudies now in progress in o number of State un-
employment compensation research divisions will
add preatly o present knowledge of sensonnl em-
ploymnent. Tut the chief source of new informa-
tion will be the experience of the benefit-paying
Stales.

If experience should demonstrate that seasonnl
unemployment is a serious problem for unemploy-
ment compensation, analysis of that experience
should also point the way to possible methods of
hendling the problem. In somoe States a large
number of workers in short-season industries, who
glso have some employment in the off season, may
qualify for benefits of such small amounts as hardly
to justify the administrative cost of payment.
This difficulty might be met cither by more
stringent. eligibility requirements—which would
pxclude such workers entirely-—or by » change in
the ratio of benefits Lo enrnings for lower-paid
workers, so that everyone who qunlified st all
would be eligible for a given miniimum number of
weeks of benefit.  If it is {ound that the chief
problem i3 the threatened insolvency of unem-
ployment compensation {funds in a few States
whera there is o marked concentration of sensonnl
industries, n national reinsurance system which
would effeet a partial pooling of risks for the entire
country might be the solution, If further study
and experience indicate that in some States con-
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siderable sums aro paid year aftor year to workers
in a few short-senson industries operating for 6 or
8 months, nnd if it appears that the workers in
these industries nre not really looking for other
work during the off senson, limitation of bonefits
to the seasonal period may be decided upon.

It is possible, nlthough it does not now seem
probable, that pnyments of bonelits to worlkers on
nceount, of sensonnl unemployment will result in a
measurably cexcessive drain on  unemployment
compensation funds in many States. In such
case, the adjustment within the insurance system
might tnke the form ecither of resiricted benefit
rights or the use of additional sources of funds,
such ns employeo contributions or Government
subsidy. This sitnation might arise hore, ne it
did in England, if benefits of almost unlimited
durntion were substituted for provisions of the
present State laws relating benefits to previous
carnings (or employment). In the absence of
such a change, however, a heavy drain on the
unemployment compensntion funds in  many
States seems morve likely to resull from general
disorganization of thoe lubor market than from
strictly seasonal unemployment. Whilo stabiliza-
tion of ecmployment is important to tle smooth
functioning of unemployment insurance, the major
policies directed specifically toward this end must
probably be developed outside the insurance sys-
tem itsell, although the jong-run effect of unom-
ployment compensation in helping to stabilize
ceonomic aclivity through the maintenance of
workers’ purchasing power should be taken into
nccount.

15



