THE ROLES OF UNEMPLOYMENT INSURANCE AND
UNEMPLOYMENT ASSISTANCE IN GREAT BRITAIN
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wuey T Committee on Keonomie Security was
working out a suggested pattern of unemployment
ipsurance for the United States, major considera-
tion was given to the relation between an insurance
gystem and tho oxtensive existing programs for
rolief of the unemployed. T'hero was strong sonti-
ment agninst the commingling of insurance and
relief such as had developed in Great Britein aftor
1920 and heforo the establishment of a special
eategory of unemployment nassistance in 1934.
Unemployment insurance was conceived as a first
tine of defense, but a rather narrow first lino.
Beyond tho limited number of weeks during which
unemployment benefits would bo payable, the
hazard of unemployment was to be met through
a substantial Ifederal relief program. A work-
relief program was already under way in 1934, and
the Congress which considered the Socinl Security
Act had before it also plans for extension of work
relief. This existing relief set-up doubtless con-
tributed to the willingness of the committee to
recommend an unemployment insurance systom
which would provide benelit rights as limited as
those which the actuarics considered possible if
the system was Lo be self-supporting on the Dhasis
of a 3-percent pay-roll tax.

Todny, after 2 years of experienee with benefit
payments, attention is again turning to the funda-
mental issue of the proper scope of unemployment
insuranee and its appropriate role in tho total
program of aid to the unemployed. Ixperience
has emphasized the faet that long waiting periods
and low weekly benefits mean supplementary
relief payments and that lmited duration of
benefits means a shifting back and forth from
unemployment insurance to relief of considerablo
numbers of workers, ‘The importance of develop-
ing our unemployment insurance system until it
provides benefits adequate bolh in amount and
duration to the group it covers is coming increas-
ingly to he recognized.

In very broad terms, it might bo said that there
is general agreoement as to the desirablo scope of
unemployment insurance: it should provide, for
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workors normally and currently attached to tho
labor market, wockly benefits related to previous
full-timo carnings and continued for periods long
cnough to carry the workers through ‘“normal”
short-run uncmployment. TFor workers who aro
unemployed over considerable periods of timo,
the provision of opportunities for work relief and
rotraining may be more desirable than cash bene-
fits, and beyond a certain period socioty cannot
afford to provide assistance without roquiring the
recipient to prove his need. Just whero the lino
shall bo drawn, however, between short-run and
long-continued unomployment, and what shall bo
the tests of curront attachmeont to tho labor mar-
ket—theso are difficult questions for which gen-
erally accoptable answors are still being sought.
The oporation of the existing unemployment in-
surance lawa is gradually making available date
which will throw light on these issues. Until
more detniled analyses can be made of spells of
unemployment, of carnings in covered employ-
ment, and other aspects of the progrum in this
country, it may be instructive to review tho
British experionce, with particular attention to
the evolving scopo of unemployment insurance in
that country and its relation to other forms of aid
to tho unemployed.

Jrom 1920, whon the originally limited unoem-
ployment insurance program was oxtended to
cover most industrinl wago earners, until 1934,
when a soparnte national system of unemploy-
ment relief wns established, the British Govern-
mont struggled with the problom of determining
and fixing in practice the proper scopo of unemn-
ployment insurance. The decision at which they
arrived in 1934 eannot be regarded as final, nor
is it necossarily indicative of the decisions in ro-
gard to the scope of wnemployment insurance
which should bo reached in this country. Partly
heecause of tho clarification of basic issues which
can result from a study of tho evolution of un-
omployment insurance in other countries, this
country should need no such period of trial and
error as the British oxperienced in order to arrive
nt fairly clear outlines for an insurance program.
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The conditions under which unemployment in-
surance in Great Britain developed present a sharp
contrast with the siluation in this country where,
as has been pointed out, the national worl-relicf
program antedated unemployment insurance and
whero a period of business reecovory followed closoly
upon the initiation of bonefit payments. The
incoption of the genoral insurance system in
Great Britain in 1920 coincided with the beginning
of a poriod of widosproad and long-continued
cconomic depression, which both prevented the
accumulation of reserve funds and made it im-
possible for many workors to obtain suflicient
omploymont to acquire or retein benefit rights.
Tho only formn of permanont reliaf with which
thero had been any oxporience in Great DBritain
was tho antiquated and inadequato loeal poor-law
system, designed to care for ‘‘paupers” and still
limited in many areas to workhouse care. Under
the circumstances, it was natural that tho insur-
ance mechanism should be utilized to nssist tho
long-time unemployed during what was regarded
as o temnporary emorgency. The British were not
unaware that unomployment insurance was being
used for purposes outside its proper scope; thoy
worc unable to remedy tho situntion until they had
replaced loeal poor-law relief with a national relief
system for tho able-bodied unemployed. While
this articlo is not concerned with tho charnctor or
adequacy of tho reliof program in Great DBritain,
it is worth pointing out that the dovelopment of
that program in turn was inhibited by the failuroe
to dofine its scope in relation to uncmployment
insurance. In particulor, tho inadequate atton-
tion given to rotraining programs may be attrib-
uted in part to thefact that continuing eash benofits
wore available under the insurance mechanism.

When, in 1934, tho benefit rights to be provided
by the insurance system wore redefined, the scope
of insurance was broadened considerably beyond
what had beon projected in 1920. The duration
of benefits which was accopted as propor for the
insurance system was 26 wecks in n yoar, with
additional weoks up to a maximuin of 26 available
to workers who had been steadily omployed for a
number of yoars. Wocekly benefits wero supple-
mented by allowances for dependents. Tho
statutory waiting poriod before receipt of bonefits
was 3 days, Eligibility for participation in the
systom was attained by employmont in each of
30 wooks in tho preceding 2 yoars or in cach of
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10 weeks after the oxhaustion of bonefit rights iy
a preceding benefit yoar. As will be indicaty
subsequently, although workers still shift bag)
and forth botween tho insurance and the roliof
systems, the genoral characteristics of tho group
which qualifies for insurance benofits under thes
conditions are broadly distinguishable from thog,
of the group which is carried on rolief. T},
validity of the distinetion betwoeen the two groups
is emphasized by a survey of tho ovolution of
tho insurance program.

Unemployment Insurance, 1911-34

Tho original British Unemployment Insuranes
Act of 1911 covered slightly more than 2 milliog
worlers in a seleeted group of industrics with
highly irrogular employment. Only those trades
wero covered in which unemployment was “dyg
not to a permanent contraction but to a temporary
oscillation in their rango of businesa.”!  Denoefits
wore provided out of contributions from employers,
workers, and the Exchequer, A system of flgt
weolkly bonefits was adopted, with uniform bene.
fits of 7s. o week paid to all eligiblo workers.
The duration of benelit payments, however, was
proportional to the number of weekly contriby.
tions made by the individual worker, with a
maximum of 15 weeks during a year. During
the war, coverago was oxtended to workers in a
fow war industries, and the weekly benefit paid
to insured workers was incrensed until in 1019 it
was 11s.

It was recognized by tho Government that at
tho close of the war the country would be faced
with a serious unemployment problem becnanse of
the return to civilian life of the demobilized soldiers.
In 1915 provision was madoe for the payment at
tho close of the war of noncontributory emergoney
grants to ex-soldiers for o period of 26 weeks
within tho year following demobilization, With
the Armistico, it beenme apparent that the
cegsntion of war production was resulting in wide-
spread unemployment among tho civilian popu-
lation. Tho emergency grants, known as “out-of-
work donations,” were thoreforn made available
also to unemployed civilinns, and in November
1918 provigion was made for payment of these
grants during an additional 13 weeks at o rato of
208. a week, instead of the 29s. paid during the

¥ Royn! Connlsston on Unemployment Insurance, Finat Report, Cmd,
4185, 1032, p. 12,
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first 26 weeks, That these grants were not ro-
garded in any sense as part of tho unemployment
insurance system ig indieated by the fact that they
wore {ixed at an amount far abovo tho benefit of
78. o week then paid under tho insurance system.
1t was hoped that before the end of the year during
which these “out-of-work donations’ wero avail-
able business would have improved suflicicntly
to absorb the majority of the uncmployed.

Although business did improve slightly in 1919,
it soon slumped again.  Unemployment remained
heavy, and pressure developed for a more comn-
prehensive and permanent program of aid to the
memployed.  As a result, in 1920 unemployment
msurance was extended to cover virtually all em-
ployed persons over age 16 except agricultural
workers, domestic gervants, nonmanual workers
earning more than £250 a year, old-age pen-
sioners, and casnal workers. Nearly 12 million
persons were thus brought within the scope of un-
employment. insuranco.

The provisions of the 1920 act make it guite
clear that tho system was infended to provide
benefits only to workers regularly attached to
the labor market during limited periods of unem-
ployment. The rates of benefit were incrensed
but were still predieated on the supposition that
tho worlier would have some savings to supplenmient
insurance henefit and tide him over these short
periods of unemployment. I'he benefit rates
were set ot Ehs, n week for men,  No women had
been covered by the 1911 aet; the weekly benefit
for women was now sel nt 121, in recognition of
tho lower wages paid most women workers.,
Definite limitations on the benefit payable were
rotained by three requirements: a prerequisite of
12 contributions before eligibility for benefit was
establishiedd; the limitation of ecach individual's
benefit to 1 week's benefit for every 6 contribu-
tions; and an over-nil limit of 15 weeks” benefit in
an insurance year, By the time the act was
passed, unemployment had become more severe,
and these requirements were immediately relaxed
by the provision that a worker could receive 8
weeks of benefit il ho had made 4 contributions or
if ic had had 4 weeks of covered employment
since July 1920 or 10 weeks sinco the heginning
of the yenr.

It soon became evident that the great majority
of the newly included members had not made

—_—

IbGd., pp. 21-20,
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suflicient contributions to ontitle them to benefit
oven under these provisions, Business failed to
itnprove and unemployment was acute. In March
1921 ‘“‘oxtended” or ‘‘uncovenanted” bencfits
payable for a maximumn of 16 weecks during two
spocifiod 8-month periods were made available
through the nnemployment insurance systom to
covered workers who had not fulfilled the require-
ments for benefit, or who had exhausted their
rights. In July 1921 the unemployment situation
beeame still more acute, and the maxiimum of 16
weeks for uncovonanted benofit was extendod to
22 weceks, the additional 0 wecks to be subject to
the discretion of the Minister of Labour when he
considered it “expedient to the public interost.”
At tho tuino of their introduction, all these un-
covenanted benefits, paid out of the unemploy-
ment fund, were regarded as advance payments to
potentinl contributors and wore debited to the
claimant’s account. With the continued unecin-
ployment of Inrge numbers of covered workeors,
however, this practice was gradually recognized to
be unrealistic and was dropped. In time the
uncovenanted benefit camo to be considered as
much n right as the standard bonefit.

The amendmentis enacted in March 1921 ro-
flected the growing awnreness of the extont of
unemployment among covered workers, not only
in the provision of uncovenanted benefits but also
in an oxtension of the maximum duration of
standard Dbencfits to 26 weoks This extension.
wns to take effect after July 1922, at tho ond of the
two special 8-month periods during which un-
covenanted benefits wero to bo available. The
system of flat weekly benefits was further modified
during 1921, and recognition given to variations
in family needs, by the introduction of supple-
montary payments for dependent wives and
children. Morcover, in an attempt to balance
contributions and expenditures, a further de-
parture from the insurnnce basis of the systein was
made in the authorization given thoe Minister of
Labour to withhold uncovenanted benefits from
certain individuals considered less noedy: single
persons rosiding with relatives, married women
residing with their husbands, persons on short-
time jobs, and aliens.

The uncovenanted henefits under the 1921 acts
were intended to cense after July 1922, They
were, however, continued by later amondments,
By 1923 maximum bonefits atlowable included
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the 26 weeks of standard bencfit plus 18 wecks
of uncovenanted benefit or 44 weeks of uncove-
nanted benofit alone for those who had not met
the eligibility requirements. In 1924 the Labour
Government raised the bencfit ratec to 18s. for
men and 15s. for women and liberalized the wait-
ing-poriod requiroments. At tho samo time it
‘introducod a more stringont oligibility require-
ment of 30 contributions within 2 years and 20
within the year preceding applieation for benefit.
The operation of this provision was affected, how-
over, by the power exercised by the Ministor of
Labour until April 1928 to waive the first part of
the requirement. The following tabulation, based
on reports of the Ministry of Labour,® shows the
proportions of total claims paid as standard or as
uncovenanted benufit at several differont poriods
during the ycars 1924-27, when this oligibility
requirement remained in offect,

Men Women
Dato of Investigation . O
Btandard g:‘z;ﬁ' Btandard gﬁﬁ?‘:ﬁ
bonefit | yonene | bomefit | oiine
Nov. 24-20, 1024 _________._.______ 410.2 50.8 47.2 32.8
Apr. 12,1928 _____ 43,2 51. 8 80. 7 16.3
Apr. 4-0, 1927 ... 52,7 47.3 B3. 1 16.0

It will be noted that the proportion of women
receiving uncovenanted benefit was much smaller
than of men. This is to bo explained partly by
the withholding of benofit from married women
residing with their husbands; it probably reflects
also the greater concentration of men claimants
in dopressed industries and arcas.

In 1927 all statutory limits on the duration of
standard benefit were removed * for workers who
continued to meet tho revised eligibility require-
ment of 30 contributions in the preceding 2 years
and who wero available for and secking employ-
ment. An eligible claimant was thus entitled
under the amended act to a continuous run of 74
weeks of benefit. The eligibility of a elaimant
who was drawing benefit continuously was, how-

8 For 1024, Report on an Ineestigation Into the Personat Gircumstances and
Industrial Fistory of 10,603 Clatmants to Unemployment Benefit, Norember
Z4th to #0tA, 1024, 1025, . B3; for 1040, Report on an Investigation Into the Iom-
ployment and Insurance [listory of a Sample of Peryons Insured Againgt Un-
employment in Qreat Britain, 1027, pp. 82-53; for 1027, Report on an [ncestiga.
tion Into the Personel Circumatances and Industricl IHatory of 8,748 Glaimants
to Unemployment Benefit, April jth to Ok, 1027, 1928, p, 28,

¢ The act also repealed the 1020 rule limiting benefit pay menta ko 1 for every
8 contributlons, which hod been rovised from time to thmo but never put
{oto proctice,
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ovor, reviewed overy quarter by a court of reforees,
For porsons who could not fulfil tho standarg
oligibility requirements, transitional benefit pay-
ments were to bo availeble for a year if the worker
had made 8 contributions in the last 2 years or 3¢
contributions at any time, if he was over 18 yoarg
of age, was normally in insured employment, ang
had had a reasonable aimount of insured omploy-
meont in the preceding 2 years. The timo during
which transitional bonefit might be paid was Inter
oxtonded nnothor 2 yenrs.

In 1930, as a new depression threalened, recogni-
tion was given to tho fact that the unemployment
insurance system was carrying a load which it was
not designed to enrry. Tho entire cost of transi-
tional benelfit under the 1927 act was placed for the
futurc upon tho Ixchequer and the unamployment
fund relieved of all burden but the cost of standard
benefit. A few figures are nvailable to indicate
the growth in the number of persons receiving
transitional benelit as comparred with tho incrense
in tho number of unemployed persons on the
active files of the employment exchanges in the
years 1029-31.°2

. Niumnber of Estimnted Pereent of
l'[‘Riﬁ!ll‘r(‘(l . num‘hu-r in rz-n[sul‘ml
. tinerplayec reoeipt of unenaploysd
Year and nronth (b ey of | tzansitional | reer vhfg
month) (in benefit (in | transitonal
thousands) | thousutids) beefit
Janunty {020 ... e 1, 120 L8
October 1629 ... ... ... 1244 130 10.4
February 1030 ... _._..._.. . 1, &0 140 0.1
May 000 ... 1,770 i) 6.9
Moy 1081 ..ol s 2 507 4l 16.4
Qctober 1031, ... ... . ... 2,74 521 19.3

With the depression of the early 1930°s, matters
grew worse, Recourse to poor relief was necessary
for the growing number of those who were unable
to acquire tho minimwin number of contributions
or who had already received the maximum number
of weeks of benefit. In 1931, in an attempt to
ceonomize, the Government made a determined
clfort to restrict unemployiment insurance pay-
ments to the short-timo unemployed. The stand-
ard benelit was again limited to 26 wecks in a
year and transitional benefit abolished. This
chango was expected to bring about n considerable
reduction in tho expenditures on insurance bene-
fits. Workers unable to qualify for standard
bonefit or remaining unemployed beyond 26 weeks

¥ Royal Commnlasion on Unemploymeont Insutance, op. clt., p. 20,
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would in the absencs of other provisions have been
forced to resort to poor relief and to undergo a
needs test. It was recognized, however, that the
poor-relicl system, which was administered and
financed locally, would not be able to carry tho
purden which would thus be placed upon it.
Conscqurenily a new system, intermediato between
poor reliefl and insurance, was set up. The cost
of reliel to the unemployed, known as “Uransitional
pnyuwnts,” was placed upon the xcehequer up to
the limit of the amount of unemployment benefit
that would have heen pryeble to ench individual
each weel if he had been able to draw insurance
benefit.  The administration of these Lransitional
payments was in the hands of the loeal authorilics,
but the Minister of Labour had power Lo supersede
authorities not conforming Lo certain gencral
standards.

This presumably tempornry armngement lasted
for 3 years, as the Inilure of business o revive
removed all hopes for o deerease in the relief tond,
In 1932 the Determination of Need Act set forth
in some detail types of inconie which should not
he considered in the determination of relief grants,
Theso rules were mandatery on the local nuthort-
fies In the case of transitional payments and
optional in the ease of poor relicf.  DBeyond this,
lowever, the amount of reliel available wns
dependent upon the relative frugality or liberality
of the loenl miministrator. Standards  often
varied from the highest to the lowest in adjoining
districts merely beeause of differences in inter-
pretation of the national regulations; some au-
thorities deliberately evaded the regulations for
determining need; and among the workers {here
was considerable dissatisfaction with the situntion.

Unemployment Assistanee, 1934-38

To relieve this situation and to dissociate un-
employment relief from loeal politics, the Unem-
ployment Assistunee Board was set up in 1934
with broad powers to eare for the welfare of the
able-bodied unemployed, to provide them with
materinl support, and to maintain their employ-
ebility, Diverse local standards of unemploy-
ment reliel were to be replanced by a uniform
sealo of nllowances and by uniform regulations
governing the determinntion of need. The able-
bodied unemployed who had worked in covored
employment, or who might lhave done so if
cconomie conditions had permitted, were to bo
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taken complotely out of tho locally administered
poor-reliof ayatem.

Tho jurisdiction of the Unemployment Assist-
ance 3oard was to oxtond to ell workers subjoct to
the provisions of the Widows’, Orphans’, and Old-
Agoe Contributory Aects. This moant in offcet
that, of the working population, only tho scli-
employed and nonmanual workers oarning moro
thun £250 a yoear were inoligible for the nssistance
grants., Theso, as well, of course, as families con-
taining no able-bodied moembers, might still havo
to depend on poor rolicl. Rocipients of nnem-
ployment assistance had to apply to tho local
poor-lnw authoritics for any medical rolief which
thoy or their dependents might need,® but other-
wise no supplementation of assistance grants by
these nuthoritics was permilted.

Unemployment assistance grants were to bo
available to workers who had exhausted their in-
surnneo henelits, (o workers who could not mest
the qualifying requirements for insurance, and to
cligible workers during the waiting poeriod or dur-
ing periods of disqualification from insuranco
henefit except disqualifiention duo to trade dis-
putes; they could also, after 1937, supplement in-
adequnte insurance benefits.  Under the 1934 act
the eligibility requirement for unemployment in-
surance was sct al 30 contributions in the pro-
ceding 2 years or 10 contributions after oxhaustion
of henefit rights in o provious benefit year., Tho
maximum duration of benefit was 20 weeks, ox-
cepl that provision was made for paymoent of
additionn]l days of benelit, up to a maximum of
another 26 weeks, to workera who had long been
steadily employed and had drawn limited amounts
of benefit in proportion to their contributions over
the last 5 yenrs.

Two suceessive dntes were sot for putting the
assistance features of the new law into effect.
On the “Ifirst Appointed Day,” January 7, 1935,
tho system was to take over all the able-bodied
unemployed who had been receiving or who would
have qualified for transitional payments {rom the
local authoritics-—in other words, workers who
had exhausted their benelit rights and those who
had not been able to meet the qualifying require-
ments; on the “Second Appointed Day’ it was

¢ Many of theso workers hpd nt ono time been covered by henlth {nsuranee
but had lest thelr ellgivility for bhenefit as a result of long-continued unem.-
ploynient; mercover, henlth Insurance benpofits are linlted in scopo and pet
avollable Lo dependents.



to take over the remainder of those subject to its
jurisdiction, primarily young workors under 18
who had not been eligible for transitional pay-
ments in 1934 and workors not covered by the
unomployment insuranco system. 7The former
group comprised about 800,000 applicants and
their dependents, totaling about 2.5 million per-
sons. The Iatter group was expected to constituto

about 200,000 applicants 7 and their dependents,
or about 600,000 persons.

Tho system had just got under way whoen g
crisis arose, There wag much discontent beenygs
in some arcus the new paynients were lower thap
transitional payments hnd been.  Yhen tho ousg

! Unoinployment Assistance Donrd, Teport for the Period Ionded 314t Dy
cember, 1535, Cand, 8177, 1036, p. 7,

Table 1.—Distribution of registercd unemployed,! by claims admitted for insurance benefit and applicationa
authorised for assistance allowances, Great Britain, by months, 1935-18

[In thousands]

Registered nncmployed persuns

With cinims adinbtted 1 With applleatlons an-
Liate for Insutsnco bhone- thorlzed  fur nssisg- All otherat
Taotal it * nnce pliowinens
nusiber S PN [
Numbher Percent Nuwnber Fervent Nuiuher Pereonl
2,325 1,108 47.7 7is .6 152 .7
2, 245 1, (91 7.7 1] a2 FiA] 19.9
2,154 i 0.0 T N 444 .1
2,044 7 4.0 72l 353 401k 1.9
2,015 U4 4.7 2 5.4 404 .0
2, 000 12 460 (Tl 35. 5 Ak 19.0
1,473 K07 45.5 [ L ) 19.3
1,048 H5 43,8 [l RN aan Pk
1,009 L 44.3 s N RL ,1
1,010 220 43,3 T 4.7 K] 0.0
1,010 B2 13.9 ity 304 Kt 19.7
1, KO0 K 44. 0 15\ KU 3 10.2
2100 1,031 7.7 iy a2.5 ) 120 9.7
2,025 o 40 5 (3] d1.0 { Kt} 19.8
1, Ry2 Bl 448 A b ki 19,4
1, K3 U8 43. 4 6o an k| art 0.4
1,705 722 4.3 047 ald 2l 20.3
1,703 T4k 480 a0 2 47 10.3
1,642 722 4.7 0l A 327 10,8
1,614 sl 42,2 3t 7.0 KK 20,8
1,624 (131 42 5 i anh 12 21,1
1,612 691 409 57 an, 4 ‘ 331 0.7
1,024 1718 152 gl a8 ot 10.9
1,620 44 16,7 570 an s | 6 1.8
1, (59 il 47.0 672 3.0 kR 10.1
1,604 7hS 401 550 a3 HIE| 0.3
1, 0| 742 45,7 BNl M5 RIE] 1.7
1, 454 621 42.7 1L 42,4 el | 182
1,45 n5 44,10 il ik A4 10 13,4
1,457 i3 ERAH YR 42.2 200 14.3
1,370 "2 45 ) o 400 Q00 e
1, a0 n2 41 550 40.58 u 152
L1, 340 52 44. 2 Lk 40,0 o 15.2
1, 300 iy 403 13} ot e 14.5
1, 49 Thh T 1 an K ony 13.0
1, hs RO [ ] nha 334 na 128
| ] 1, Hi my il a0 b 12,4
1,810 1,004 011 L) RN 2R 12.9
1,740 0] JCIN] 31 1.4 200 1.7
1,748 093 LGN 540 a2 il 12.0
1,770 L0 B 541 A4 08 12.8
1, fug 1,074 50,6 531 205 104 1.0
1,773 1,041 N7 A 2.3 o 120
1, 750 I, o Rn MR 4 2u1 12.4
1, 709 3,042 K70 £32 .6 225 125
1,741 1,0:x s 510 a0, 3 2 125
1, K28 1,001 5.0 (20} 0.0 201 121
1B 1,070 4N shi 10. 3 201 1.0
1 Ieglaternd at tho employment exchanges aa of n pactlealne day; beginnlng Source: Roglatared unetnplayed: Minlstry of Lnbour, Thcenty Second

with Scpl. 13, 1037, method of counting was changed, resulting in s reduction
for that date of 49,000 persona,
" 1le lrmln‘z with November 1000, when benefits beeame payabic uniler iho
ngrienltural Insurance system, Agures Include clabms of ngriculturnl workers.
1 Recolving nelther beneNts nor allowances; computed.

Abstract of Falmur Statistics of the United Kingdom (1728-1036), Cmd. ﬁ.').';ﬂ,J]p.
B0-51; Report for the Year 1637, Cmid, 5717, 1. 93; Report for the Year I 48,
Crnd. 6118, p, 00, Clnlina admittel: Heporf of the Unemployinent Insurance
Stafufory Committee . . . $I88 Precember, 1957, pp. S0-617 for 1004, current
fasurs of Minietry of Labonr €lazelte.  Alluwnnces suthorizeld: Minlddry of
Latiour (Gazetfe, 1035, 1030, 1037, 1034,
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of Commons began (o discuss supplementary
budget estimates for the Unemployment Assistanco
Board, oxisting anomalies wero brought to light.
Therofore, in February 1935, the “Standstill Act”’
was passed, providing that an applicant should
recoive cither an allowance based on the regula-
tions or such allowance ag he would have received
if transitional paynients had continued, whichover
was higher. This compromise provision was not
entirely climinated until 1938, At tho samo time
the Sccond Appointed Day, originally sct for
March 1, 1935, was postponed; it finnlly went
into effect on April 1, 1937, As a result of the
pestponement, a large group of able-bodied unem-
ployed remained dependent upon poor relief for
2 years after the initialion of uwnemployment
pesistance.  Largely as a result of improved busi-
ness conditions in 1937, the number of applicants
added to tho unemployment assistance rolls on
the transfer day was 00,000 rather than tho
enticipated 200,000,

The 1934 act eentralized the administration of
unerployment assistones under the authority of
the Unemployment Assistance Board.  The Board
works closely with the Ministry of Labour, since
both are concerned in general with the same
cdientele—-the able-bodied unemployed who nor-
mally work for wages,  The Mintstry of Labour,
through the Joenl cmployment exchanges, takes
applications for assistance and makes assistance
payments in the samue manner and on the same
day ns it pays unemployinent benefits.  The
Board, through its spren offices, makes detailed
investigntions of the applications and determines
eigihility and the nmount to be paid to each
recipient, in accordance with repulutions submit-
ted throngh the Ministry of Labour (o Parlinment
for npproval.

Standard amounts were set by law for allow-
anees 1o various types of household units through-
out the couniry. Cost-of-living differentials, ns
such, were not introduced, exeept for variations in
rent nllowances, but loeal oflicers of the I3oard
were permitted some diseretion for extraordinnry
conditions,  “The renson given for ruling out gen-
eral cost-of-living differentinls was that most of
the porsons coneerned lived in industrial areas nnd
living costs probably did not vary much among
such arens, except in the ease of rents—particu-
larly in the London area.  Under revised regula-
tions issued in 1936, recopnition was given to
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variations in the standard of living through the
adoption of n rural-urban differontial in tho size of
allowances. Sinco 1037, sonsonal variations in
living cosls have been taken into account in tho
raising of all allowances during the wintor months
to cover tho cost of fuel and additional clothing.
Allowances for large families may bo os high ne
or higher than insurance benefits in apite of sup-
plements for dependents under the insuranco
system, primarily becauso assistance allowances
provide larger sums for older children and be-
cause they are adjusted for ront differontials. In
a small porcentage of cases, allowances to unoms-
ployed individuals with large fumilies are highor
than their regular wages when they are employed.
Howover, n 1937 samnple study of insuranco and
asgistance recipients found that, whoreas 2.3 por-
cent of insured men were receiving insuranco
benefits equal to or higher than their previous
wages, only 1.3 percent of tho mon on tho assist-
ance rolls wero recoiving such favornble treat-
ment. Among women applicants, the relative
pereentages were 5.2 receiving insurancoe pay-
menis and 3.5 recciving assistanco allowances
equal to or higher than their rogular wages.?

Relation of Insurance and Assistance

The relative number of persons receciving in-
surance henefits and nssistance allowances in the
years 1935 through 1938 is indicated in tablo 1.
The Ministry of Labour publishes monthly the
number of claims admitted for insurance benefit
and tho number of applications authorized for al-
lowaneces as of a given day in the month. Sinco
all claims and applications filed during a week nre
handled for benefit purposes as though they had
been filed on a single day, these figures represent
the number of persons receiving benefit or ns-
sistanee allowances in one week of the month.
The table shows the number of such persons as
n pereentage of the numboer of unemployed per-
sons registered with the employment oxchangos
ns of the Inst day of ench month. The dorived
figuves in the fingl columns, showing the number
of registered unemployed receiving neither bonefit
nor pllownnees, are approximate only und do not
relatoe to any specific date.

T'his Intter group of persons includes workers

t Reporte of the Unemployment Imstirance Stalutory Commiitee . ., 318l
Decomber 1097, 1038, p, 217 Unemployment Arslstance Board, Report for (he
Year Ended 81st December 1037, Cmd, 6762, 1038, . B2,




not covered by the insurance systom: agricnltural
workers (until 1936);° domestic workers (sinco
1938 cortein classes of domostic workers have
been covered) ; and casual workers and a fow worlks-
ers in scasonal occupations, as well as porsons
previously self-cmployed and nonmanual workers
earning more than £250 a year. Up to April 1937
the group included also workers in insured occupa-
tions who had failed to qualify for transitional
payments and hence did not become eligiblo for
unemploymont assistance until the Second Ap-
pointed Day. The effeet of the transfer of theso
workers to tho assistance rolls in April 1937 is
clearly ovidont in tho figures. Whereas on March
15,1037, 34.5 pereent of the registered unemployed
were reeeciving unemployment assistance and 19.7
percent were receiving neither assistanco allow-
anees nor insurance bencfit, on April 19, 1937,
42.1 percont were recciving assistance and only
15.2 percent wero in the Iatter group.

TFor this residual group, poor rolief remains the
chief sourco of public aid. During the period
since 1934, about 96 porcent of the total registered
unemployed have held insurance cards.  Of those
holding such cards, about 5 pereent on tho average
were in receipt of poor relief—other than exelu-
sively medical aid—during 1935, about 4.5 percent
during 1936 and through March 1937, and less
than 1 pereont after April 1937."%  An average of
slightly over 10 pereent of tho registered unem-
ployed holding insurance eards have not reecived
insuranco benclits, assistance allowances, or poor
relief. The Ministry of Labour also reports the
number of uninsured registered unemployed in
receipt of poor-relief grants. DBefore April 1937,
more than 90 percent of this relatively small
group were receiving such grants in the months
for which figures aroe reported; after April 1937,
when some of this group became cligible for nssist-
anco allowances, the proportion dropped to 60
percent. It should be noted that not all the
uncmployed persons receiving poor relief were
granted this aid because of unemployment. An
cxnct measure of the relative roles played hy
unomployment insurance, unemployment assist-
ance, and poor relief in meeting tho total burden of

¥ A apecial unomployment insuranco systom for agriculiural workers went
Into effect In 1938, bringing into Insuranco sn additional 600,000 persons.

W Computed from Ministry of Labour, Twenly-Second Absiract of FLabour
Statisiles of the Uniled Kingdom (1022-1836), Cmd, 5550, 1037, and current
1s3uea of the Minfstry of Labour Guzette,
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unemployment would require eclimination fromy
those figures of the considerable number of poor.
reliefl payments made on account of such other
factors as sickness or disqualification due to g
trade dispute.!!

Of more concern to this discussion is tho proper-
tion of the total number of registored unemployed
workors receiving insuranco benefit during the
yoars sinco 1934, "The efleet of continued depres-
sion on tho insurance system is evident in these
figurcs. Throughout 1935, 1936, and most of 1937,
tho insurance beneficiaries constituted about 45
pereent of the total registered unemployed, whils
those receiving assistanco allowances mado up
about 37 pereent of the total except in the monthg
immediately following April 1937, when a largo
group of workers was transferred from poor reliof
to the assistance rolls.

The markedly improved business conditions in
England during the enrly months of 1937 and the
sharp depression at the end of that yenr are reflected
not only in the figures for total registered unem-
ployed but in the notably higher propertion of the
registered unemployed receiving insurance benefit
during 1938. In June 1938 approximately 60
percent of the registered unemployed were receiving
unemployment benefit. Tt is apparent that in-
dustrial activity during 1937 enabled a considerablo
body of workers to find sufliciont employment to
qualify them for receipt of uncmiployment henefit
when they subsequently became unemployed.
Other contributory, though minor, fnctors in the
inerease in the proportion recetving benefits may
have been a slight increase in the number of
additional days of benefit allowed under the general
system and a relaxation in the conditions for
cligibility under the agricultural insuranee system
in 1938,

Sinee 1935 the Unemployment Assistance Board
has recorded for one day in December the reasens
for application for assistance. Ifor the majorily
of applicents the reason has consistently been
failure to fullill the basic cligibility requiremont
of 30 contributions in the preceding 2 years (tablo
2). Most of thoe applicants unable to meet the
basie requirement are presumably young workers

1t An oxtendert discussion of this problom, as patt of a dotalled history and
evaluatlon of the Britlsh programs for nid Lo the unemnploeyerl, will be found
In a forthcoming publication of the Committes on Hocial Security of the
Soclol Helenco ltesenrchr Counell, The author, Dr. Evellue Hurns, has
kindly made parts of the mmanuscrlpt nvailnblo for use in ehecking the results
of this analysis,
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who hinve never had more than easual employment,
and older workers who have suffered long-con-
tinued unemployment. The approximately 20
porcent who have exhausted benefits in the curront
yoar Or have not paid 10 contributions sinco
exheusting benefit in the prcvmuq year represent
a group with moro recent experience in the labor
market. The marked decrease in December 1938
in the proportion of applicants with less than 30
contributions in the pest 2 years is probably
further evidence of the increased industrinl ne-
tivity in 1937,

Assistaneo pgrants made to workers to earry
them during the waiting period for insurance
benefit are included in this table with disqualifi-
cations from benefit. Although the stotutory
waiting period 18 only 3 days, workers may bo
subject (o greater delay in receiving benefits,
ginee benefit payments are made on only one duy
in the week. In 1838, of 180,060 applieations for
pssistnnee during the waiting period, 120,000 were
granted,  The average weekly number of persons
receiving  nssistance allowanees to suppleinent
insurnnce benefits in 1937 was 2,900 or about 0.5
percent of the average weekly recipients of bene-
fits; in 1938 the number was 8,400 or about 1.5
pereent.  The avernge supplementary payment
for 1937 was 73, 7d. and for 1038, 7s. 2d. o week.

There are n number of significant differences
botween tho groups receiving assistance and thosoe
receiving insurance beneflits,  As would be ex-
pected, the duration of unemployment for re-
cpients of nssistance is in general much longer
than for insurance henclicinries, In Novembor
1938, 82.00 percent of insurunce applicants for

Table 2Z.—Percontage distribution of applicants for
asaistance allmeances, by reason for application,
Great Brituin, as of a apecified day in December,
1935-38

1inving ex
With hausted heno- Ro-
leas fit In current | 'ossessing Nls- fjuost-
than 30 yenT or hot na unem- qualf- ing
Doto contri- | palid 10 contri- | ploymont Ned supplo-
hutlons | butlons sinco wok (not frotn moentn
{n pnst bonoft ex- [nagrod) bhonefit | tlon of
2 years hausted In benofit
proceding year
Doo, 10, 1045 .5 b 2 N Y PP SR,
Doc, 14, 1030 . 0.4 0.0 1. e e .
Dec. 13, 10371 714 10,5 4.1 0.9 1.0
Doc. 12, 103817 60.8 231 3.5 L2 2.2

L Percentnees do not equnl 100 beenuso a simnl! nuimber of cases wero sl
under contlderntion,

Bourco: Unemployment Assistonee Honrd, I\cpam. op. oit., 1035 pp.
304-305; 1030, p. 55; 1937, pp. 150-187; 1034, pp. 180- 181,

Bulletin, March 1940

whom allowances had been authorized had been
out of work less than 3 months, and only 2.7 per-
cont had beon unemployed 12 months or more;
only 28.5 pereent of assistance applicants, on the
othor hand, had been uncinployed for leas than 3
months, and 45.3 percent for 12 months or more,
as is indicated in the following tabulation.!'?

Applicants with reglaterod unemploymont lasting—

More than 3 | More then ¢
and Josa then | nndiess than
8 months 12 monthg

Jesathan 3
months

12 monibs

Type of applicant and ovor

Num- | Ier- | Num« | I'er- | Num- | Por- | Num- | Per-
ber |cent | ber Jcout ) ber ) oent| her | oont

InsUrANCo. . ... .. 28,054| B2.0{110.480{ ©.8| 02,833] &,
Assistnneo...-..... 166, 123] 29, 6] 56,201 10.0( 88, 714] 10.

30,107 2.7
248, 280 45.3

o

Becauso of the length of their period of unemn-
ployment, a greater number of assistance rocip-
ients are in need of special measures for improving
their montal and physical health as well as for
training them in the skills of their previous jobs
or new joba, The Unemployment Assistance
Board maintaine no training program of its own
but sends its elients to the Training nnd Instruc-
tional Centres nnintnined by tho Ministry of
Labour, Through 1938 the total number of
workers at such centers hed, however, nover boen
more than 25,000 in any one yenr.

Persons under the jurisdiction of the Assistnanco
Board are in genoral older than those receiving
insurence benefits. In April 1936, 40.7 percont
of the applicants for assistance were ovor 46 years
of nge and 20.7 pereent woro botween 56 and 04."
At tho smne time, assistance has been caring for
the young persons who eame into the labor market
during the great depression and have never becomo
firmly ontrenched in any job or trade. DBoth
groups need substantial aid for extonded poriods of
timo—tho first because the probability of their
returning to omploymeont is low, the latter bocauso
they havo hiad no opportunity to lay eside savings
or nccumuinte contribution credits. The impor-
tance for the Unemploymont Assistance Board of
the problem of the older worker can bo seen from
the following percentage comparison of the age

13 Unemployment Assistance Doord, op. clt., 1038, p. 05; AMfinistry of Labour
Qazelte, Decomber 1938, p. 484,

13 Nasod on a 1¢-Peroent sample (Unomployniontl Assistanos Hoord, Repord,
1086, p. 80), "Tho corresponding percontoges for seloclod datos In the foliow.
ing yoars, bazod on B 5-porcent sample for 1936 and 1037, and all usable records

for 1038, wore: Novoinher 1934, 46.7 and 24.3; December 1037, 47.5 and 26.0;
Doocomber 1038, 40.0 and 274,



distribution of insurance nnd assistance clients
and of assistance recipicnts alone.™

Tuble 3.—Pistribution of male applicants for assistance
allowances, customarily employed in specified indys,.
trinl groups, by age and Iength of previous unemplay.

ment, Great Britain, Dee. 3, 1937
1035 1030
——
T Applicants customarlly employed in-—
Ago gronp ’
churs) Reciptonts Reeiplpnga | Brelplents Iteciplents Agonnd length of s e e
of lnsitrancel oS of lngurance) At C o 02 mom oy Iment i
nna assist- | © n"‘“‘”" and paslst. | O NAe S ! [Hoyin Qenoral g0t Trims- | Enpd- | 8hip,
BRco neo Anco 1 Iabor | port neering hlllltﬂng
- —— - e c— ey
Under 25 ] 11.4 18, 8 0.7 Totol number......_. 182,020 ‘ THA0 [ 6L 32080 | 21,3
25-14 26.0 20, 4 23,1 QU7 e T I T b v
3514 0.3 21.5 20.2 21,0 Porcontage. ..........{ 100.0 | 10| w00 | | 1
48-54. 7.2 0.0 18.2 214 e B ———
B304 . _.... a 20.7 17. 24.3 Age pronp (yonra): '
A& wad nver An. a 0nT L 538 484
Undords . . ... 53,4 123 554 0.2 3.6
. . . Under S0__ ... __ . ___.. 18.¢ 1.0 s 159 18.4
That depressed industries and areas contnbur;n Longth of wnemnployment: - ) -
i i vel’a Under 1 year - . . 55 1 at. 57, 7.5 83
hquvﬂ); t::J .bhe.Unemploynwnt AS?]Stn nee Boavd’s e e than's W :
yFORIS . 0 Ll L 2T 24, 24 .Y 17,8
clientels is indicated by an enalysis of the age and 3 o i aer L Bal dal ey me 13

length of unemployment of assistance applicants
in five major industrinl groups (table 3). The
analysis is based on a S5-percent sample of all
applicants on December 3, 1937. It is estimnted
by tho Board that about 65 percent of all male
applicants for assistance are found in the five
industrinl and occupational groups included in the
tabulation. The mining industry, which shows
for this sample group the largest proportion of
unemploynient assistanco applicants aged 45 and
over, is and has been for many years one of the
most severcly depressed industries in  Great
Britain.

Conclusion

Thus, after 30 years’ evolution, the DBritish
unemployment insurance aystem has achieved o
fairly clear-cut definition of scope.  Workers who
qualify, by evidence of at least 2 minimum amount
of recent employment, may rececive insurance
bencfits for 26 weeks in a year, or longer if they
have becn steadily employed in the past 5§ years.
Workers who remain unemployed beyond this
period or who fail to mect the qualifying require-
ments must prove their need, on the basis of
speeificd statutory definitions, in order to receive
assistance under the mnational unemployment
assistance program. No matter how long the
period during which insurance benelits are paid,
however, some able-bodied unemployed will fail
to find jobs within that period; no matter how
lenient the qualifying requirements, some workers
will fail to meet thom,  The current requirements

U Unemployinent Asslstance Ionrd, Reports, op. cit., 1035, p. 80 1938,
p. 200, Minisiry of Labour Quzette, August 1036, p, 278; December 1028, p.

442, For 10835, tho combined fgures relato to a date in May, tho ssslstance
fgures to Aprll,

! Basedd on a S-pereent sampls ¢f nll applicants.
Source: Unemployment Assistance Honrd, op. clt., 1927, p. 73,

in Great Britain are nol severe; 30 weeks’' con.
tributions in the past 2 years may mean employ-
ment of as little as 1 day in each of 30 weceks, yot
approximately 22 pereent of the persons registered
with the employment exchanges as unemployed
in 1938, lollowing a good year, claimed unemploy-
ment assistance beeause they were unable o meet
this requirement.  Nevertheless, as  (his  brief
survey hes indieated, there is & difference in the
characteristics of the total insuranee and the total
assistanee group.  Certainly to British workers
the distinetion between the insurance and ngsist-
ance programs has scemed of great significanco,

The demarcation of the fickds to be covered by
insurance and assisinnce which is appropriate in
Great Dritain may not be approprinte Lo the
United States.  As has alvendy been suggested,
the prior development in this country of work
relief and of speeial programs for young unem-
ploxed workers should certainly influenco the
evolution of our unemployment insurance system.
The history of unemployment insawrance in Great
Britain, as well as the limited experience in this
country, would suggest that if an entire national
progratn for care of the unemployed is 1o develop
aatisfnetorily, ench part of this program must not
only be coordinated with all others but, must bhe
adequate to meet all its appropriate responsibili-
ties. ‘The importance of a reconsideration of the
function of our current unemployment insurance
benefits and a reexamination of their adequacy i8
thus emphasized by a review of British experience
in this {icld.
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