Unemployment Benefit Rights and Beneficiaries
in Polk County, Iowa, 1938—-39

HoMmER J. FREEMAN*

Dislocations due to material shortages focus attention anew on the role of
unemployment compensation in mitigating distress occasioned by unemploy-
ment. Analyses of the operation of the program before the defense upswing had
reached significant proportions add to our knowledge of how the unemployment
compensation program protects its beneficiaries during periods when employ-

ment is at lower levels.

CurRENT ANALYSES by the Bureau of Employ-
ment Security have indicated that under most
State unemployment compensation laws the
benefits available to claimants are such that at
least half of them fail to become reemployed before
exhausting their benefit rights even in prosperous
periods.!  Particularly in States with provisions
for variable duration of benefits, large numbers of
beneficiaries have exhausted their benefit rights.
These conclusions were confirmed by a study
of all beneficiaries in Polk County (Des Moines),
Iowa, who completed a benefit year during the
last 6 months of 1939. The shortcomings of the
program in Polk County as a first line of defense
against the effects of unemployment were further
revealed by an examination of the unemployment
experience of beneficiaries. The average bene-
fictary was cntitled to only about 12 weeks of
benefits,  Primarily because of this restriction
on benefit rights, two-thirds of all beneficiaries
exhausted their benefit rights. After drawing
benefits for relatively few weeks, a large proportion
of the claimants remained unemployed for long
periods.  Nearly one-half of those who exhausted
their rights did not have earnings of $50 or more
in covered employment in Iowa during any
quarter between the exhaustion of benefits and
the close of the quarter in which the benefit year
terminated, and 40 percent did not have any
carnings at all during this period. Many bene-
ficiariecs who exhausted their rights to benefits
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did not carn enough to qualify for additional
benefits at the beginning of the next benefit year.
Approximately one out of every six beneficiaries
in the study was connected with a household
which received general relief or WPA employment
during the benefit year or during the 6-month
period immediately preceding the benefit year.
Nineteen percent of those who exhausted benefits
and 13 percent of those who did not were in house-
holds obtaining general relief or WPA employment
during the benefit year. In relation to age, occu-
pation, weekly benefit amount, and potential dura-
tion, there was no clear demarcation between the
beneficiaries who did and those who did not receive
general relief. Considerable variation was shown
between the two groups, however, with respect to
the size of the family unit. The average number
of dependents of the beneficiaries having relief
status was 2.7, compared with 1.7 for those without
relief experience. Nearly 30 percent of the cases
with relief experience obtained less than $20 in
direct relief during the benefit year, but 18 percent
received $100 or more during this period. More-
over, one-fourth of those who were allowed $200
or more in unemployment benefits also received at
least $100 in relief during the benefit ycar.?

Beneficiaries and Benefit Provisions

The population studied in Polk County con-
sisted of all beneficiaries who completed a benefit
year during the last 6 months of 1939. The in-
vestigation was confined to one county because of

* An analysis of tho rcemployment and rellef oxperience of bencficiaries in
another moro highly Industrialized locality Is avallablo in Adequacy of Unem-
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the difficulty in obtaining all necessary informa-
tion on a State-wide basis, The fact that central-
ized records of all relief cases are maintained by
the local community chest, the accessibility of the
necessary information, and the relatively large
number of claimants from a limited area were the
primary factors in the selection of Polk County
rather than some other community. Since the
arca chosen represents the most highly urbanized
county in the State, the employment pattern in
this area is not strictly representative of the State
as a whole. Nevertheless, the results obtained
should have some bearing on other localities.

Each claimant’s benefit ycar, as defined by the
Iowa law at the time this study was made, cov-
ercd the 52 consccutive weeks beginning with the
first day of the week with respect to which bene-
fits were first payable to him. Thus, the period
selected for study covers the 18 months from July
1938, the month in which the first benefit year
began, to December 1939, the month in which the
last benefit year ended. Since benefits were not
payable in Jowa until July 1938, and since em-
ployment conditions were relatively unfavorable
during the first 6 months of that year, the pro-
gram was put to a fairly severe test immediately.
Although employment began to show an upward
trend beginning with July 1938, a scasonal slump
occurred between October of that yecar and Feb-
ruary of 1939 and again between November 1939
and the end of the ycar. Therefore, the study
should shed some light on the operation of the
program when cmployment opportunitics are
somewhat below the normal level.

The benefit duration of the claimants studied
was based upon % of the claimant’s wages during
the base period, consisting of the first 8 of the last
9 completed calendar quarters immediately pre-
ceding the first day of the benefit year. However,
maximum duration was limited to 15 weeks, and
benefit credits could not exceed $65 during any
calendar quarter of the base period. Since in-
dividual wage credits were not maintained prior to
January 1, 1937, the base period consisted of only
5 quarters at the time benefits first became pay-
able. But for claimants not entitled to the maxi-
mum duration under these conditions, carnings in
subsequent quarters were used for extending the
duration beyond that originully provided. As a
result of such lag-quarter redeterminations, the
base period was much longer in many instances
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than the 5 quarters available at the time the
initial claim was filed.

In order to be eligible for benefits under the
Iowa law, the claimant must have earned at least
15 times his weekly benefit amount during the
first 4 of the last 5 completed calendar quarters
immediately preceding the benefit year. Such a
low eligibility requirement permits automatic
qualification whenever the weckly benefit rate is
based upon ¥s of the highest-quarter carnings of
the base period, and it permits a minimum po-
tential duration of only 2.5 wecks.

The Volume of Benefit Rights

The provision restricting benefits to % of base-
period wages reduced the number of weeks of
benefits available to most claimants below the
maximum. Nearly 6 percent of the 3,765 benefi-
ciaries analyzed had potential duration of less
than 5 weeks, 26 percent had potential duration
of less than 10 weeks, while 39 percent qualified
for the 15-week maximum (table 1). The average
potential duration for all beneficiaries was 12.1
weeks.  The average duration for men was 12.3
weeks, and 40 percent were cligible for the 15-
week maximum; for the women the average dura-
tion was 11.8 weceks, and 36 percent were eligible
for the maximum.

A direct relationship existed between the size
of the weekly benefit amount ? and the potential
duration of benefits. Ior persons with a weekly
benefit amount of less than $5, 37 percent were
entitled to benefits for less than 5 weeks and only
7.9 pereent had a potential duration of 15 weeks.
At the other extreme, only 1.8 percent of those
with a weekly benefit amount of $15 had a potential
duration of less than 5 weeks and 64 percent were
entitled to the 15-week maximum.

Of all cases in the study, 66 percent exhausted
their benefit rights (table 2). Although fairly
striking differences were observed among certain
social and ecconomic groups with respect to the
proportion that utilized all their benefit credits,
it is significant that more than onc-half of the
men and women from every group analyzed
age, industry, occupation, and marital status—
exhausted all benefits to which they were en-
titled. Indeed, these high exhaustion ratios

1 Computed as 50 percent of tho most recent full-timo weekly wago, or 346
of high-quarter wages, with a maximum of $15 and a minimum of $5, or the
full-time weokly wage, whichover was the lesser.
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Table 1.—~Number and percentage distribution of bene-
JSiciaries with specified weekly benefit amounts, in
Polk County, Iowa,! by number of full weeks of poten-
tial duration

Percontago distribution by number of full

Al weeks of potontial duration
Weekly benefit bene-
amount n?m- 1
rics 088
m 6 | 7- | 0~ | 11-} 13-
Total) than | g7 | 5.9 |10.0]12.0]14.0] 18
All bencficia-

ries 5.8/ 6.1] 8.9( 10.4| 12.8 17.3] 38.7
Men..... 4.9 5.0| 8.4 10.8| 13.6] 17.2| 30.5
Women.. 8.3] 7.7| 10.3| 9.4} 10.3] 17.0] 30.4
Less than $5.00. . ... 140{ 100.0{ 37.1| 15.0] 14.3| 11.4{ 7.9 0.4 7.9
5.00-5.09 600f 100.0{ 10.8| 14.2] 15.5| 14.2( 11.3| 12.8] 15.2
313 100.0; 4.5/ 6.4 9.9| 12.5| 13.1( 20.1} 33.5
350| 100.0 2.8/ 6.2| 11.0| 16.0| 14.3| 18.5} 31.2
330) 100.0 2.4] 0.4 7.9110.3| 16.7| 19.1] 37.3
319] 100.0 2.2] 4.4| 8.5/ 11.0| 14,1} 21.0} 38.9
353 100.0 1.1} 2.0/ 5.1| 11.0] 15.3] 17.6] 47.9
272! 100.0 .7 4.0] 4.8 5.5 11.8] 24.3] 48.9
2741 100.0f 1.1 1.5 &5.8| 7.7| 13.0] 21.8] 48.2
171 100.0f 2.3| 2.6] 5.8 7.6] 12.3} 21.1] 48.0
144| 100.0] 2.8 6.2] 0.7 7.0} 9.0| 23.7| 41.0
493 100.0| 1.8;-2.0] 5.7] 5.7 10.5 9.6] 64.3

! Based on tho wago records and benefit ledgers of all beneficlaries fn Polk
County who completed a benefit year durlng July-December 1939,

understate the amount of uncompensated unems-
ployment which beneficiaries experienced. Since
the study is limited to individuals who filed claims
during the first 6 months in which benefits were
payable in Iowa, it is obvious that many of the
workers had been unemployed for a considerable
length of time before filing initial claims. Had
the program been in operation at an carlier date,
the total period of unemployment would un-
doubtedly have exceeded the duration of benefits
in many additional cases. An analysis of benefi-
ciarics who completed a benefit year in Wayne
County, Michigan, on June 30, 1939, revealed
that 43 percent of the men and 53 percent of the
women who did not exhaust their benefit rights
would have done so if benefits had been payable
immediately after their separation from em-
ployment.*

A definite inverse relationship existed between
the potential duration of benefits and the propor-
tion of beneficiaries who exhausted their benefit
rights. Thus, the exhaustion ratio for those en-
titled to less than 5 weceks of benefits was 88 per-
cent as compared with 55 percent for those having
potential duration at the 15-week maximum; the
remaining cases fell between these two extremes.
Low potential duration is usually occasioned by
casual or intermittent employment preceding the

iAdequacy of Unemployment Compensation Denefits in the Detroit Area
During the 1938 Recession, op. cit., p. 14,
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claim for benefits, and the workers in this category
would probably have exhausted their benefit rights
oven if they had been eligible for several additional
weeks of benefits.

The exhaustion ratio tended to decline as the
weekly benefit amount increased, apparently be-
cause high benefit amounts were associated with
substantial potential duration. There was little
or no tendency for exhaustion ratios of beneficia-
ries with given potential duration to decline as
weekly benefit amounts increased. The data sug-
gest, therefore, that the provision for variable
duration causes the benefit provisions to be par-
ticularly restrictive for claimants with irregular
prior employment, and that this limitation is ac-
centuated by the tendency of claimants with ir-
regular prior employment to carn relatively small
amounts per week.?

The potential duration of benefits varied con-
siderably among the different industrial groups.
More than half the claimants from printing and
publishing, communication and utilities, and the
manufacture of iron and steel and noneclectrical
machinery were cligible for tlie maximum duration
of 15 weeks. On the other hand, less than one-
third of the beneficiaries whose last covered em-
ployment was in food manufacturing, finance, in-
surance and real estate, or the various service
industries had a potential duration at the 15-weck
maximum.

8 S8inco many weekly bonefit amounts were based on high-quarter earnings,
Irregular omployment in the high quarter would result in such {nadoquacy.

Table 2.—Percent of beneficiaries exhausting benefit
rights, by weekly benefit amount and full weeks of
potential duration !

Per- | Percent of benoflelaries with specified weekly
[co&t benefit amount exhausting bonefit rights
O n-
Number of full | oficia-
wccki;l of p(lncntlul rtlcs ox- 1
uration haust- | 1ess
ing |than $5. 00-|$7. 00-1$9. 00- 311.00-313.00-‘15.00
benefit] $5. 00 0.00 { 8.99 | 1000 12.09 | 14.99
rights
All beneficla-
ries......... 66.3 | 60.3 | 73.4 | 68.7 | 67.9 | 63.2| 59.7 | b54.8
Jessthanb.........| 87.6 | 78.8(00.4064.4}72.7]100.0| 100.0| 88.9
5-5.0_ .. ... 8l.1 {727 (81.6[%77.8{100.0| 87.6| 71.4 | 80.0
[ 0 D 79.7 |100.0 | 80.4 | 80.0 | 76.9 | b57.1 ] 71.4| 80.0
82.6 | 64.3 | 83.9 | 85.3 | 81.0 | 91.7| 80.0| 87.5
80.6 | 60.7 | 73.6 | 87.1 | 87.5 | 88.2| 78.6| 85.0
75.9 | 44.4 | 77.3 | 77.1 | 87.1 | 72.2) 78.6| 64.7
76.3 | 42.9 | 79.3 | 72.1 | 83.7 | 6l.1} 70.0 | 100.0
74.4 | 60.0 | 74.1 { 80.4 | 72.5 | 80.8| 66.7 | 68.7
67.8183.3168.2|08.0|76.3( 72.7]| 62.5] 60.7
67.3100.0 )| 60.81 04.3 | 84.2) 67.3| 53.8| 76.2
61.1 | 80.0 | 70.7 | 62.4 | 86.0 | 58.41 50.8 | 53.6
54.8 1 45.6 |1 62.8 | £8.1 | 68.7 55.8 49.6 46.4

1 See tablo 1, footnoto 1.
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There were fairly significant differences among
industrial groups with respect to the proportion
of beneficiaries utilizing all their benefit credits.
The highest exhaustion ratios, more than 70
percent, were found among beneficiaries formerly
employed in communication and utilities; finance,
insurance, and real cstate; and the manufacture
of chemicals and nonelectric machinery (table 3).
The groups of beneficiaries from printing and
publishing, manufacture of apparel, and the iron
and steel industries had the lowest exhaustion
ratios. The differences in the exhaustion ratios
for men and women were also significant; 71
percent of the women, as compared with 65 per-
cent of the men, used all their benefit rights.
Considerably smaller differences in the exhaustion
ratios of men and women may be noted in food
manufacturing, retail trade, and finance, insurance,
and real estate; larger differences were evident in
communication and utilities, the service groups,
and the manufacture of chemicals. For the
miscellancous manufacturing groups and retail
trade, the exhaustion ratio was slightly higher
for the men than for the women.

Table 3.—Number of beneficiaries and percent who
exhausted bencfit rights, by selected industry and by
sex !

Total beneficlarles | Fercent exhausting

benefit rights
Industry
Fe- Fo-
Total | Male | ) 1 | Total [ Male | O
Total. ..o ... 3,765 | 2,803 962 | 66.3 64.8 70.8
Minlog. .. oceo L 543 540 31 635 63.7 1)
(,onstructlou ................. 363 362 1] 66.1| ¢6.3 5’)
Manufacturing:

ood and klndred products. 287 185 102 | 63.1 02.2 64.
Apparel and other finished 7

etS. ... 108 20 85 57.1 . 0 3
Pgntlng, ublishing, and %0 8.8
allied Industries. . _______. 114 70 44| 86.1 | 5.3 80. 1
Chealcals and allied prod- on 28
...................... 183 73.9 .1 3
Iron and steel and their &7 76.5
Mp .................. 97 88 9 57.7 55.7 )
achlnery (oxcept elec-
.................... 8 82 2| 73.8 74.4 (O]

1Y SR 207 154 83| 73.4| 1.0 717
Transportation.._.__._._.___. 165 159 6] 67.3| 67.3 ®
Communication and other

ublic utilitfes..___...___... 69 48 21 72.86 | 60.7 83.7

olesale and retall trade:
Wholesnle distributors...... 288 234 54| o64.0| 63.7 70. 4
Wholesale and retail trade

combined.._____...._...__ 135 130 5| 59.3| 60.0 (]
Retail trade, not elsewhere

classifled...____..__..._._. 410 248 162 | 68.3| 68.5 67.9

Flnanee, insurance, and recal

tate. .. eaeao. 131 68 63 76.3 75.0 77.8
Servlce Industries...._....._.. 485 331 164 | 69.5| 65.6 77.9
Not elsewhere classified....__. 36 25 11] 722} 68.0 ?
Industry unknown........... 35 31 4| 28.6| 258 ’;

1 Bee table 1, footnoto 1.
? Not computed; base less than 20,
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Table 4.—~Number and percentage distribution of all
beneficiaries exhausting benefit rights and of bene-
Jiciaries with specified potential duration, by number
of weeks between beginning of benefit year and date
benefits were exhausted !

Bonofliclarics
oxhausting
beneflt rights

Potential duration

Weleks b{etl\:'eenmbogln-
ning of benefit year
and date of exhaus- Lcs:av:glt(\: 16 15 weeks
tion of benefits Num- | Per-
ber cont
Nume- [ Per- | Num-{ Per-
ber cent ber cent
100.0 1,600 100.0 798 100.0
2.4 01 3.0
16.8 418 24.6
20.7 518 30.5
28.2 257 15.0 445 55.8
5.0 81 4.8 67 8.4
3.0 87 3.4 34 4.3
3.7 57 3.4 35 4.4
3.0 48 2.8 27 3.4
4.7 03 3.7 54 6.8
6.3 70 4.5 81 10.0
4.7 [ 3.7 55 6.9

1 Bee table 1, footnote 1,

If benefits of the group studied were termi-
nated ncar the completion of the benefit year,
when the beneficiaries would soon be in a position
to file new claims, all but a small portion of their
short-run unemployment might have been com-
pensable. On the other hand, if benefit rights
were terminated within a relatively short time,
no protection would be afforded by the program
for any unemployment which might occur during
a large portion of that benefit year. Iforty per-
cent of the beneficiarics who exhausted their
benefit rights had done so in less than 15 weeks,
and 68 percent had done so in less than 20 wecks
after the beginning of the benefit ycar (table 4).
More than two-thirds could therefore have re-
ceived no compensation in the final 33 weeks of
the benefit year.® Of those entitled to the maxi-
mum duration of 15 weeks, nearly two-thirds
had exhausted their benefits by the middle of the
year and less than 10 percent had their benefit
rights terminated within a month of the end of
the benefit year. The average potential duration
of uncompensated unemployment within the
benefit year was approximately 31 weeks for all
claimants analyzed—34 weeks for those with

¢ Undoubtedly, somo seasonal workers who filed claims in July 1038 re-
turned to work before their benefits were exhausted, and consequontly did
not file an additional claim untii the spring of 1939, 1iad the bonefit-pay-
moent program been in operation prior to July 1938, it is belfeved that such
workers would have flled their clalis earlier and that the proportion who
would have oxhausted their rights within a few weeks would have beon
greater than indicated.
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Table 5.~Number and percentage distribution of bene-
Siciaries not exhausting benefit rights, by number of
weeks that potential benefits exceeded benefits paid,
by sex!

oy ),
Number of weeks that Number Percont
potential benefits ex-
cceded benefits patd | oo | Aen [Women| Total | Men |Women
1,208 087 281 100.0 100.0 100.0
184 143 41 14.56 14.6 14.4
119 80 30 0.4 0.0 10.8
101 82 10 8.0 8.3 0.9
00 07 32 7.8 0.8 11.0
04 68 20 7.4 0.9 9.3
79 01 18 0.2 0.2 6.0
05 43 22 5.1 4.4 7.8
75 02 13 5.9 0.3 4.5
79 05 14 0.2 0.5 5.0
63 52 11 5.0 5.3 3.0
72 o4 8 5.7 0.5 2.7
61 42 9 4.0 4.2 3.3
40 33 13 3.0 3.3 4.8
44 33 11 3.6 3.4 3.0
97 83 14 7.7 8.4 5.1

1 Sco table 1, footnoto 1.

potential duration of less than 15 weeks, and 25
weeks for those whose potential duration was at
the 15-week maximum,

Ixhaustion near the beginning of the benefit
year is explained by the fact that nearly two-
thirds of both the men and women who exhausted
their benefit rights did so in one spell, about one-
fourth in two spells, and the remaining one-
twelfth in three or more spells of unemployment.
A larger proportion of those who did not exhaust
their benefit rights experienced intermittent un-
cmployment. About onc-half drew benefits for
one spell, about one-third for two spells, and tho
remaining one-sixth for three or more spells of
unemployment. Of this group, the amount of
intermittent employment was slightly greater
among women,

About 15 percent of the beneficiaries who did
not exhaust their benefit rights would have done
so had their unemployment continued for another
week, and 47 percent would have exhausted their
benefits had their unemployment continued for
an additional 5 weeks” (table 5). For 30 percent,
on the other hand, unemployment would have had
to continue for at least 10 more wecks before
exhaustion of benefits, so that the margin of safety
was moderately substantial for about one-third
of the cases not exbausting rights, The average

T 8ince the last payment frequently amounted to only a few cents, some
claimants probably failed to file the last continued claim oven though thoy
romained unemployed. This situation probably acconnts for the relatively
high number who came within 1 week of exhausting their benofit rights,
It is Hkely that the exhaustion ratio would have been highor if the final pay-
ment wore always tho same denomination as the preceding paymeonts.
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of unused benefits was greater for the men than
for the women; 24 percent of the women, as com-
pared with 31 percent of the men, had an excess
duration of 10 weeks or more.

Reemployment Experience

The length of time between the exhaustion of
benefits and the date of reemployment is a signifi-
cant measure of the consequences ensuing when a
system fails to cover beneficiaries’ periods of short-
term unemployment. Data relating to rcem-
ployment were obtained from the wage-record
files of the Iowa Employment Security Commis-
sion. They are subject to certain definite limita-
tions. The Iowa law excludes from coverage
employers of less than 8 workers and also exempts
such employment as agriculture, domestic service,
and self-employment. Earnings are reported only
on a quarterly basis, and benefit ycars may end
on any day within a quarter. Morcover, wage-
record cards were not available beyond the fourth
quarter of 1939 at the time thoe data were being
collected. As a result, the wage records oxtend
further beyond the date of exhaustion in some
instances than in others, and consequently do not
show uniformly for all beneficiaries experience in
getting new jobs following exhaustion of benefits.
Finally, the data do not show to what extent
absence of recorded wages was due to withdrawal

Table 6.—Number of beneficiaries exhausting benefit
rights and percentage distribution according to
quarter aof reemployment,! by sex and by quarter of
benefit exhaustion 3

Num- Porcontage distribution by quartor of reem-
bor of })loymont followlug quartor of benefit ox-
8ox and quarter of | benofi- inustion
benefit  oxhaus- | claries
tion In benefit lexhaust-
yoear ing S8amo] 1st ad 3d 4th
benofit | Total |None | quar-| quar-| quar-) quar-} quar-
rights tor ter | tor tor ter
All beneflciaries. .. .| 2,407 | 100.0 | 40.9 | 22.0{ 17.7 | 6.5 | 3.5 0.4
1st quartor___.. 807 ] 100.0 | 51.7 | 14.4 | 10.9 7.7 5.1 1.2
2d quartor...... 080 { 100.0 ] 40.3 | 21.2 | 20.6 | 8.5 | 3.5 |......
3d quarter...... 222 |1 100.0 | 40.4 { 33.3 | 16.8 | 4.8 |..... f-eneen
4th quartor..... 392 | 100.0 | 66.9 | 30.0 | 7.1 |.coooeceniifennane
Men, total . ______.. 1,810 | 100.0 | 47.7 | 23.0 | 18.0 0.4 3.3 .4
1st quartor..__. 048 | 100.0 | 50.0 | 15.4 | 21.0 7.1 5.3 1.2
2d quarter_..__. 716 | 100.0 | 43.4 | 22.8 | 21.4 8.8 3.0 |.-----
3d quarter...... 150 | 100.0 | 44.7 | 37.1 | 13.8 | 4.4 |.----.|--enen
4th quarter..... 204 | 100.0 | 54.8 | 30.4 | 8.8 |...c.feeeaeifinnannn
Women, total. ... .. 681 | 100.0 | 55.9 | 17.8 | 15.4 6.8 3.7 4
18t quartor. ... 240 |1 100.0 | 56.3 | 10.4 | 10.6 | 8.8 0.8 1.2
2d quarter.... .. 271 | 100.0 | 64.2 | 17,0} 18,1 | 7.7] 3.0 |......
3d quartor...... 03)1100.0)50.8)23.8120.0| 4.8 | .....}......
4th quartor... .. 08 | 100.0 ]| 03.3 | 34.7 2 | DR PR R,

{ Calondar quartor in which at loast $50 was earnod in covered employmeont,
1 8eo table 1, footnote 1,
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from the labor market in Iowa because of old age,
death, migration to other States, marriage, or
similar reasons.

Of the beneficiaries who exhausted their benefit
rights, 22 percent were recemployed during the
same calendar quarter in which exhaustion of
benefits occurred and an additional 18 percent
became recmployed during the first quarter follow-
ing exhaustion (table 6).® On the other hand,
half the beneficiaries did not have carnings of as
much as $50 during any quarter between the
exhaustion of benefits and the end of the benefit
year.? In fact, nearly 40 percent had no reported
earnings during this interval.

The percentage who were reemployed during the
same quarter in which exhaustion occurred varied
from 14 percent for those who exhausted their
benefits during the first quarter of the benefit year
to 36 percent for those who did not exhaust their
wage credits until the last quarter of the benefit
year. While this variation may be due in part to
the rising level of employment during the period
studied, it is believed to be due primarily to the
industrial attachment of the workers involved.
Forinstance, of those whose post-exhaustion period
began during the first quarter of the benefit year,
only 48 percent succeeded in becoming reemployed,
even though there were 4 possible quarters in
which to find jobs. But of those whose post-
exhaustion period began during the third quarter
of the benefit year, 54 percent obtained reemploy-
ment during 2 possible quarters. The data sug-
gest, therefore, that those who did not exhaust
their benefit rights until late in the benefit year
were more employable, were attached to establish-
ments or industries which offered better oppor-
tunities for reemployment, or became unemployed
shortly before an upturn in business conditions.
Relatively more women than men failed to obtain
reemployment regardless of the quarter of benefit
exhaustion, but little difference could be noted
between the men and women with respect to the
immediacy of their reemployment.

$ For this phase of the study, reemployment was defined as $50 or moro of
earnings {n covered omployment in a given calendar quarter. While this
dofinition {s admittedly arbitrary, it is based on the assumption that earnings
of less than this amount ordinarily ropresent a very casual attachment to the
labor market and in only rare Instances would bo indicative of a permanent
JoI:.O"vvmg to the fact that earnings were reported on a quarterly basis, the
period covered actually extended beyond the close of the benefit year in
nearly every instance. In other words, the earnings were computed from the

beginning of the quarter in which benefits were exhausted to the closo of the
quarter In which the end of the benefit year occurred.
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Table 7.~Percentage distribution of beneficiaries cx-
hausting benefit rights, according to amount of post-
exhaustion earnings, by quarter of exhaustion of
benefit rights!

Quarter of bonefit year in which
exhaustion of benefit rights

Post-oxhaustion earnings ? Total oceurrod
1 2 3 4
2, 407 807 080 222 302

100.0 | 100.0 100.0 100.0 100.0

30.2 37.6 30.1 30.2 50.8
8.9 0.5 8.2 0.6 8.0
7.0 6.8 6.2 7.2 0.7
9.7 8.0 0.1 12,2 12,0
7.6 7.4 7.7 8.0 6.6
5.6 5.0 5.8 7.8 4.3
4.0 4.0 5.1 4.0 4.1
9.3 9.6 11.4 0.0 3.6
4.0 4.8 5.1 2.2 feeeaeas
L000Or More. ... .o..oo.._.. 4.3 5.6 5.3 ) IR N PO,

1 1st quarter of bonefit year was either 3d or 4th quarter of 1938, 2d quarter
of beneflt year was either 4th quarter of 1938 or st quarter of 1939, and so on,

1 Covers:the period from the beginning of quarter of bhenofit oxhaustion to
tho closo of quarter in which benefit year explred.

The total amount of carnings, as well as the
volume of employment, after exhaustion of benefit
rights is pertinent to the analysis of beneficiaries’
post-exhaustion experience. About 39 percent of
the beneficiaries analyzed had no earnings, and an
additional 16 percent had carnings of less than
$100 (table 7). At the other extreme, 18 percent
carned $500 or more. A definite relationship
existed between the time of exhaustion and the
amount carned. Yor example, of those who
exhausted benefit rights during the first 2 quarters
of the benefit year, about 52 percent had carnings
amounting to less than $100 and 21 percent had
carnings of $500 or more; whereas, for those who
exhausted their benefit rights during the last 2
quarters of the benefit year, the corresponding
percentages are 64 and 8, respectively. A most
significant finding is that 54 percent of those
having 5 possible quarters of reemployment
carned less than $100 during that time, which
confirms the previous conclusion that the amount
of uncompensated unemployment was substantial
for a high proportion of the beneficiaries studied.

Since some beneficiaries had carnings between
the beginning of the benefit year and the date of
exhaustion, analyses were also made of carnings
during the entire benefit year. This phase of the
investigation revealed that 38 percent of all
beneficiaries who exhausted their benefits earned
less than $100, and an additional 36 percent carned
between $100 and $500. While the reemployment
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experience was considerably better with respect to
those who did not exhaust their benefit rights, as
many as 16 percent in this group had carnings of
less than $100 and an additional 20 percent had
carnings of between $100 and $500 during the
course of the benefit year. It is impossible to
compute accurately the pumber of these bene-
ficiaries who would have been eligible for benefits
had they filed a claim at the beginning of their
next benefit year, but the figures relating to
benefit-year earnings, which would become base-
period earnings when these claimants attempted
to initiate new benefit years, suggest that a large
proportion would have been entitled to very
small benefits, if any.

Relief Expericence

The relief histories of the claimants studied
provide additional information about the nature
of the group receiving unemployment compensa-
tion and the significance of benefit payments to
them during the benefit yecars under examina-
tion.! Such information cannot solve the prob-
lems relating to the proper scope of various pro-
grams providing income to unemployed workers,
but it will indicate the degree and manner in
which relief payments and unemployment bene-
fits were associated during the period studied.™

A substantial proportion—17 percent—of the
beneficiaries were in houscholds which received
relief payments at some time during the period
extending from 6 months prior to the benefit
year to the end of the benefit year.'? Three-fourths
of the families who were in receipt of relief before
the initiation of benefit payments received re-
lief payments after unemployment benefits be-
came payable. Thus, over a fairly short period

¥ Data for thissection were obtained from records of the Community Chest,
the Polk County Emergency Relief Administration, and the county Works
Progress Administration.,  Unfortunately, no information was obtainable
on the extent to which beneficlaries utilized other sources of income such as
fnsurance, savings, assistance from relatives, and private charity.

"'The term “relief” {s used to include general rolief payments, WPA
cmployment, or both, unless specifically noted. When an individual is
spoken of as recefving relief, it should bo understood that he was a member
of a houschold receiving relief.  ‘There were 9081 beneflelaries who recelved
public assistance oniy in tho form of hospitalization, juveniio ald, old-age
assistance, or other catcgorical rolief. 'T'hese benefiefaries aro not considered
as having received rolief payments.

111t should be emphasized that the number of honscholds receiving rolief
payments is not a preeiso indication of the number of houscholds In which
income fell below the level which would nominally entitlo them to relief
payments, I'hero is no evidence that all houscholds meeting the Polk
County standards for recoipt of rolicf actually recoived relief. There is

evidence that fainily income had to bo at a very low level beforo relief
payments were made.
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of time, some families received income both
from relief payments and unemployment benefits.

During the course of the bencfit year, 16 per-
cent of those who exhausted their benefit rights,
as opposed to 9 percent of those who did not, were
in houscholds receiving relief payments., The
fact that nearly 1 out of every 10 beneficiaries in
the study who did not exhaust his benefit rights
received relief before the benefit year had expired
is attributed primarily to the fact that some bene-
ficiaries were obliged to supplement their weekly
carnings or weekly beonefit amount with relief
payments. In other instances, relief may have
been obtained prior to the receipt of benefits fol-
lowing reemployment of short duration that oc-
curred during the benefit year. Since redetermi-
nations were made on the basis of wages earned
during the benefit year, a lag of a few weeks usu-
ally occurred between the separation from such
employment and the time bencfits were again
payable. The fact that some of the benecficiaries
were sccondary workers also explains the possi-
bility of their having relief status outside of the
compensable period, even though they may have
become reemployed before they exhausted their
benefits. Finally, a small final payment may have
compelled some beneficiaries to apply for relief
before benefits were completely exhausted.

Relief grants during the period investigated
were probably about 10 percent below the amount
necessary to sustain the household at the minimum
level of subsistence as measured by the budgetary
standards compiled by the State nutritionist.
The maximum food allowance for houscholds with
no source of income other than relief was about
$1.75 per week for a single man, $2.75 for house-
holds with 2 members, $3.50 for households with
3 members, $4.50 for households with 4 members,
and so on up to $10.50 for houscholds with 12
members. About 1} tons of coal were allowed
per month during the winter, and the amount
allotted for clothing was approximately one-third
of the monthly grocery budget. One quart of
milk was also furnished each day for every child
under 5 years of age and a pint for every child
between the ages of 5 and 12, with a maximum
of 3 quarts per day. The cash allowance for food
was further supplemented by surplus commodities
as they were available. The actual cost of shelter
was allowed in emergency cases up to a maximum
of $15 per month.

21



Table 8.—~Number and percentage distribution of bene-
Jiciaries according to exhaustion of benefit rights and
specified number of dependents, by relief status?

Nonrelief Reliof ?
Bonefit status and number of
dependents
Number | Percont | Number | Percont

All cases, total. ... _____. 11,834 100.0 1458 100.0
558 30.4 20 6.3
470 25. 6 102 22.3
341 18.6 107 23.4
208 11.3 29 21.6
122 6.7 57 12.4
135 7.4 04 4.0

AVeIBE0 oo iceeaaaas 1.67 2.67
Beneflts exhausted, total... 1,185 100.0 361 100.0
401 33.8 25 6.9
316 26.6 86 23.8
207 17.6 87 24.1
118 10.0 74 20.6
68 5.7 39 10.8
76 6.4 50 13.0

AVOr8ge. oo cicecaanaes 1,52 2.59
Beneflts not oxhausted, total 649 100.0 07 100.0
157 4.2 4 4.1
165 23.9 16 18. 8§
134 20.6 20 20.6
90 13.9 25 25.8
54 8.3 18 18.8
59 9.1 4 14.4

PN 0 £ 1,93 2.95

1 8ee table 1, footnote 1. Data on relief exﬁcrlenco of benefieiaries obtained
from files of Polk County ERA and the WPA,
1 Includes cases which recelved gencral relief and/or WPA during benefit

year.
3 1,473 cases were excluded from table because number of dependents was
unknown.

In order to obtain work projects employment
it was necessary for the houschold to qualify for
gencral relief. About 65 percent of the individuals
who had such employment were also the recipi-
ents of general rclief during the period under
consideration. Although workers on WPA projects
had to be certified by the relief agency, the ““se-
curity wages’’ paid such workers were higher than
the maximum relief grant for the average-sized
household. The monthly ‘security wage” in
Des Moines ranged from about $55 per month for
unskilled labor to $95 per month for professional
and technical workers during 1938 and 1939.

Relief Households Compared With Nonrelief
Households

An attempt was made to determine what dis-
tinguished the beneficiaries who received relief
during the benefit ycar from those who did not.
Of the bencficiaries who did not receive relief
payments, 73 percent were men, but among the
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beneficiaries in relief households, 87 percent wero
men. About 81 percent of the beneficiaries having
relief status were heads of their respective house-
holds, and of these 95 percent were men. Single
persons comprised 30 percent of the nonrelief
beneficiaries, as compared with 13 percent of
those having relief status, while married persons
constituted 58 and 73 percent of these groups,
respectively.

The proportion of beneficiaries who received
relief was relatively low at the younger age level,
even though this group had lesser benefit rights.
The number of relief cases among those aged 50
or more was also disproportionately small, which
may be attributable to the fact that the number of
persons dependent upon them for support is
smaller, on the average, than for those in the
middle-age group. In the nonrelief houscholds
beneficiaries aged 30-49 rcpresented about 38
percent of the total cases, while in the relief
houscholds approximately 43 percent of the cases
fell in this age group.

The analysis suggests that the need for relief
was dependent to a significant degree upon the
number of individuals in the beneficiary’s house-
hold, a finding corroborated by a comparison of
the number of dependents in relief and nonrelief
households.” Thirty percent of the beneficiaries
without relief experience had no dependents, as
compared with about 6 percent of the beneficiaries
having relief status (table 8). On the other hand,
proportionately twice as many from the relief as
from the nonrelief houscholds had three or more
persons dependent upon them for financial assist-
ance.

The benefit rights acquired by the beneficiaries
who received relief during the benefit year wero
not significantly different from those acquired by
beneficiaries who received none, Beneficiaries in
receipt of relief during the benefit year had an
average weckly benefit amount of $9.83, while the
average for those not in receipt of relief was about
2 percent lower ($9.62) (table 9). Half the bene-
ficiaries from relief houscholds were allowed a

1 The number of dependents in nonrellef households was obtained from the
registration cards available in the Des Moines offico of the 8tate Employment
8ervice. ‘The number of dependents of beneficiaries having relief status was
the number In the rellef houschold, as indicated in the records maintained by
tho Polk County Emergency Relief Administration, minus the beneficlary.
A check of the number of dependents entered on the rogistration cards and
the number in the relief houschold, when both figures wero available for tho
samo bencficlary, showed that there was little discrepancy between the num-
ber of dependents and the number of persons in the relief household,

Social Security



weekly benefit amount in excess of $10, whercas
only 45 percent of the nonrelief cases were allowed
more than $10 per week. Therefore, the size of
the weekly benefit amount, in and of itself, was
not a major factor in compelling the beneficiaries
to seck relief.’* 'This statement does not imply
that higher weekly benefit amounts would not
have reduced the proportion of beneficiaries (7.7
percent of all beneficiaries) who were forced to
apply for relief during the compensable period.
Rather, it indicates that other factors—number
of dependents, position in the household, and lack
of other means of support—forced claimants to
resort to relief. Many others with the same, or
even a lower, weekly benefit amount were able
to maintain a livelihood without the assistance
of relief grants.

The average potential duration of benefits
allowed to the nonrelief group was 12.2 weceks,
as comparcd with 11.8 weeks to the relief group.
Seventy-five percent of the beneficiaries without
relief experience, as compared with 70 percent of
those with relief status, were eligible for 10 or more
weeks of benefits.  While these differences indi-
cate that the potential duration was somewhat
greater on the whole for the beneficiaries not known
to have received relief, the differences are not of

1 The fact that tho averago weekly henefit amount is slightly higher for the

rollef than for the nonrelief group is probably explalned by the predominance
of mon among the recipients of general relicef.

Table 9.—Number and percentage distribution of bene-
Jficiaries by relief status, weckly benefit amount, and
weceks of potential duration !

Nonrelief Rellof ?
Weekly benefit amount and —_

potential duration

Number | Percent | Number | Percent

Weekly benefit amount:

Al beneficlarles.. ... ... 3,230 100.0 520 100.0
Tessthan $5.00.._ ... _...... 120 3.0 20 3.8
5.00-0.99. . ... 1,075 51.0 243 40.0
1000-14.99 . ... .. cc.a. 1,004 31.0 210 30.0
1500 .. aao. 437 13.6 50 10.0

Average weekly  benefit
amount. ... ....... $0.62 $9.83

Weceks of potential duratlon:

All henefielnries. ..o oo ... 3,230 100.0 520 100.0
Less than 6 weeks.......... 185 5.7 33 6.3
R-0.0 . o eiaea. 641 10.8 126 2.8
10-14.9 ... . ....... 1,133 35.1 100 35.9
¢ Y 1,277 39. 4 180 34.0

Average weeks of potential
duratfon .. coeeinaen.... 12.2 118

8co table I, footnote 1.
yo: Includes cases which received general relief and/or WP A during benofit
ar.
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Table 10.~Number and percent of beneficiaries with
and without relief status in benefit year, by relief and
benefit status !

Rolief and benoflt status Number | Percent
TOtO) e o e ccccccccccacecceccecanan 13,765 100.0
Recelved no relief paymonts in benofit K“’“ ........... 3,271 86.9
Recelved some relief paymonts in benofit year......... 404 13.1
Did not exhaust benefit rights. ... ..o o o... 105 2.8
Exhausted bonefit rights. ... coceeeeneeeccccennns 389 10.3
Recelved rolief payments prior to exhaustion._.... 181 5.1
Received reliof paymonts only after oxhaustion.... 198 5.2

! 8co table 1, footnote 1.

* Includes all beneficlaries who recelved goneral rolief paymeonts alone or
WPA employment and relfef payments. Excluded are 21 claimants exhaust-
ln% benefit rights and 14 claimants not exhausting benofit rights who received
only WPA employment durlng tho benefit year.

sufficient magnitude to be statistically significant.
Limited duration of benefits, in itself, was there-
fore not a significant rcason for the receipt of
relief by beneficiaries.®

Although it might be expected that exhaustion
of unemployment benefit rights would be a highly
significant explanation of the receipt of relief pay-
ments by beneficiaries during the bencfit year,
this was not the case. While 13.1 percent of all
beneficiaries received relief payments during the
benefit yecar, 2.8 percent received relief grants
although they had not exhausted their unemploy-
ment benefit rights (table 10). Among those
beneficiaries who exhausted their benefit rights
and received relief payments during the benefit
year (10.3 percent of all beneficiaries), nearly half
(5.1 percent of all beneficiaries) received relief
payments before they had exhausted their benefit
rights.!® Of the 494 beneficiaries who received
relief during the benefit year, no more than 40
percent received relief payments only after ex-
haustion of benefit rights. Hence, destitution
following exhaustion of benefit rights was not the
primary factor in benecficiaries’ receipt of relief
payments during the benefit ycar.

These findings tend to refute the frequently
expressed opinion that a highev eligibility require-
ment would exclude from benefits most of those
who may be expected to need relief during their
benefit years. The data indicate that many who
qualify for low amounts do not receive relief and

14 8ince the differonces botween the weekly benefit amounts and potential
duration of the two groups wero insignificant, the total amounts of benofits
allowed wero almost identical. The averago potontial benefit rights for the
nonrclief group was $121, as compared with $120 for those in rolicf houscholds,
Furthermoro, the proportion who woro allowed total beneflts of less than $50
was no greater for thoe rolief than for the nonrelief group. -

1¢ In this connection, it should bo noted that 1,009 boneficlarics, or 45 percent
of all beneflelaries, exhausted their bonefit rights within 20 woeks after the
beginning of the bonefit year.
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Table 11.—Number and percentage distribution of
beneficiaries according to exhaustion of benefit rights
by position in household, and number of months
relief was received during benefit year !

Benefits exhausted Benefits not exhausted
Total months of relie! Head of | Sccond- Head of | Sccond-
Total | house- ur% Total | house- nrir
hold worker hold worker
Number of ben-

eficlaries...._. 410 340 70 119 90 20
Percent of total.| 100.0 100.0 100.0 ] 100.0 100.0 100.0
24.6 23.2 3.4 42,9 46.7 311
27.8 28.5 24.3 23.5 24.4 20.7
190.0 20.6 11.4 13.4 12.2 17.2
11.2 11.8 8.6 7.8 6.7 10.3
0.8 10.0 8.0 5.0 4.4 6.9
7.8 5.9 15.7 7.0 5.6 13.8

1 8ee table 1, footnote 1.

that, on the other hand, some who have relatively
high weekly benefit amounts and substantial
duration of benefits obtain relicf prior to rcemploy-
ment. Of the relief cases included in the present
investigation, less than one-fourth would have
failed to qualify for benefits had the cligibility
requirement been raised from 15 to 30 times the
weckly benefit amount.

Amount of Relief During Benefit Year

One-fourth of those who exhausted their benefit
rights received relief for 2 months or less, and more
than half were in receipt of relief for 4 months or
less 7 (table 11). On the other hand, nearly 30
percent received relief for 7 months or more and
approximately 8 percent for 11 months or more.
Of the beneficiaries who did not utilize all their
bencfit credits, more than two-fifths were in house-
holds which received relicf for 2 months or less, and
more than two-thirds in households which received
relief for 4 months or less. Thus, the duration of
relief was considerably less among the housecholds
in which the beneficiary did not exhaust benefit
rights.”® It should be noted, however, that pro-
portionately more households in which the bene-

17 These data do not indicate the total duration of relief, but the number of
months in which relief wasrecelved. Relief might have been granted foronly
a portion of the month.

1 More than three-fourths of tho cases recelving relief during tho benefit
year were accepted within 2 months after tho beneficiary had received his
final check for unemployment compensation. Some houscholds were in
receipt of rellef assistance during the beneflclary’s compensable period and
simply continued to draw relief after the latter had exhausted rights to bene-
fits. Many claimants experienced a perlod of unemployment immediately
before bonefits were payablo and may have deploted their resources before
unemployment compensation wasavailable. A similarstudy based on a dif-
ferent period of time might therefore yield quite different results.
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Table12.—Total numberaof beneficiaries receiving gener-
al relief and cumulative percentage distribution of
beneficiaries with specified potential benefit amounts,
by amount of general relief received during benefit
year

Cumulative percentago distribution by
’l‘ot‘nl potential bonofit amount
Amount of general | IMmber -
of gener-

rollef received ol rellef Loss | g0 s100- | $150- | $200

rociplents| Total | than 69 149 190 or
$50 more
Total number. 494 494 69 135 17 100 57
Less than $10...._ .. 78 15.8 5.8 14.8 | 18.1 18.9 10.3
10-19. .. 621 28,4 18.9| 26.7| 30.7 | 3.2} 33.3
20-29. 80 38.5 33. 4 37.1 37.0 44. 4 40.3
30-39. 53 49.2 42.1 48.2 47.2 56,7 50.8
40-49. 50 59.3 49.3 57.8 50.6 68.0 64.8
50-59.... 30 5. 4 58.0 63.7 61.3 77.4 04.8
6069 ... ......... 30 71.6 62,3 73.3 09.2 78.3 70.1
70-70.. ... . ...... 20 75.5 65.2 78.5 73.2 81.1 75.4
80-80.. . ... ....._. 12 77.9 05.2 80.0 80.3 82.0 75. 4
00-09 .. __ .. _._.._. 22 82.4 78.3 83.7 81.3 84.8 75.4
100 or more. ........ 87 | 100.0 | 100.0 | 100.0 § 100.0 | 100.0 | 100.0

1 Sce table 1, footnote 1.

ficiary was a secondary workor received relief for
less than 2 months and more than 10 months,
On the other hand, the average duration of relief
was not materially different whether the bene-
ficiary was or was not head of the house-
hold.

It is significant that nearly 16 percent of the
beneficiaries who were in need of general relief re-
ceived less than $10 during the entire benefit year
and an additional 13 percent obtained less than
$20. While these figures do not take into account
carnings from WPA employment, they neverthe-
less suggest that an increase in the amount of
benefit payments might have reduced the propor-
tion of beneficiaries who received both unemploy-
ment benefits and relief payments during the bene-
fit year. On the other hand, nearly one-fourth of
those who were allowed benefits of $200 or more
also reccived at least $100 in relief during the
benefit year (table 12). In fact, when the amount
of relief received during the benefit year is related
to the potential benefit amount, it may be ob-
served that those with limited benefit rights re-
ceived very little more relief, on the average, than
those with extensive benefit rights. In general,
it may be said that, during the period studied,
factors other than the volume of unemployment
benefits available—primarily the number of per-
sons dependent on beneficiarics—explain why a
substantial group of beneficiaries received both
relief payments and unemployment benefits during
the same year.
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