Benefit Righté Under Multiple Social Insui‘ance
and Public Retirement Systems

Ipa C. MERRIAM™

At THE TIME tho Social Security Act was
passed, thus laying the foundation for a basic
national social insurance system, there were
already in existence n number of special systems
covering particular groups of the population for
specified risks. The existence of these specinl
aystems poses o number of problems in the inte-
gration of bencfit rights, problems which would
become more pressing—and more easily solved--—
with the expansion of the present socinl sccurity
program into n comprohensive unified national
system.

One of the older and, with respect to the groups
covered, the most inclusive of tho special systems
antedating the Social Seourity Act was work-
men’s compensation. The first statutory pro-
vision for benefit payments in casec of work-
connected injury related to civil employces of the
Federal Government and was passed in 1908.
The first State workmen’s compensation law was
enacted in 1911; by the end of 1935, 46 States,
the District of Columbia, Alaska, and Hawaii had
some provision for replacing the old common-law
liability of the employer andl right of the employce
to sue for damages, with sehieduled benefit pay-
ments to workers injured or disabled—and the
survivors of workers Kkilled—in the course of em-
ployment. In 1943, thoere is still one Sitate with-
out & workmen’s compensation law,

Today, as when the Social Security Act was
passed, the groups covered by such lnws, us woll
as the level of benefits and the extont of the pro-
tection afforded, vary greatly from State to State.
In some States only so-called hazardous industries
are included, in others only employers with more
than a specified number of employces, In vir-
tually all States, coverage is limited to industrinl
and commercial establishments, with agriculture
and domestic service excluded. In 34 States the
employer may elect whether or not to eome under
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tho act, although if ho does not do so ho loseg
the right to plead certain common-law defonses i
case of suit by an injured employce. Tho typo
of injury componsated also varies: 1 State pays
no death benefits; 20 States provide no compon.
sation for occupational discase; and in only 10 i
the occupational disenso coverage at all completo,!

Specinl retirement systems for State and local
employees, prineipally teacliers, policermen, and
firemen, were in existenee in a few loealities prior
to 1000. Many of the carly loeal retiremont
systems were noncontributory, and the pensions
paid ‘represented, at least in part, a deferred
financial compensation for long public service at
low rates of pny. Most of the early State and
local retirement systems, both contributory and
noncontributory, emphasized the value of retire.
nient provisions in wnaking possible the more rapid
advancement of younger cmployees and in at-
tracting to and keeping in the public servico
qunlified personnel who might otherwiso have
taken higher-paying jobs in private industry. It
is only in more recent years that the concept of
social sccurity has reccived much explicit recog-
nition in the development and justifiention of such
systems. Iven today, only about half of all
State and local employees are covered by the ap-
proximately 1,750 systems which are in operation.?

As in the ense of workmen’s compensation, the
nature of the protection afforded varies greatly
from system to system. Most of the local sys-
tems provide retirement benefits related to the
individual’s previous carnings or contributions;
the statutory retirement age varies, but is ordi-
narily lowest for police and firemen. In most of
the systems, retirement benefits are payable only
after long periods of service. A person who
moves to another job usunlly has lis eontribu-
tions refunded but loses all right to benefits.
Some State and local retirement systems provide
disability and survivor benefits, but in many cnses
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only for service-connecled disabilities or deaths
or for survivors of annuitants who elect to take
reduced nnnuities during their own lifetime.

A special retiveinent system for civilian omploy-
ees of the Federnl Government, under discussion
for many years, was finally established in 1920,
Financed partly by employee and partly by Qov-
.ornment eontributions, retirement benefits based
on carnings and length of Federal serviee are pay-
able in full upon retirement at the stntutory
retiremnent age or in reduced amounts upon carlior
voluntary or involuntary retirement. Disability
bonefits related to length of service and earnings
are payable Lo individuals with at least 5 years of
gervice. DPrior to 1042, employces leaving the
Federal service received a refund of their contribu-
tions minus a' small fixed monthly echarge. Amend-
ments to the low in 1942 permit refund of amounts
contributed thereafter only when the omployce
has had less than 5 years of service; the contribu-
tions of persona withdrawing after 5 yenrs are
retained and help pay for a deferred annuity
commencing atage 2.2

Slightly more than 90 percent of the Federnl
civilinn employces are at present covered by the
Civil Servico Retirement Act and two related
gyslems (the Canal Zone and the Alaska Railroad
retirement systems) administered by the Civil
Servico Commission. There are also small sepa-
rato contributory retivement systems for the
officers of the Foreign Service of the State Depart-
ment, for employces and officers of the Federal
Reserve Banks, for civilinn members of the staff
of the United Stales Naval Academy, for employ-
ces of the Examining Division of the Burcau of the
Compiroller of the Currency, and for eomployces of
the Tennessce Valley Authority who are employed
at an annual rate of pny.* The Tennessee Valley
Authority system was sct up afler the passago of
the Socinl Seeurity Act.

In the second half of the nineteenth eentury, the
Federal Government established a system of non-
contributory retireanent benefits for members of
the Federal judiciary and for regular officers and
enlisted men in the aried services. Subsequontly,
Army and Navy women nurses and officers of tho
Public Health Service and of the Coast and
Geodetic Survey were made eligible for similar
. noncontributory retirement bencfits.
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Provisions for compensetion to disabled war
veterans and to their surviving dopendents were
mado by sovoral of the thirteen original Colonies,
and the payment of pensions to veterans of the
armed forces hias been regarded es a public obliga-
tion of the United States since its incoption.
Limited at first to bonefits for disabled vetcrans
and the survivors of men who died as a result of
military servico, the veterans' payments have from .
timoe to time beon extended to give to this special
group types of sccial security proteetion not gen-
crally available before the passage of thoe Social
Sccurity Act or not yet generally available. "Thus,
singe 1933, old-age pensions hiave been payable to -
all veterans of the Spanish-American and carlior
wars, and disability and survivor benefits have
been payable on account of non-service-conneoted
disabilities or dcaths to vetorans or surviving
dopendents of veterans of World War I and carlier
wars whose annual income is less than a specified
amount.® Some States also pay ponsions to
veterans, both those of the armed forces of the
United States and veterans of their militia.

Wit the widespread unemployment of the
1930's thore came o recognition of the need of all
groups of workers for social insurance protoction
against the major threats to loss of individual and
family income in an industrial socioty. The
Social Security Act was intended as the first stop
in the development of a comprehensive and gen-
erally inclusive social insurance system designed to
meet that need.  The omission of agricultural and
domestic workers was regarded ns nceessary for -
ndministrative reasons until such time as the
social insurance agency could gain oxperience in
the recording of wages and the paymnent of benefits.
Tho failure to cover. governmental cmployeces was
in part due to questions as to the constitutionality
of a pay-roll tax on State governments. In the
case of Federal employces, many persons believed
that the bonefits of the existing eivil-service retire-
ment systein made unnecossary further protection
for this group. Sinece the originel Social Security -
Act did not provide survivor benelits, only retire-
ment rights were in question at that time.

While the Social Sceurity Act was under con-
sideration, Congress nlso had bofore it a plan for -
a special retiromont system for railroad workers.
Most of the larger railroadshad cstablished privato -
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pension plans for their employeces. In order to
stabilize the finances and extond tho protection of
such systems to all railroad workers, both the rail-
way unions and the railway oxceutives came to
favor tho transfor of the obligations of theso pen-
sion funds to a public retiroment fund. The
Railrond Retirement Aect, approved a few days
after the Social Sceurity Act, not only took over
persons then on the rolls of these private pension
funds but provided that, in the computation of
benefit rights for persons votiring subsequently,
railroad service prior to the passage of the act
should bo taken into acecount. This crediting of
prior servico was possible becauso of the existenco
of employment records maintained by the railroad
industry over many years. Contribution rates for
railroad workers and employers were fixed at a
highor rate than under the Social Security Act, in
order to mako possible bencfits close to those
alroady promised under the railroad pension plans;
a8 o rosult, railroad retirement bonefits are nt a
considerably higher level than thoe monthly rotirc-
mont bencfits paid under the Social Sceurity Act.

Limitations in the Protection Afforded by
Multiple Systems

Tho most serious consequenco of the piccemenl
development of social insurance and the continued
cooxistence of several separato systems, cach lim-
ited in scope and coverago, is the gaps in protection
which result for workers who move from ono type
of employment to another. The individual who
romains throughout his life in Federal employment
or in eomployment with a partioular local govern-
mental unit having a retirement system, the rail-
rond worker wlho retains his railroad job until
rotirement age, or the worker in commorce and
industry all of whose einployment is covered under
tlro Social Security Act—theso persons’nre reason-
ably well protected, in somo cases well protected,
against the loss of ineome upon retirement. But
the man who worksg part of the year in tho railroad
track gang and part of the year takes whatever
other jobs he can find; the worker who is some-
times employed in industry and at other times in

- agriculture, and tho public official who moves from
onc position to another may find himself unable to
qualify for retirement benefits under any system.
If he does qualify under one, the size of his benefit
may be very small, because of the limited period
of sorvice on which it is based,
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Conversely, multiple systems ereale probloms
of duplication and overlapping of benefit rights,
Some workors, becnuse of tho accident of the
timing of their movement between systems, ang
the nature of the cligibility provisions involved,
may acquire rights to substantial benefits under
two or more systems. Most existing retirement
systems temporarily disqualify n worler for bone
fits if ho roturns to work in employment covered
by tho system, but disrcgard any other employ.
ment which ho may take. Although n person is
most likely to find a job in his own occupation, it
is probable that, during a period of full employ-
ment such as the present, a considerable number of
persons receiving Federal civil-service or State,
local, or railroad retirement benefits will work in
jobs covered by the Soecinl Sccurity Act and build
up suflicient eredits to become entitled also to its
old-age benefits.

If tho bencfits of each retivement system wore
strictly or even closely proportional to the minount
of contributions paid by the worker or the length
of his serviee, such duplication of benefits might
bo ontirely justified. Not only the basic nationasl
systemn, however, but most of the special systoms
have given some recognition to the nced for
adequate protection and to the gaps in covered
cmployment by weighting the size of tho benofils
relative to previous wages or contributions in
favor of persons with low aggregate amounts of
credited carnings. This result may be achioved
by giving the worker credit for prior carnings on
whiclh he hins not paid contributions to the system,
or by relating benefits to average cnrmings in a
recent period, with little regard to the length of
time hie has been in the system. Many systoms
also provide a fixed minimum benefit for porsens
with credited emnings below a specified sum,
and the amount of the veterans’ henefit has no
relation to previous earnings. The weighting of
the benefit formula is perhaps greatest, for bene-
fits related to carnings, under the Socinl Seceurity
Act becanse of the attempt to make some provision
for persons who were already closo to retirement
nge when the systom was established. However,
even under the civil-service system, which has
been in operation for 23 years, the employce's
contributions purchased only 13 percent of tho
avernge annuity granted in 1842 while 87 percent
was provided by the Government.

Duplication of benefits will thus in most ¢ases
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mean that tho individual is reeceiving a double
subsidy from public funds, while othor porsons
with only slightly different employment experience
recoive no benoefits or only vory limited amounts,
At tho samo timo it is worth noting that, beeauso
of the movemnent of workers in and out of covercd
employment and the oxcossive drains on the fund
which might result from a large number of pay-
monts to persons who had beon in the system for
vory short periods, oven old-age and survivors
insuranco—at presont tho most inclusive pro-
gram-—cannot afford to provide a minimum benefit
at as high a lovel as would bo desirable and feasible
if the program covered all employed workers, Thus
the inequities and inequalities in the proteetion
afforded workers with differing job histories are
incrensed.

In somo of tho KEuropean countrics which have
faced tho problem of benefit rights under multiple
socinl insurnnco systems, elaborate mechonisms
have been developed for transfers of benefit credits
among systems. If established on a broad enough
baso, such mechanisms can climinato both loss of
benefit rights due to gaps in coverago and duplica-
tion of benefit payments for the same risk. To be
cfleetive, however, they necessitate complieated
and costly administrative arrangements, In this
country, a substantinl number of Stale and local
teachers’ retirement systems provide for transfer
of credits from one teachers’ system to another.
In some cascs tho transfor privilege ig limited to
systems within a single State, in others it applies
ncross Stete lines.  Some localities pormit transfor
of service credits among all their systems, but,
more frequently between police and firo systerns
only. Relatively fow of the gonoral State and
locnl retirement systeins have such provisions. A
mechanism has been doveloped in the intcistate
bonefit-payment plan for the payment of unem-
ployment benefits to eligible workers through the
agency of a Stato other than tho one in which the
rights were earned. DBut, in spite of considerable
study, no feasible plan for pooling of wage credits
for workera employed in more than one State has
beon developed or placed in operation.

The problem of pooling wage crodits for the
long-term benefits has attracted relatively little
attontion, partly beeauso the number of porsons
recoiving duplicate benefits or failing to qualify
because of divided coveragoe is still small, partly
because tho Social Sccurity Aect is conceived to
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have established a national social insurance
systom which will in timo, cover all employed
workers. . o

Basic and Supplementary Insurance Protection

The completion of the basic social insurance
structure on the foundation laid in the Social
Security Act need not and should not lead to the -
disappearance of speciel systoms. A comprehen-
sive national social insurance systern would provide
a basic protection against income loss dus to the
unemployment, the sickness or disability, the
rotiremont, or the death of the wage earner or
self-omployed person. Many individuals would
wish to build on this basic protection through
individual savings or privato insurance. There
are good reesons, also, why particular groups
should obtain supplomentary protection through
publicly sponsored arrangements.

For roasons similar to those whichk have led
meny private employers to continue or establish
private pension funds providing benefits supple-
mentary to old-age and survivors insurance
benefits, tho Government as employer—whether
at the TFederal, State, or local level-—would
probuably wish to maintain supplementary rotire-
ment systoms for its employces, Apgain, the com-
mon-law liability of the employer for work-con-
neeted injuries may justify socially-provided sup-
plementary protection for workers disabled in the
course of omploymont. In workmen's compensa-
tion legislation, also, there has been an additional
purpose—that of encouraging employers to take
provontive measurcs agninst industrial aecident
and disease, Finally, the Nation would wish to
recognizo tho special sorvice of veterans to their
country by itho panyment, to vetorans disabled as
a result of military service or to their survivors,
of benefits supplementiry to those of the basic
system. In all these cases, however, since the
coverage of the basic system would be complete,
tho benefits of the special system could safely be
made supplementary in amount, ns they cannot
be while the coverage of the general system is
limited. '

Existing Provisions With Respect to Multiple
llencfits '

In general, the existing proyisions of the Social
Sccurity Act with respect to benefit rights are con-

7



sistent with the assumption that it is the basic
national social insurance systom,

Parallel, old-age, survivor, and disability benefits.—
The monthly old-age and survivors benefits under
the Social Security Act are payable irrcspective of
any benefits which the individual may be receiving

from another system. Overlapping may occur,
consequently, with respeet to railroad and eivil-
service or otlier governmental retirement bencefits,
voterans’ age pensions, and for survivors with
respect to workmen’s compensation and veterans’
benefits. There are no statisties indieating the
number of persons roceiving benefits under more
than one system concurrently; although the num-
ber is undoubtedly small at present, it could be-
come substantial in the future il no changes were
made in existing provisions. Special studies have
beon made of the combined benefits received under
old-age and survivors insurance and under worl-
men’s compensation by survivors of persons killed
in several recent mine disasters. In a number of
cases the combined monthly benefits payable dur-
ing tbe period while workmen’s compensation was
received were found to be considerably in excess of
the previous earnings of the worker.

There is likewise no provision in cither thoe Rail-
rond Retiremont Act or the Civil Sorvico Rotire-
ment Act which would limit the annuities payable
under those systems when the worker is receiving
an old-age bencfit under the Social Sceurity Act.
The Railroad Rotirement Act, as amended in 1042
provides for the crediting of both prior and current
military service during a war-service period, for the
purpose of determining ecligihility and benefit
amounts. The employee pays no contributions for
such credited war-service periods; the ndditional
benefits are financed by special appropriations.
To prevent duplication of benefit payments based
on the same periods of servico and both financed
from public funds, it is further provided that, if an
individual is receiving a veteran’s benefit (“any
other gratuitous benefils payable on a pertodic
basis under any other Act of Congress’) bnsed on
the same poriod of military service, his railrond
retirement benefit shall be r¢duced by the propor-
tion by which the period of military service in-
ereased his total years of service or by the amount
of the voteran’s bencfit, whichever would result
in the smaller reduction.

On the other hand, the Civil Serviee Rotirement

Act, ns amonded 1n 1940, specifically provides fop
crediting of periods of military servico® in the
computation of civil-service retirement or dis-
ability benefits—with full credit if the employce
pays voluntary contributions covering the period,
and with the Government’s sharo of the annuity
oven if he does not so contribute—even though the
worker is receiving o veteran’s benefit based on the
samo period of military service. No provision
has yet been made to finnnee these ndditional
civil-sorvige rights., Under the amended, ns
under the earlier, civil-service retiremnent law,
any periods of military service on the Dbasis of
which an individual is reeeiving retircinent pay
(i. o., noncontributory militnry rvetirement bene-
fits) are to be excluded in the computation of thoe
civil-service benefits.

All the veterans’ benefits arising out of service-
connected disabilities are paid irrespective of
other bencfits payable or of income from cmploy-
mont or any other sourde. The payments for
non-service-connected disabilities, except for the
old-age pensions to veternus of the Spanish-
Anmerican and entlier wars, are subject to an in-
come limitation. Although the limit is relatively
high—%1,000 for a single person, $2,500 for a
family— it ean operate to prevent some overlapping
of benefits, since socinl insuranec payimnents are
treated for this purpose like any other type of
income,.

Disability benefits are paid under the Civil
Service Rotircinent Act to employees with 5 or
more years of credited service who become totally
disabled for work in their usual grnde or class
of position. If the disability is of work-conneeted
origin, the employee would also be eligible for
workmen'’s compensation under the lfedernl -
ployees’ Compensation Act. In such eases, the
individun] is permitted to choose which of the
two benefits Lo wishes to receive. Similar pro-
visions are found in many of the State and loeal
retirement systems which pay disability benefits;
tlie worker may draw cither the benefit from the
rotiroment system or a benefit under the Stato
worlamen'’s compensation law but may not reecive
both.

Early in 1942 the Social Security Board becamo
responsible for making temporary monthly pay-
ments to dependents, residing in the United Statos,

¢ For s porsen In lurlough or leavo-without-pay sintus from hils Govermnent
Job.
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of civilians, primarily emmployces of contractors at
outlying bases, who were killed, injured, or de-
tgined by cnemy action occurring outside the
United States. These payments wore financed
‘by an alloeation from the President’s Emergency
Fund. Sinco this emergency bonefit was to be
paid entively from public funds, provision was
‘made by the Board to prevent coertain types of
duplication of theso benefits with any rogular
survivor or disability benefits which might bo
payablo. In general, tho amount of any noncon-
tributory Government bonefit, such as workmen'’s
compensation or veterans’ payments, to which
tho individual was ontitled was subtracted from
the emergency benefit.  Only one-halfl of a benefit
townrd which the worker had paid contributions,
such as a survivor benefit under the Social Seeurity
Act, wns subtracted from the cmnergeney benelfit.
Thus an individunl was assured of combined
benofits at least equal to the emergency benefit
and of a higher amount if he was entitled to a
contributory benefit or to a noncontributory benefit
larger than the emergency benefit.  Paymentsunder
any of tho special life insurance policies available to
members of the armed forces were disregarded as
being in thenature of private income despite thefact
that these benefits are also peid in large measure
from public funds. Unemployment benefits wero
also disregarded ns wero any carnings of the de-
pondent reeoiving the cmergeney war benefit.
The emergency program was cnlarged in October
1042 to include certain mombers of civilian defenso
organizations injured or killed in lino of officinl
duty in this country.

In December 1942, Congress provided for pay-
ment of benefits to employces of the Govermment
or of contractors disabled, killed, or detnined by
enemy naction outside the United States through
the U. 8. Employeces’ Compensation Commission.
Tho only provision with respeet to duplicnto bene-
fit rights which was retained was a disqualifica-
tion of persons veceiving workmen'’s compensation,

Nonparallel old-age and survivors insurance
benefits—An individual may be concuirently
oligible for more than ono social insurance boene-
fit, not only becnuse of the existenco of separato
insurance systems but also beeause of tho possi-
bility of acquiring benefit rights under a singlo
systemn on tho basis of more than one wage record
or cmployment experience. This possibility re-
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sults from tho provision of depondents’. bencfits.
Thus, under thoe present old-age and survivors
insurancoe system, a woman may qualify for re-
tiroment benefits on tho baais of her own earnings
and for supplementary (wife’s) or survivor bene-
fits on the basis of her husband’s emrnings. A
widow may be eligible for survivor bonefits on the
basis of both lhier husband’s and her child’s wages,
A child may bo entitled to survivor benefits on
the basis of both its mother’s and its father's wages.
The Socinl Sceurity Act now provides that in all
cases of dual entitloment under title IT the indi-
vidual shall receive the larger of the two benefita.

Under a unified social insurance system pro-
viding disability and unemployment benefits, the
cases of concwront cligibility for more than one
benofit would bo still more numerous.
to nssure family, as well as individual, sceurity
the socinl insurance system should provide bene-
fits to a worker’s surviving dependents on the
basis of his earnings. Thero is no sound reason,
howovor, why an individual who happens to qualify
both as a dependent and a worker should receivo
two benefits for the samarisk. The social purpose
of tho system is satisfied if ho reccives tho larger of
the amounts to which he is entitled.

Unemployment compensation and other benefits.—
Somoewhat differont problems arise in the case of
individuals entitled to receive both long-term
and curront benefits. Such instances occur most
frequently at present in the case of unemploy-
ment benefits and various types of rotircment,
survivor, or disability benefits. .

In somo countries a person is automatically
disqualifiecd for unemployment insurance upon
reaching rotirement age. Our social insurance
systom, on tho contrary, recognizes that there is
no fixed ape of retircment; many workers who
have passed the minimum statutory rotirement
ago are currently employed and accumulating
credits toward future old-age benefits. If such
workers become temporarily uncmployed, they
ghould be able to draw uncmployment benefits
to compensato for their current-wage loss and not
have to apply for old-age benefits until thoy are
ready Lo retive mnoro or less permanently. '

A worker may also filo o claim for old-age

In order -

benefits beeause he wishes to freoze his benefit .

amount at a time favorable to himself and continue
working. Whon lhe becomes unemployed, he
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will be entitled to both old-age mnd unemploy-
ment benefits. Similarly, a worker who retires
but returns to work may later find himself eligible
for both types of benefit. In both cases, the worker
should rccoive benefits to compensato for the
wage loss, but there is no sound reason for doubloe
compensation. Since the unemployment benefit
will ordinarily be the higher of the two, it will
usunlly be to his advantago to draw this benchit
so long ns ho is entitled to it. A unified socinl
insurance systein could provide, as is now done
for old-age and survivors insurance benefits, that
the worker should reeccive the higher of the two
benefits to which ho is entitled.

The same result is achicved at present, though
at the expense of more complex administrative
arrangements, in the 27 States which provide that
a worker shall reccive in unemployment benelits
the differonce between his computed benefit
amount and any Federal old-ngo benefit received
for the same period. The worker in sueh caso
receives his monthly old-age benefit check and
one or more supplementary weckly payments from
the uncmployment compensation agency. Six
States completely disqualify a worker for unem-
_ ployment bonefits if he is recciving old-age benec-

fits. In theso States the worker will in most cases
receive the lesser of the two amounts to which
he is entitled. The remaining States pay uncm-
ployment bencfits irrespcetive of tho reccipt of
old-nge benefits, Railrood retirement payments
are treated under the State unemploymnent com-
. pensation laws in the same manncr as old-age
benefits under the Social Seecurity Act. In 9
States the unemployment benefit is redueed by the
amount of any payment from a private group
pension plan., Insofar as such payments arc in the
nature of privato insurance, comparable to income
from an annuity purchased by the individual or to
othor savings, this disqualification would scem to
have little, if any, justification.

At the time most of the Stato unemployment
compensation laws wero passed, the Soeial Sceurity
Act did not provide survivor benefits. The pro-
visions in the Stato laws governing tho relation of
unemployment and old-age benefits have not been
extended to apply to survivor benefits, It has
been argued by some persons that, since the sur-
vivor bonefit is based on the deccased worker’s
wage record while the unemployment bonefit ia
based on the individual’s own wage record, tho
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two arc not duplicative in purpose. This position
is hardly consistent, however, with the provision
in tho Social Sccurity Act suspending payment of
survivor benefits for months in which the sup.
vivor carns $15 or moro in covered omployment,
If the survivor benefit is intended to providoe o
substitute for wage income, presumably the per.
gon who is eligible for another benefit also com.
pensating for wage loss should receive the larger
of tho two benefits but not both., On the other
hand, when, as in Great Dritain, a surviving
widow is paid a monthly benefit whether or not
she is employed, it is not approprinte to redues
her unemployment benefits beeause she is receive
ing a survivor benefit.

Four State unemployment compensation laws
disqualify o worker for unemployment benefits if
he is reeciving Federal or State workmen’s com-
pensation for temporary disability, and one State
disqualifies a worker if hc is receiving any payment
for loss of wages. The uncimploytment benefit is
reduced by the amount of any IFederal or State
worlanen’s compensation payment for temporary
disability in 22 States and by the amount of eny
payment for loss of wages in 3 States. Most
workers who are totnlly disabled would boe auto-
matically disqualified for unemployment benefits
by failure to meet the requirement of ability to
work. A partinlly disabled worker may, howover,
be ablo to take a job, perhaps in a different occu-
pation from his customnary onec. Since his partial
disability benefit represents o continuing com-
pensation for loss of ecarning capacity, it would
scem inconsistent and inequitable to reducoe the
unemploymeont henefit he could receive nn the basis
of his lowered earnings,

Multiple unemployment benefits.—Becnuse of the
existenee in this country of 51 Stato unemploy-
ment compensation laws and a separate system of
railrond unemployment insurance, n worker might
draw two or moroe unemployment benefits at the
samo time, if there were no oxplicit provision to
tho contrary. All but 5 of the State laws disqual-
ify a worker for benofits in weeks for which he
recoives (or in somo States secks) benefits under
another unemployment. compensation law. Such
disqualification provents simultaneous rececipt of
benefits from more than one system; if they remain
unemployed long enough, some workers may still
draw benefits from two systems successivoly for
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an aggrogato of more than the usual maximum
numbor of weoka., -

Emerging Patterns of Benefit Interrelation-
ships

The social insurance program in this country is
at present in a transitional stage. Starting from
o number of separato systems providing limited
prolection for special groups, it is doveloping to-
ward o comprehensive national system providing
basic protection to all workers and their families
with supplementary benefit rights for special
groups where justified. Tho problems of benefit
interrclationships among multiple systems—hoth
the problems of gaps in proilcetion and of dupli-
eate rights—nare most acute in this transitional
period when tho largest of the systems is still lim-
ited in scope and coverago.

If no chnnges are mado in tho present system,
the numher of persons who can qualify for bene-
fits from more than ono socinl insurance system
may be expected to inerense rapidly during the
next few ycars as a result of full employment op-
portunitics and the still relatively low number of
years required to attain fully insured status for
old-nge and survivors insurance. At the samo
time, substantinl numbers of workers previously
in employments covered by old-nge and survivors
insurance are losing insurcd status and facing a
permanent decrense in their old-nge benefits be-
cause of the time now spent in the armed forces

or in civilinn Government employment, particu- .

larly in arsennls and shipyards. Other workers,
proviously employed in agriculture, are acquiring
what may bo o very ephemeral protection based
on their present employment in covered industry,

Basic and supplementary benefits.—'There is only
ene completoly satisfnctory solution to the prob-
lem of gaps in protection—that is extension to all
employmonts of the coverage of a national system
providing a minimum basgic protection. Such
extention would also greatly simplify the problem
of assuring appropriante relationships among the
bonefits of multiple systeins.  Where there are two
systems with mutually exclusive coverago, it is
extremely difficult to devise benefit formulas for
the two systems that will be equitable both for
persons whose entire employment is covered by
enly one of the systems and for persons wloso
cmployment is divided between the two, On the
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other hand, if one of the systeins covers all employ-
meont whiloe tho other is limited to a special segment
of employment, it is relatively easy to make the
benefits: of tho limited system appropriately sup-
planent those of thoe basie system.

It is not possible within the limits of this article
to discuss in any detail the methods which might
be followed in integrating benefit rights under all
tho oxisting special systems with the bonofits of a
comprohensive national system. Howaever, cor-
tain gencral patterns of relationship may be sug-
geated, The simplest pattorn would be that of a -
single insurance system, paying basic benefits to all
qualificd workers and augmented benefite to
certain groups of workers by whom or on whose
belinlf special contributions had been made Lo the
system. Thus Governmont ecmployces might pay
a higher contribution rate and receive a rotirement
benefit ineroased in proportion to the number of
years spent, in Government servico; or veterans
and workers disabled in the eourse of employment
might receive monthly benecfits higher by o fixed
pereentage than the basic monthly benefit, with
tho additional cost financed by special employer or
Government eontributions.

It is not likoly that such an all-inclusive social
insurance system will gome into existenco in this
country or in any other country whore the estab-
lishment of tlie basic systom has followed that of a
nuinbor of spocial systoms, And, if supplementary |
benefits are to be paid to certain groups, there are
certain advantages offsctting tho administrative
disadvantages in their payment by an ageney othor
than the national social insurance agency. Assum-
ing separate systoms, tho sitnplest and tho most
desirable arrangement would be for the - basie
benefits to be paid irrespective of any other benefit
rights and for the special benefita to be adjusted to
supplement the basic bencfit, This may not,
however, be feasible in every case. ‘

Federal retirement and disability benefits,—An
appropriate adjustmont of supplementary retire-
ment bonefits could be effected relatively easily
by relating the benefit of the special system to the
individual’s oarnings in employment covered by
that system. The benefit level of the special
system should then be such as to yield amounts
which i added to the basic national system
benefit for a workor, all of whose employment had
been covered by the special systemn, would give a
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combined benefit equal to the desired percentago
of his previous earnings and the desired fraction
higher than tho basic benefit. A worker who had
been in Government employmont throughout his
working eareer and ono who had beon in such
employmoent for only a brief time would ecach
receive a basic benefit rolated to his entire earn-
ings; the former would receive a relatively large
and the latter a relatively small supplemontary
benefit. The former would have paid sub-
stantial, the latter very limited, contributions to
the special system. Disability benefits payable
under a civil-service retivement system could bo
similarly adjusted to supplement the disability
benefite of the national social insurance system.

State and local relirement benefits,—Where tho
supplementary retirement system is Iederal,
Congress can assure the appropriate relationship
of the special benefits with those of the national
social insurance system. The problem is a little
different where State and local retirement systems
are concerned. In the design of the national
system, o choice must bo made between payment
of the basic benefit irrespective of any other
parallel benefit which the individual may be
recoiving—with the knowledge that in some cnses
the spccial benofits may not bo appropriately
adjusted—or of adjusting the basic benefit to the
State or local benefit. If the latter course were
followed, some distinction might be made between
contributory and noncontributory bonefits.
Thus, the entire amount of a noncontributory
bencfit but only half of a benefit toward which
the individual had contributed might bo deducted
from the basic system benefit.

Any such adjustment in the basic benefit would
weaken the protection of the national system and
discourage, if not prevont, the most appropriate
adjustment of the benefits of any local system to
those of the national system. It would soem
preferable to accept some duplication. The high
level of contributions (employeoe and govern-
meontal) tbat would be required to maintain full
benefits under the State and local systems in
addition to coverage under the national system
could safely be counted on to reduce such dupli-
cation to a minimum. The wiser clioice for the
national system would, therefore, appear to be the
payment of retirement benefits irrespective of any
parallel benefits received from another system,
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Veterans' benefits.—A somowhat differont set of
problems is involved in the integration of voterans’
sorvict-connocted benefits with the disability and
survivor benefits of a comprchensive national social
insurance systom. The justification for supple.
mentation of the basie benefit applies, of course,
only to disabilitics or deaths of service-conmected
origin, While the vetoran’s benefit, like n special
rotiroment system benefit, is based on a portion of
the individual's total period of sorvice which is also
credited wnder the comprehiensive system, the
veteran’s benefit is not aud probably should not be
similamly related to enrnings during the period of
military sorvice. Onoway of making the vetoran's
benefit supplementary to the basic benefit would be
to have the veteran’s benefit e fixed proportion of

" the basic benefit for persons who qualify under the

national social insurnnco systom. Alternatively,
the Veterans Administration might subtract the
amount or some part (perhaps half) of the basic
benefit from the veteran’s benefit otherwise pay-
able.

If some such adjustment in the present system
of veoterans’ service-conmected bencfits wero not
adopted, it would be necessary, though less logieal,
to reduce the amount of the basic benefit when
veterans’ benefits were payable.  The extent of the
reduction would depend on tho extent of the
speceinl recognition which it was desirved to give to
voterans. It would probably bo most equitable to
make the reduction proportional to the nmount of
the basic benefit rather than to the amount of the
veteran’s benefit, sinee the latter is not related to
the individual’s previous earning level,

Workmen’s compensation.—Decision as to the
relationship which should obtain between the dis-
ability and survivor benefits of the national social
insurance system and workinen’s compensation
payments is, ns in the case of State and local re-
tiroment systems, complicated by the different
lovels of government involved, and the marked
variations in the adequncy of the protection now
afforded by the differont State workimen's comn-
ponsation laws. The pattern followed night bo
tho same for workmen’s compensation as for Stato
and local retirement benefits. That is, the hone-
fits of the basic national system might be paid
irrespective of any workien’s compensation
received, on tho assumption that the latter benefits
would be modified to becomne supplementary in
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character. Such en adjustment is not at all
inconceivable. In very fow States are disability
penefits paid for the remainder of the worker’s life
or survivor benoefits until the children are grown.
The usual limitation on the duration of workmen'’s
componsation paymonts is from 3 to 5 ycars. If
the samo aggregate amounts wore paid in smaller
woekly or monthly sums over longer periods of
timo when basic benefits wero also payable, the
worker would have a protection in the case of
worl-connected injuries that would be truly sup-
plementary to the protection of the basic insurance
system.

Opinion may differ sharply as to the probability
of any such ndjustment in existing State workmon’s
compensation logislation. The continuing liability
of the employer under common law for injuries
sustained by his workers makes it most unlikely
that State workmen’s compensation laws would
disappear. ITowever, the degroe of ndjustment
to the benefits of the basie system would cortainly
differ greatly from Stato Lo State, and it is probable
that there would bo considerable duplication of
bencfits in some States and no supplemontation in
othors. Conscquently, some may consider it
preferable o ndjust the benefits of tho national
system to tako acecount of any workmen’s compen-
sation received.

A relationship similar to that which now obtains
between civil-service disability benefits and work-
men’s compensation payments to Federal om-
ployees could be achieved by denying the benefits
of tho basic systemn to any worker who was receiv-
ing workinen’s compensation payments. A worker
who for any rcason chose to draw tho basic systomn
benefits could refrain from claiming worlmen’s
compensation. So long as medical care was avail-
able under workmen'’s compensation but not under
the national social insurance system, this might
present some workers with a diflicult choice. An
alternative and perhaps preferable arrangement
would be to reduce the basic benefit by the amount
of any workmen’s compensation panyment reccived
by the worker. "I'he worker would thus be assured
of receiving in all enscs the full protection of the
national insurance systom; his combined benefits
‘would be highor than thoso of the basic system in
States paying higher workmen's compensation
benefits. The eflect of such an adjustment on total
benefit rights would be the same as that which
results from payment of the higher of two benefits
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for which the worker quelifies under the unified
systom. |

Supplementation of current weekly benefits.—The
discussion of supplementation thus far has related
to long-term monthly rotirement, disability, or
survivor benofits. Is there any justification for

_concurrent supplomontation of one short-term

benefit by another short-term benefit for the same
risk? The question would arise with respect to
gickness benofits under the national social insur-
anco systom and temporary disability bonefits un-
dor workmen’s compensation or veterans’ logisla-
tion. Tho forco of the argument for recognition of
special service through supplementary benefit

rights is greatly wealcencd whon the benefit is pay-

able for no more than 20 or 26 weeks, In the first
placo, tho current benefit is ordinarily larger in
rclation to provious emrnings than tho long-term
benefit. If the basic current benefit (including an
allowanco for dopendonts) were already 690, 70, or
80 percent of the worker’s provious ecarnings, thero
would be littlo or no room for a supplomentary
payment,

Whatever rolationship is established betwcen
tho monthly benefite of the basic and of the vet-
erans’ systom, it might consequently be desirable
to provide that the weekly sickness benefit undor
the national system bo reduced by tho amount of
any voleran’s teinporary disability benefit re-
ceived.  Similarly, even though tho monthly dis-
ability and survivor benefits of tho basic system
wero paid irrespeetive of any workmen’s com-
pensation paymeonts, it might be thought desirable
to reduco tho weekly benefit by the amount of any
workmen’s compensation payment. In other
words, in the design of tho basic system itself,
provision would be made to prevent duplication
of current bonoefits, At the same timo the workor
would bo assured of an amount equal to the higher
of the two benefits to which he was entitled. -

It was suggested carlier in this discussion that
if an individual qualified for two of tho benecfits of
tho unified social insurance systom, whether for
tho same or different risks, ho should always rocoive
the higher of the two benefits, but not both. The
same principle might bo followed with respoct to
any ovcrlapping rights to current benofite under
the basic systemn and long-term benefits under
any other systom. Tho desired result would be
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achieved by subtracting from the basic weekly
benefit any other benefit payablo. One excoption
might be desirable. Benefits received 2s com-
pensation for loss of earning capacity—such as
partial disability benofits and concoivably retire-
ment benefits paid at vory early ages to persons in
hazardous occupations such as police or firo
service—might be disregarded.

The goncral pattern of benefit rights under o
unified and comprohensive social insuranco systom
might thus involve tho deduction from tho cur-
rent weekly bonefits of tho basic systom of any
other benefits currently received as compensation
for wage loss (including the long-term benofits of
the basic system), and tho payment of the long-
term benefits of the basic system without regard
for any benefits received from special publie
retirement systems, and—according to tho alter-
native preforred—with or without adjustment to

take account of workmon’s componsation and
votorans’ service-connocted paymnents.

Any patterns of rolationship which wore devel.
oped would noed to be modified in dotail to f
the specinl circumstances and tho special charae.
toristics of tho different supplemnontary insuranes
systems. There would have to bo special Provi-
sions also to protect the accumulated rights of
persons now on the rolls of special contributory
gystems or nearing retirement age. Sueh dotoails
can bo worked out. Tho essential feature of the
structure is the comprehensive and inclusive basie
protection furnished by the national social insur-
ance system., Without this, the pattern will
continue to be ono of confusion and of unequal
and patchwork security. With a comprehoensive
national systom, special protections can be builg
upen the firmn guarantee of basie social insurance
rights for overyono.

Public Assistance as a Resource in the Mobili-
| zation and Utilization of Labor’

A RECOGNIZED RESPONSIBILITY of the public
assistanco agoncy is that of giving appropriate
cooperation to other governmental undertakings
that dircctly affect the wolfare of individuals,
The unprecedented wartime demand for man-
power—ifor the armed forees, for the production of
war materinls and essential civilinn supplies, and
for agricultural production—is neccessitating the
recruitment of overy available worker not alrcady
performing cssential services outside the regular
labor market. DBy cnabling persons in need of
employment to obtain or to accept work, the
.public assistance agency can imploment the War
Manpower Commission’s objective of full cm-
ployment, and at the samo time can dischargo a
part of its own responsibility for helping indi-
viduals meet their financial requirements.

The major function of the public assistance
agency—that of providing assistance and other
services to persons in need—is basic to the welfare
of the people and in itself constitutes the most

approprinte service that the public assistance
*A staternent propared In the Division of Adininistrative Survoys, Burean
of Publlo Assistance. For statistics on the numbor of reciplonts of the

spoclal Lypes of publio assistance and on trends in ease openings nnd closings,
soé pp. 24-31.
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agency can render to the Nation. In relating its
activities to thoe objectives of the War Manpower
Cominission, the primary responsibility of the
public assistance agency is that of defining and
performing its own functions; within this frame-
work the agency can then develop methods
whereby the appropriate exercise of these fune-
tions may implement the operation of other
governmental programs, It is through the pre-
vision of money payments and other services that
the public assistance agency can help individuals
to avail themselves of opportunitics offered by
other programs to the mutunl advantage of hoth
the individuals and the programs.

In an exantination of mothods whereby the
agency can onable individuals to avail themselves
of employment opportunities, it must first. of all
bo recognized that work is neither possible nor
suitable for many recipients of old-age assistance,
aid to the blind, and aid to depondent children.
Many -aged and blind persons are too old or toe
severoly handicapped in othor ways to accopt
omployment. Similarly, miny recipients of aid
to dopendent childron are not potontinl workors,
sinee the personal earc and supervision they are
giving their children far outweigh the value of
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