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PREFACE 
The unemployment insurance system in New York State pro

vides compensation for unemployment which occurs in unbroken 
spells of full weeks or in multiples thereof. The New York law 
makes no provision for "partial'' unemployment which occurs 
within periods of less than seven consecutive days in duration. 
Meanwhile, forty-six other jurisdictions (States and territor~al 
agencies) paid benefits for partial unemployment in 1940. LegiS
lative provisions and procedures are matters of controversy, how
ever, and costs have not been determined with precision under 
varying conditions of employment. It has been demonstrated that 
partial unemployment is "convertible" into "total" unemploy
ment through the adaptation of employers' work schedules to con
form to legislative provisions. In New York State a new and 
unconventional "day-base" plan has been proposed, which would 
extend the Law's protection to cover all full days of unemploy- · 
ment, excluding only that form of fractional unemployment which 
occurs in less-than-day units. 

As this Bulletin is published, the final solution of the problem 
remains for the future. Three consecutive reports, however, have 
been submitted to the Governor and to the Legislature by the 
Industrial Commissioner. Extensive studies have been made. The 
significant documents prepared since the publication of the I nterirn 
Report, referred to below, appear in the pages of this Bulletin: 

The original New York State Unemployment Insurance Law 
(effective April 25, 1935) provided that the Industrial Commis
sioner appoint a committee of not more than three persons to make 
a study of partial unemployment and to make recommendations 
to the Commissioner in respect to provisions for the inclusion of 
benefits for partial unemployment in the Law. The Committee, 
appointed by the Industrial Commissioner in accordance with the 
Law and consisting of Herman A. Gray, Chairman, :Marion B. 
Polsom, and George Meany, submitted an Interim Report on the 
subject to the Commissioner who transmitted it to the Legislature· 
on Pebruary 1, 1938. This Interim Report, prepared at the request 
of and in cooperation with the Committee by the Bureau of Research 
and Statistics, Division of Placement and Unemployment Insur
ance, Department of Labor, was concerned mainly with a descrip
tion of the nature and scope of the problem. No atteinpt was made 
to reach final conclusions. The Committee made no recommenda
tions other than for continued study and the Legislature amended 
the Law to postpone the due dates of a further report until Feb
ruary 1, 1939. 

Accordingly, on February 1, 1939, the Industrial Commissioner 
to~ubmitted the ~~cond Report on Partial Unemployment to the Legis
lature, compr1smg the report and recommendations of the Com
mittee and an administrative study of partial and total unemploy
mt>nt beudits prepared by the Bureau of Research and Statistics. 
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The Industrial Commissioner did not feel that the time was then 
opportune to extend the eo>erage of the Law to partial unemploy
ment The Dinsion of Plaeement and rnemployment Insurance 
was in the midst of a sweeping re<>rganization of its procedure for 
paying benefits for total unemployment. and it was dt>emed unwise 
to assume the additional administrati>e tasks until the re-vised 
routines for total unemployment bent>fit had been put into satis
factory operation. 

The results of a broad administrati>e study of unemployment 
insurance and the inter-rt-lation of partial and total benefits which 
was undertaken in 1938-39 bY the Dhision 's Bureau of Research 
and Statistics were embodied in a Teehnical Report of the Bureau 
and were included in the Second Report on Partial [nunployment. 

Pursuant to the Commissioner's recommendation, the Legisla
ture again advanced the due date for a final report on partial unem
ployment to March 15, 1940. During 1939, the pressing procedural 
and administrative problems which had w:xed the Division in 1938 
were solved and the benefit routines were put in smooth working 
order. Under these circumstances, attention was gi>en to the 
devising of a plan which would afford benefits for partial unem
ployment without disrupting the existing procedures and without 
requiring the establishment of two more or less unrelated benefit 
systems for total and for partial unemployment, respectiwly. 
ftilizing the results of prerious studies, the relative merits and 
demerits of nrious plans for partial unemployment illiiiirance 
were considered. with the result that a "day plan" was devised 
within the Di>ision, was modified ad appro>ed by the Committee 
on Partial t'nemployment in its final report (with the concurrence 
of the State .Advi.o;;ory Council), and was recommended to the 
ugislature by the Industrial Com.missioner, together with a draft 
bill. The bill, introduced as Asser1bly Introductory Xumber 2390, 
Print Number 2594:, was killed in the Rules Committee. 

The present bulletin presents within a single cover the principal 
teehnical documents which ha>e been used in the consideration 
of partial unemployment in Xew York State since the publication 

. of the Interim Report in 1938. 
The materials of the Sewnd Beporl embody an analysis of the 

difficult administrative problems of 19~9 in New York State 
under the unique and ill-fated "stop-order" system of benefit 
payment, now a matter of history. This story was pertinent to 
the recomml!ndation for further delay in the extension of the 
system to include partial unemployment at that time. It now 
constitutes an interesting ease study and record co>ering a closed 
chapter in the public administration. of unemployment insurance 
in this country. 

The materials of these studies are deriTed from various 
sources: (1) official statistics and direct observation of adminis
trative procedures in Xew York State; (2) field observation in 
six selected States; (3) statistics and memoranda of the Social 
Security Board ; ( 4:) correspondence, forms, and procedures from 
many States; ( 5) correspondence, reports, and memoranda f:rom 

iv 



various organizations and individuals; (6) publications dealing 
with the experience of various foreign countries. 

The field investigation in Connecticut, Maine, New Hampshire, 
North Carolina, Rhode Island, and Virginia was completed in the 
fall and winter of 1938-39. 

The Bureau of Research and Statistics acknowledges the gen
erous assistance of various persons and agencies. The Bureau of 
Employment Security and the Bureau of Research and Statistics 
of the Social Security Board afforded access to unpublished sta
tistics and memoranda and freely offered the advice of their staff 
members. The descriptions of procedures in six selected States 
were based on interviews with directors, section heads, techni
cians, and local office personnel in these States. In particular, 
acknowledgment is expressed to Mr. Gordon P. Eager, Adminis
trator, Unemployment Compensation Division of the New Hamp
shire Department of Labor; Major Frank P. Evans, Chairman, 
Unemployment Compensation Commission of Virginia; Mr. Clem
ens J. France, Chairman of the Rhode Island Unemployment Com
pensation Board; Mr. J. J. Graham, Director, Unemployment 
Compensation Administration, Connecticut; Mr. E. W. Price, 
Executive Director, North Carolina Unemployment Compensation 
Commission; :Mr. Clifford A. Somerville, Chairman, Maine Unem
ployment Compensation Commission. Each of these men gave 
of his own time and offered the help of staff members, too numer
ous to mention by name, whose aid made these administrative 
studies possible. 

The field observations and analysis of the experience of other 
States were done by Edna C. 1\Iacmahon and Harry Malisoif with 
the assistance of Carolyn Cahn at headquarters. From 1937 to 
1939 the continuous work on the problem of partial unemployment 
within the Bureau of Research and Statistics was assigned to Karel 
F. Ficek, Associate Statistician with the Bureau's staff and more 
recently Chief of the Division's Planning Unit. Sections describing 
benefit experience in New York State in 1938 were prepared 
by George Mikelbank, formerly Junior Statistician and subse
quently Assistant Supervisor of Unemployment Insurance Records 
in the Claims Bureau. The analysis of the experience in Germany 
in the payment of partial unemployment benefits was prepared by 
Erwin J. Rawicz, Ph.D., formerly head of the Department of 
Statistics and Research in the Federal Institution for Placement 
and Unemployment, Berlin, Germany (pp. 2'53-270). Individual 
sections summarizing experiences in other countries were written by 
Rachelle Goldberg, Junior Economist, and the editorial work was 
under the supervision of Jeanette Hanlon, Research Editor, both 
members of the Bureau's staff. 

MEREDITH B. GIVENs 
Director of Research and Statistics 

Dit·i~'ion of Placement and Unempwyment lnstlrance 

January 1, 1941. 
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TERMS OF REFERENCE 

Section 527 of Article 18 of the New York State Labor Law, as 
inserted by Chapter 468 of the Laws of 1935 and amended in 1937, 
1938, and 1939 provides as follows : 

Study of Partial Unemployment. The commis
sioner shall appoint a committee of not more than 
three persons who shall make a study of partial unem
ployment, in whatever form it may occur and shall 
make recommendations to the commissioner in respect 
to provision for the inclusion of benefits for partial un
employment under this article, and to compensate for 
loss of earnings resulting from such partial unemploy
ment. The commissioner shall transmit the report and 
recommendations of the committee with his comments 
thereon and recommendations to the legislature, not later 
than the fifteenth of March, nineteen hundred forty. 

The amendments of 1937 included the introduction of the fol
lowing phrases in Section 527: 

and 

in whatever· form it may occur 

". . . and to compensate f1,r loss of earnings result
ing from such partial unemployment." 

The amendment of 1939 substituted the words "fifteenth of 
~larch, nineteen hundred forty" for the words "first of Febru
ary, nineteen hundred thirty-niue" in which the word "thirty
nine" had been substituted for the word "thirty-eight" by a 1938 
amendment. The word "thirty-eight" had in turn been substi
tuted for the word ''thirty-seven" by a 1937 amendment.. 
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