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FOREWORD 
' 

AFTER THE WoRLD WAR OF 1914-18 Great Britain's attempt to 
restore the normal functioning of 4er industrial and social life was 
beset by many difficulties. The greatly expanded industrial frame
work developed for war production purposes was unable under 
post-war conditions to provide jobs for all available workers. The 
unemployment insurance system as it had developed since 1911 
and the pre-war social services were seriously over-taxed by the 
unprecedented and urgent emergency that confronted them. Many 
experimental programs to alleviate distress due to unemployment 
were adopted and later discarded as failures or only partial suc
cesses. An attempt to expand the unemployment insurance system 
to provide benefits for both short and long periods of unemploy
ment was, after many make-shift compromises, abandoned in 
1931. The years that followed witnessed two other experiments 
which attempted to find for the long-term unemployed half-way 
stages between a strictly conceived unemployment insurance sys
tem and local provision of poor relief. 

The latest of these experiments in Great Britain's search be
tween 1920 and 1938 for satisfactory means of meeting the 
problems growing out of long-continued mass unemployment, an 
uncertain industrial outlook, and changing attitudes on the part 
of both the public and the government toward the responsibility 
of each for the economic and social welfare of the more insecure 
members of society, was begun in 1934 and continues to operate, 
with some modifications, today. This program consists of a 
national system of unemployment insurance which in the main 
compensates short-term unemployment, and a supplementary needs 
test assistance system for normally employed workers which is 
centrally administered and financed. The locally administered 
public assistance system, whose clientele is the residual group of 
needy persons, provides only to an insignificant degree for the 
unemployed. This comprehensive social insurance and assistance 
system serves Great Britain currently as the means of ameliorating . 
the effects of war-time dislocations and will presumably constitute 
her primary defense against the effects of unemployment when 
the time comes to demobilize the present war economy. 

v 
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The techniques for handling large-scale unemployment that had 
been in operation in other industrial countries for many years 
were not adopted in the United States until the depression of the 
1930's. Thus, while the unemployment compensation system estab
lished since 1935 has begun to pay benefits, it has not so far 
been subjected to the test of prolonged and heavy unemployment. 
Its first severe test is likely to come when the present defense 
boom is over. 

In view of the long experience of Great Britain with the 
problems of mass unemployment, a critical study of the British 
schemes adopted between the end of the last war and the begin
ning of the present war (when the character of the problem was 
entirely changed by the impetus to employment given by rearma
ment and by the tremendous demands upon the assistance and 
welfare authorities for civilian relief) is of especial significance 
to the United States in pointing out the hazards of ill-advised and 
hasty lines of action and the need of well-considered planning 
of the unemployment programs to be used in the post-demobiliza
tion period in this country. 

The investigation from which this volume resulted was under
taken for the Committee on· Social Security by Dr. Eveline M. 
Burns, Lecturer in Economics at Columbia University. Dr. Burns 
was formerly an officer in the British Ministry of Labour and a 
member of the faculty of the London School of Economics. In 
1933 she returned to England, in connection with a grant from 
the Columbia University Council for Research in the Social 
Sciences, and observed the operation of the various programs at 
the depth of the depression. She again visited Great Britain in 
1937, under the auspices of the Committee on Social Security, to 
examine the then recently inaugurated comprehensive assistance 
system. Her findings are based upon extensive interviews with 
government and lay officials and with private citizens, upon docu
mentary materials collected during both visits, and upon additional 
data which she has from time to time obtained from correspondents 
in Great Britain. 

During her field work in Great Britain the author was greatly 
assisted by the helpful cooperation of public officials of both the 
central and local governments, trade union leaders, members of 
local advisory committees and students of unemployment prob-
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lems. She especially records her appreciation of the assistance 
given by two officials of the Unemployment Assistance Board. 
Sir Wilfred Eady, when Secretary of the Board, not only placed 
every facility at her disposal but also gave generously of his own 
time in discussing the broader policy issues. Mr. G. T. Reid, his 
successor, despite the heavy demands of the war read and help
fully criticized those sections of the manuscript relating to the 
operation of the Assistance Board. Harry Malisoff assisted in 
the preparation of statistical and legislative materials and earried 
a large share of the responsibility for the statistical appendix. The 
completed manuscript was checked back to the original sources by 
Franz Hubet:, The author is also gratefully aware of the im
provement in the manuscript which has resulted from the careful 
and precise editorial work of Mary Charles Cole, of the Com
mittee's staff, who prepared the volume for publication. 

While Dr. Burns' study has been sponsored by the Committee 
on Social Security, it has not been submitted to the Committee 
or to the Social Science Research Council for formal review or 
approval. The Committee regards it as its responsibility to make 
certain that the studies which it sponsors are based upon ample 
investigation so that the investigator will acquire full knowledge 
of all relevant data and factors, and to satisfy itself that the 
author of a report has considered carefully all aspects of any 
controversial questions with which the report may deal. The 
author is, however, responsible for all statements and conclusions 
and these do not therefore purport to express opinions or attitudes 
on the part of the Committee or of the Social Science Research 
Council. 

May 29, 1941 

PAUL WEBBINK, Director 
Committee on Social Security 

Social Science Research Council 
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INTRODUCTION 

AMONG THE PROBLEMS that have confronted industrial nations 
during the last 20 years, none has proved more challenging and 
baffiing than that created by mass unemployment. The enforced 
idleness of literally millions of would-be workers has compelled 
the governments of all important industrial countries to take 
action in the interests of the stability of society itself. For as the 
blight of unemployment affected an ever larger proportion of the 
citizens it became evident that the welfare of the unemployed and 
the economic repercussions of positive or negative policies adopted 
in regard to them were of much more than individual or local 
interest. 

It is not surprising therefore that these same years have wit
nessed a tremendous expansion of governmental measures for 
dealing with unemployment. These have ranged all the way from 
utilizing the basic poor law or general relief systems to the organi
zation and operation by government of elaborate work projects. 
At the same time increasing attention has been paid to the develop
ment of measures having as their objective the more speedy 
reabsorption of the unemployed 1nto private employment. Publicly 
provided placement and guidance services have become wide
spread. To these have been added training .and rehabilitation 
programs and controlled and assisted transference schemes. 

Of all the various governmental measures taken to meet the 
many-sided problem of unemployment, none has been more gener
ally adopted or received more widespread approval than unem
ployment insurance. The reasons for the popularity of this method 
of providing against loss of income attributable to unemployment 
are not far to seek. 

To the worker the right to insurance benefits of an amount 
calculated by a legally set formula represented a highly preferable 
alternative to assistance secured through the poor law. It obviated 
the necessity not merely for undergoing a test of need with its 
resultant loss of privacy, but also for having any contact with a 
poor law system which in the public mind had come to be asso
ciated with a high degree of odium. At the same time the knowl-

xiii 
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edge that an assured income, however small, could be counted on 
when earnings were interrupted made individual saving worth 
while. For it removed the fear that the individual would be com
pelled to reach- the level of destitution before public aid was 
available. 

For government also unemployment insurance had many evident 
advantages. It was administratively a relatively simple method 
of providing income to. large numbers of the unemployed, and 
one which reduced the exercise of administrative discretion to a 
minimum. Moreover the' linking of benefits with specific payments 
mad~ it possible to tap new sources of revenue for financing an 
increasingly heavy item of expenditure and in particular to lay. 
taxes on low income receivers. Above all, unemployment insur
ance was a method of introducing some degree of permanence 
into the public unemployment policies. For once the system was 
instituted, tax collections continued through good years as well -\ 
as bad and when an emergency arose government was to some 
degree prepared with both funds and an administrative mechanism. 

Yet unemployment insurance is not, nor have its exponents 
ever claimed that it could be, a complete answer to all of the 
problems presented by unemployment. Perhaps the most important 
of its limitations is due to its essentially limited objective. For 
it aims to do no more than provide income to offset losses in 
earnings attributable to unemployment. As the wider social con
sequences of unemployment have become more generally appre
ciated, there has been a growing recognition of the need for more 
constructive programs. This broader conception of the social 
problem of unemployment has involved some change of emphasis. 
It has led to no depreciation of the inherent values of unemploy
ment insurance. But it has meant that the institution must increas
ingly be regarded as one of several methods of providing for the 
unemployed, and that its precise role must be determined by the 
relatively greater or lesser appropriateness of other available 
measures. 

In addition to these considerations, certain characteristic fea
tures of the insurance laws limit the extent to which at any time 
the needs· of unemployed workers can be met by the payment of 
insurance benefits. Not all workers are covered or can satisfy the 
conditions for benefits; benefits are not payable immediately a 
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man becomes unemployed and are limited in duration ; the amount 
of benefit is not adequate in all cases to meet needs created by 
loss of wage income. . 

There are numerous reasons for these limitations to the role 
played by unemployment insurance in maintaining workers 
whose normal source of income has temporarily disappeared. In 
part they arise out of the attachment of the word insurance to 
this type of social provision against loss .of income. To many 
people social insurance is still conceived of in terms of private 
insurance. Inasmuch as rights to benefits' are in the nature of a 
private contract, they must, it is held, be limited to persons ":ho 
have themselves made payments, or on whose behalf payments 
have been made. Unemployment insurance laws define the 
groups of workers within their scope and normally require, as a 
condition for benefit, membership in the scheme for a specified 
period. Great emphasis has also been placed upon the solvency of 
the funds, to preserve which it is necessary to restrict the claims 
that q.n be made by individual unemployed persons.1 The limita
tions on the amount and duration of benefit are largely thus 
explained. 

Somewhat similar in its restrictive effects upon the signifi
cance of unemployment insurance schemes is the widely held con
viction that this type of aid for the unemployed should be financed 
exclusively out of certain taxes, and specifically, wage and payroll 
taxes. The political and economic difficulties inherent in the im
position of these taxes imply a definite upper limit to the sum of 
money that can be regarded as available for the insurance system. 
Hence it becomes necessary to adjust benefit rights in such a way 
that they can be financed out of this limited fund. Emphasis 
upon these taxes as the peculiarly appropriate, if not exclusive, 
source of income for unemployment insurance restricts its scope 
in yet another way. The technical difficulty of collecting these 
taxes, particularly when the basis selected involves treating each 
covered individual as a separate case, has led in many countries to 
the restriction of the system to those groups presenting fewer 
difficulties from the point of view of the tax collector. 

1 For the influence of these ideas on American legislation, see Harry Malisof£, 
"The Emergence of Unemployment Compensation," Political Science Quarterly, 
June, September and December 1939. 
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There have also been a nurr:ber of considerations which, quite 
apart from financial factors, have tended to restrict the scope of 
unemployment insurance plans. One of the most important of 
these is the judgment that it is socially and economically danger
ous to grant unemployed workers a definite, and more or less un
conditional, right to a stated money benefit. The desire to avoid 
weakening the incentive to work has generally led to the adoption 
of benefit formulas which make certain that insurance benefits 
shall fall substantially below the earnings of employed workers. 
Fears concerning the effect of unlimited payment of insurance 
benefits upon the rigidity of wage rates, and the judgment that 
it is unreasonable to expect the income-receiving members of a 
community to contribute indefinitely to assistance paid to unem
ployed workers regardless of need, have led to the limitation of 
the period for which insurance benefits can be drawn as a right. 
This limitation on the duration of the insurance type of benefit 
has also been viewed as a convenient method of drawing a line 

. between workers whose needs can be met fully by the payment of 
a cash sum and those, usually the longer unemployed, whose needs 
call for more individual treatment and for measures designed to 
maintain and increase wdrking capacity. 

Opinions as to the extent to which unemployed workers can 
maintain themselves in the absence of government assistance 
have also played a part in limiting unemployment insurance mea
sures. The requirement of a waiting period before becoming en
titled to benefits rests largely on the assumption that the average 
worker has adequate resources to tide him over the first few days 
of unemployment. 

These viewpoints find expression in the provisions of the laws 
which relate to coverage, eligibility, disqualifications, waiting 
periods, duration and amount of benefit. The limitations to the 
significance of unemployment insurance in the entire unemploy
ment program resulting from these provisions are nowhere more 
evident than in the laws of the fifty-one jurisdictions of the 
United States. 2 But America is not unique in limiting the scope 

2 A summary of the relevant provisions of the laws and a more detailed dis
cussion of their implications will be found in Eveline M. Burns, "Unemploy· 
ment Compensation in the United States," International Labour Review,. May 
1938, pp. 584-617. Cf. also Harry Malisoff, loc. cit. For an analysis of the 
American state laws, see Social Security Board, Comparison of State Unemploy
ment Compensation Laws as of October 1, 1940 (Washington, 1940). 
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of its insurance systems. To a lesser degree, analogous clauses 
are also found in the unemployment .insurance laws of other 
countries. 

Some indication of the limited contribution which an insurance 
system hedged around by protective conditions makes to the prob
lem presented by unemployment can be obtained by observing the 
experience of the British system. During the years 1932 to 1938, 
between 39 per cent and 60 per cent of the insured unemployed 
persons at any given time were assisted through that system, the 
remainder receiving aid from other sources or not at all.11 This 
figure is the more significant when it is recalled that the normal 
duration of benefit in Great Britain is 26 weeks (in contrast to 
the American maximum of 16 to 18 weeks), that the waiting 
period in those years varied between 3 and 6 days (in contrast 
to the American 2 to 4 weeks), while the coverage of the scheme 
is much wider (there are in Great Britain no exclusions on ac
count of the size of the employer's labor force). Furthermore, 
the eligibility requirements are more favorable to the worker (in 
that a worker can claim benefits so long as he can show 30 con
tributions in the 2 years preceding a benefit claim), the benefits, 
although at a uniform rate for all workers, provide additional 
sums for dependents (i.e., they are relatively generous to the 
workers in the lower wage brackets whose resources are likely 
to be least, whereas the American laws give the lowest benefits to 
the lowest paid workers), and finally the specific disqualifications 
are generally more favorable to the worker than is the case in the 
majority of the American state laws. 

Under these circumstances, it is not surprising that a supple
mentary relief system, or systems, is found in all countries which 
have instituted unemployment insurance schemes. These supple
mentary unemployment relief programs have been of various 
kinds. They range from the customarily locally administered and 
financed general poor law systems to highly centralized schemes 

1 In only 7 months in the period between 1932 and 1937 has the British insur
ance system paid benefits to more than 50 per cent of the insured unemployed 
at any one date. In 1938 the corresponding percentage varied between 58 3 and 
~.8 per .cent in different months of that year. These figures refer to the g~neral 
(mdustrtal) scheme only, and do not include the agricultural system which com
menced the payment of benefits in November 1936. Cf. Report of Ike U~temploy
'"tnl Insurance Statutory Committee on the Financial Condition of the Ut~
tfllploymtt~l Fuud 011 the Jlsl Dtcember 1937, pp. 49-51, and 1938, pp. 28-29. 

2 
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such as those administered by the Unemployment Assistance 
Board in Great Britain and the Wor~ Projects Administration 
in the United States. Sometimes, as in Great Britain from 1931 
to 1934 and in Germany from 1927 on, they take the form of an 
additional relief organization midway between insurance and 
local relief. Benefits in a system of this kind are paid only to 
previously insured workers who can pass a test of needs, but they 
are normally related in amount to the benefits of the insurance 
system, are wholly or predominantly financed by the central gov~ 
ernment, and are administered jointly by the central government 
and the local authorities. 

It is obvious that the co-existence of two or more types of aid 
to the unemployed should give dse to serious problems. As the 
benefits are determined on different bases and subject to different 
conditions, it is to be expected that workers will make compari
sons and prefer one type to another. And as unemployment in
surance provides benefits that are limited in amount and paid 
only for a relcttively short period, many workers will of necessity 
have experience with both systems. Those who claim to speak for 
the unemployed are likely to exert pressure to secure a more gen
eral adoption of that type' of unemployment aid which appears 
most favorable to workers. 

The existence of several unemployment systems also directly 
concerns the taxpayer. As the total costs of relief mount, it is 
inevitable that taxpayers too should compare the several available 
systems with a view to discovering whether or not economies 
could be secured by limiting the benefits payable under any of the 
existing schemes. The ear-marking of certain taxes for the pay~ 
ment of a specific type of benefit, a characteristic feature of insur
ance schemes, may give rise to considerable disparities in the pay~ 
ments received by unemployed workers who fall into the different 
relief categories. Unless, therefore, the system which results in 
relatively higher payments can be justified in broad economic or 
social terms, taxpayers can be expected to press for its elimina
tion or at any rate for a diminution of its relative importance. 

The co-existence of several unemployment programs is also of 
interest to governmental units, and particularly, may involve a 
conflict of interest between central and local governments. The 
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taxes which finance unemployment insurance are characteristically 
collected by central governmental authorities. Residual relief 
equally characteristically is financed locally. Hence a relative de
crease in the role of the insurance system will tend to throw a 
greater burden on local authorities whose fiscal systems may not 
be appropriate to their responsibilities. In both Great Britain and 
Germany, for example; local authorities have opposed restrictions 
of the scope of the insurance system in order to protect them
selves from having to carry what they regarded as an undue share 
of the costs of unemployment relief. 

Finally, the co-existence of several methods of aiding the un
employed gives rise to serious administrative problems. Long 
waiting ,periods in an insurance system mean that workers who 
have no other resources must be carried by a supplementary sys
tem until insurance benefits are payable. If the insurance system 
is so constituted that administrative delays over and above the 
regular waiting period are unavoidable, the residual relief system 
must again be utilized. If benefits prove to be inadequate and 
workers have no other resources of their own, they may have to 
seek the aid of the supplementary relief system even while draw
ing insurance benefits. As insurance benefits are limited in dura
tion, workers who are still unemployed must, on exhausting bene
fits, be cared for wholly by the supplementary relief system or 
systems. These conditions give rise to a considerable movement 
of workers between the various programs. If this occurs on a large 
scale, the justification of a separate insurance scheme will be 
questioned. In any case, it is obvious that cooperative arrange
ments must be worked out between the administrators of the dif
ferent programs in order to avoid duplication of investigation, 
delays in making payments, and waste of public money arising 
out of unwarranted double payments. 

No country has had a longer experience of the relationships 
between insurance and supplementary relief systems than Great 
Britain, which instituted unemployment insurance in 1911. Brit
ish experience is also of particular interest because, since that 
date, many changes have been made not only in the scope and im
portance of the insurance system, but also in the nature of the 
supplementary measures. It would seem therefore that a study 
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of British policy in handling the many-sided problems created by 
mass unemployment will throw considerable light upon the effec
tiveness of insurance systems of varying comprehensiveness and 
of different types of supplementary relief systems. An investiga
tion of these problems will be undertaken in the following pages. 
In general the analysis follows the three major periods during 
which distinctive methods of dealing with the residual unemployed 
were in force. These periods are respectively 1920 to 1931, 1931 
to 1935, and 1935 to 1938. The sections dealing with the ex
perience of these three periods are preceded by a more general 
account of the broad legislative and policy developments and of 
the nature of the residual poor law or public assistance system. 
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PART I 

UNEMPLOYMENT PROGRAMS, 1920-1938 

CHAPTER I 

UNEMPLOYMENT INSURANCE AND SUPPLEMEN
TARY NATIONAL PROGRAMS 

UNTIL 1911, WHEN THE first unemployment insurance act was 
passed, the only form of public provision for unemployed worker~ 
in Great Britain was poor relief. Unemployment benefits had been 
a feature of trade union organization for at least seventy years, 
but they were provided by only a few unions in the skilled and 
highly organized trades. 1 The desirability of providing special 
measures for involuntarily unemployed workers had been indi
cated in 1885 and 1895 when the Local Government Board (the 
central authority supervising poor law administration at the time) 
suggested that municipalities should provide work relief for un
employed men. This principle was given legislative recognition 
in the Unemployed Workmen Act of 1905,2 which provided for 
the establishment of local "distress committees" on which the poor 
relief authorities were to be represented with other "persons ex
perienced in the relief of distress." Given power to establish and 
assist labor exchanges (employment offices) ,8 these boaies en
deavored to place workers in private employment and in some 
cases organized municipal relief works. To a more limited extent 
the distress committees made use of their power to assist emigra
tion, but their net importance was slight. 

1 In 1911 unemployment benefits were available to only about 1.5 millions 
out of nearly 2.5 million organized workers who, in turn, constituted a very 
small proportion {approximately 14 per cent) of the estimated number of all 
wage earners. Even in well organiz.ed trades such as textiles and coal mining, 
unemployment benefits were little developed, the industries relying on short
time work to meet depressions. 

2 Repealed by the Local Government Act of 1929. 
s When the Labour Exchanges Act was passed in 1909, the functions of most 

of these bodies were transferred to the national system, while the remainder were 
closed. (W. H. Beveridge, Unemplo)•ment: A Problem of Industry [London: 
Longmans, Green and Co., 1931), p. 296) 

3 
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THE UNEMPLOYMENT INSURANCE SYSTEM 

The 1911 Unemployment Insurance Act, which made unem
ployment benefits available to 2! million workers, marks the first 
significant departure from reliance upon general poor relief as 
the normal form of public aid for the unemployed.' Amended in 
1916 to cover another 1} million workers (mainly those in the 
munitions, chemical, metal, leather, and rubber industries) the Act 
was finally expanded to cover the great majority of wage earners in 
November 1920. After the institution of a special insurance 
scheme for agriculture in 1936, domestic service remained the only 
significant employment in which unemployed workers were com
pelled to rely solely on poor relief or public assistance. 5 All non
manual workers earning over £250 a year were, however, excluded 
from the insurance scheme. Moreover, until July 1934 the mini
mum age of entry was 16 years. Thereafter it was the age at 
which liability to attend school ceased (usually 14 years). After 
1927, when the old-age and survivors insurance system com
menced benefit payments, persons 65 and over were not entitled 
to insurance benefits. 

Insurance benefits have from the first been confined to persons 
who had paid a certain number of contributions, and who could 
satisfy a number of other general conditions, the object of which 
was to limit payment of benefits to persons who were capable of 

4 The trades originally covered were building, construction of works, ship
building, mechanical engineering, iron founding, construction of vehicles, and 
sawmilling carried on in connection with any other insured trade. 

6 Certain limited groups of domestic employees were covered in 1938. Other 
excluded groups were: permanent civil servants, female professional nurses, 
members of the army, navy, and air force, teachers, commission agents if depen
dent mainly on some other occupation or not mainly dependent on any one 
employer, members of the police force covered by the Police Act of 1919, per
sons in specified part-time employments, share fishermen, persons employed by 
parents or spouse, persons receiving payment solely in kind, and relief work
ers on schemes organized by poor law authorities. In addition, the Minister 
of Labour has the power of granting under certain conditions certificates of 
exception to a proportion of workers employed by government departmenb, 
local authorities and public utility companies, and to certain grades of rail· 
way workers who have completed 3 years of service. Certain other persons 
might apply for certificates of exemption, of whom the most important were 
persons in receipt of independent incomes or of pensions of at least £26 a year, 
persons dependent for their livelihood mainly on others, persons mainly depen
dent on an uninsurable occupation, and persons engaged only in seasonal occupa
tions extending over not more than 18 weeks a year. An estimate of the numbers 
excluded by these provisions is given in Royal Commission on Unemployment 
Insurance, Final Report, 1932, pp. 56-57 (hereafter referred to as Fi11al Report). 
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and available for work and involuntarily unemployed.6 Certain 
types of conduct disqualified workers from benefit rights, at least 
for a period of time. Since 1911 a worker has been disqualified 
if unemployment is due to a stoppage of work on account of a 
labor dispute at the factory or workshop where he is employed,' 
or for misconduct or voluntary quitting without just cause.8 Fur
thermore, as workers could receive benefits under the 1911 and 
1920 Acts only if they were capable of work but unable to obtain 
suitable employment, refusal of the latter automatically dis
barred a man from benefit rights. Such behavior, together with 
refusal to carry out written instructions from the employment 
exchange, given with a view to assisting the worker to find suitable 
employment, has been a specific ground for disqualification since 
1930.8 

Under the 1911 Act the duration of benefits was for a maximum 
period of 15 weeks in a year. This limit was incorporated in the 
1920 Act, raised to 26 weeks in 1921 and abolished in 1928.10 Re
imposed in 1931, the 26-week limit was retained in the Unemploy
ment Act of 1934 which, however, granted additional days of 
benefit to workers with a long record of employment.11 Until1928 

e Certain workers could be required to attend courses of instruction as a con
dition of receipt of benefit. Since 1931, additional conditions have to be satis
fied by persons who are (a) employed at a high rate of wages for 1 or 2 days 
a week and claiming benefit on other days, (b) seasonal workers, (c) persons 
whose normal employment is for not more than 2 days in the week, and (d) mar
ried women. 

7 The definition of a trade dispute was subsequently modified so as to pro
tect the benefit rights of workers who were not directly participating in, financ
ing or directly interested in the dispute in question, and who were not of the same 
grade or class as the persons employed at the place of dispute who were so 
participating, financing and directly interested. Disqualification lasts for the 
duration of the dispute unless the worker has in the meantime secured other 
insurable work (covered employment). 

8 The disqualification may be up to 6 weeks from the date of loss of em
ployment. 

9 Since 1934 workers can also be disqualified for neglecting to avail them-. 
selves of a reasonable opportunity for suitable employment. The period of 
disqualification can be up to 6 weeks from whatever date the adjudicating 
authorities may determine. 

10 In practice, the contributory requirement automatically limited continuous 
~nefits to 74 weeks. Be1~efit w~s also unlimited in principle for a short period 
m 1924-25. The changes m the msurance system between 1921 and 1931, which 
are mentioned briefly here, are discussed in detail in Chapter III. 

1 ~ Paya?le if a worker ~ad been insured and had paid some contributions 
dunng 5 msurance years pnor to the benefit year. He was allowed 3 additional 
days of benefit for every 5 weekly contributions paid in the 5 years, less one 
day for every 5 days for which benefit had been drawn in that period. Additional 
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these overriding maxima were qualified in varying degrees by the 
operation of a ratio rule which adjusted the duration of each indi
vidual's benefit to the number of contributions paid by him in a 
defined preceding period. A waiting period varying from 3 to 6 
days has always been part of the insurance plan. Under the 1911 
Act the benefit was a uniform 7s. a week, which was described by 
the sponsors of the Act as being "very exiguous" and "narrowly 
cut." Increased to lls. in 1919, the benefit rate was differentiated 
for men and women in 1920 and again increased for men to ISs. 
and for women to 12s. In 1921 benefits for dependents were 
introduced and thereafter benefit rates were frequently changed 
in a continuously upward direction in terms of real income, ex
cept in 1931. 

All payments are made from the Unemployment Fund. The 
income of the fund has from the first been obtained from con
tributions in which employers, workers and the government have 
shared in differing proportions. By April 1929 the share of the 
government had gradually increased from 33 to 50 per cent of 
the combined worker and employer contributions. These in turn 
were at fixed rates varying only with age and sex. Until July 
1921, both employers and 'workers had paid equal sums; there
after until October 1931 the employer's contribution was slightly 
in excess of the worker's. Since October 1931 all three parties 
have paid the same contribution in consequence of the adoption 
of the "equal thirds" method of financing. 12 

Between 1911 and 1920 the Unemployment Fund was per
mitted to borrow from the Treasury to meet deficits. This pro
vision was omitted from the Act of 1920, but was reintroduced 
in March 1921. Although the extent of borrowing has at all 
times been legally limited, the maximum permitted was steadily 
increased until by 1931 it was set at £115 millions.13 Between 
October 1931 and July 1934 further borrowing was made legally 
impossible, and whatever deficits occurred were met by non-

benefits were made more liberal in 1937 by deducting one day for every 8 in 
which benefit was drawn, and in 1938, one day for every 10. 

12 A table of the changing contribution rates up to 1931 for adult men appears 
on page 19 of the Final Report of the Royal Commission on Unemployment 
Insurance (1932). 

u The 1911 Act fixed a limit of £3 millions. In 1921 this was raised to £10 
millions. 
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repayable Treasury grants. After July 1934 borrowing was ~~ain 
permitted, but its extent and the terms of repayment were ngtdly 
controlled, as is explained in Chapter VI. 

Although after 1920 the unemployment insurance system pro
vided a first line of defense against loss of income due to unem
ployment, it still failed to provide for all workers because of limi
tations on scope and duration, nor were the benefits adequate in 
all cases to meet the needs of workers with no other resources. 
There was, as will be shown in later chapters, a significant re
sidual unemployment relief problem. 

AssiSTANCE OuTSIDE THE UNEMPLOYMENT INsURANCE 

SYSTEM 

Between 1911 and 1918, persons who were not entitled to or 
who had exhausted insurance benefits were provided for through 
the local poor law system. In 1915, however, a special type of 
assistance known as the Out-of-Work Donation was created for 
persons who might become unemployed immediately following 
their discharge from the armed forces. In 1918 the system was 
made available also to civilian workers as a transition measure 
and in view of the then limited coverage of the insurance system. 
Benefits were first paid in December 1918, and did not require 
a test of needs, nor were they dependent on the payment of con
tributions.u The funds were provided by the central government, 
and for a time the scheme practically superseded insurance. It 
was abandoned in 1921, having been subjected to much criti
cism.15 Admittedly it was only an emergency measure. 

Following the increased coverage of the insurance system in 
1920, another method was adopted for maintaining the unem-

u The weekly benefit rates were considerably higher than prevailing insur
ance benefits (originally 24s. for men and 20s. for women, they were increased 
in December 1918 to 29s. and 25s. respectively, though lower rates were payable 
after a certain amount of benefit had been drawn). 

u The Report of the Committee of Inquiry appointed in 1919 (Cmd. 196 
and 305, 1919) suggested various changes in administration, but concluded that 
the alleged extensive fraudulent use of the system had not been established. The 
scheme for civilians came to an end on November 24, 1919, but ex-service dona
tion continued for practically all unemployed ex-service men and women until 
March 31, 1921. The last individual payment was made on December 28, 1922. 
For an account of the operation of the Out-of-Work Donation scheme, see 
Ministry of Labour, Report 011 National Unemp/oymrnt /nsura11ce to July 1923 
(London, 1923), pp. 41-51. 
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ployed not entitled to insurance. From 1921 to 1931 insurance 
benefits were made available to persons who would not have been 
eligible if the original provisions of the law had been retained. 
This expansion of the insurance system was achieved by relax
ing the qualifying requirements as to past employment in a cov
ered industry; by lengthening the period for which benefit could 
be drawn, through changes in the ratio adjusting the duration of 
benefit to past employment and increases in the statutory maxi
mum number of weeks of benefit; and finally by making the bene
fits tnore adequate by the introduction of dependents' allowances 
and increasing the money amount of the normal benefit scales. 
Until 1929 the entire cost of these extensions was carried by the 
Unemployment Fund. Thereafter an increasing share, and ulti
mately the whole, of the cost was financed from the general tax 
funds. These changes are discussed in detail in Chapter III. 

The insurance system as thus expanded was the major device 
used for maintaining the unemployed between 1921 and 1931. 
But it did not carry the entire burden. Important groups of wage 
earners, and in particular agricultural and domestic workers, 
were still excluded from coverage. Moreover, there were always 
some workers who failed to secure insured employment for a 
period long enough to satisfy even the modified, and for part of 
the time almost nominal, contributory requirements. In addition, 
although the duration of benefit was considerably extended, be
cause of the contributory qualification it was never, apart from 
a short interval in 1924 to 1925, absolutely unlimited. There were 
frequent gaps during which some other form of relief was neces
sary for those unemployed and in need. Finally, although the level 
of benefit was raised, it was not always adequate to meet individ
ual needs, especially where families were large, rents were high, 
or unemployment was long continued. Thus supplementary relief 
was necessary. 

The poor law was the sole recourse of all these groups of 
unemployed persons unable to draw insurance benefits. The im
portance-of public assistance between 1921 and 1931 varied from 
time to time and place to place. Between 1922 and 1924, when 
large numbers of workers simultaneously though temporarily ex
hausted insurance benefits, the load on poor law authorities was 
heavy. It was especially so in the areas where prolonged unem-
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ployment made it impossible for large groups of workers to sat~ 
isfy even the modest contributory requirements. But the poor 
law system was of secondary importance; the major part of the 
burden of unemployment relief from 1921 to 1931, as Chapter 
IV points out, fell upon the expanded insurance system. 

A second method of caring for the unemployed who were not 
entitled to insurance benefits was in effect from November 1931 
to early January 1935. Between unemployment insurance (which 
in 1931 was again narrowly restricted) and poor law relief, a 
third system, transitional payments, was interposed. It was simi
lar to insurance in that it was limited to persons who could show 
that they had been engaged in insurable employment for a speci
fied minimum period (which was, however, shorter than that re~ 
quired for recipients of strict insurance benefits). It was like 
insurance also in that the amount of benefit was written into the 
law. No worker could obtain more than the benefit he would have 
received had he qualified under the insurance scheme. But from 
the point of view of the unemployed, it differed from insurance 
in that an applicant had to pass a test of needs (the means test) 
and might receive less than the maximum benefit if his resources 
did not justify payment of the full sum. In administration also 
it differed from the insurance system. While the local employ
ment exchanges were responsible for checking the fact of unem
ployment and for paying out the benefits, the decision as to how 
much should be granted in any individual case was made by the 
local poor law authorities who carried out the detailed investiga
tion of need. The Minister of Labour exercised but slight con
trol over these local bodies, merely requiring them to apply the 
same standards in testing need and evaluating resources as they 
would apply to applicants for local poor relief. Financially also 
the transitional payments system differed from insurance, for the 
entire costs were borne by the national government. 

Even under the transitional payments plan, however, some 
groups of the unemployed had to be provided for under the poor 
law system. Because transitional payments were limited to per
sons who had been in covered employment for at least a minimum 
period of time, persons in excluded employments and those who 
had never obtained enough insured work to satisfy even the easy 
contributory requirement could draw no transitional payments. 
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The poor law had also to provide for those who exhausted transi
tional payments. While these were paid indefinitely to persons 
who had made 30 contributions under the insurance act at any 
time, the workers who could only satisfy the alternative qualifica
tion (namely, payment of 8 contributions in the last 2 years) 
were automatically subject to a duration limit of 96 weeks. (See 
Chapter V.) Finally, although payments were made only on 
proof of need, the maximum payment could not exceed the pre
vailing insurance benefits and, as in the period 1921-31, there 
were some persons for whom this sum proved inadequate and 
who were given supplementary aid from the poor law system. 

A third method of handling the residual unemployment relief 
problem was introduced in January 1935, when the Unemploy
ment Assistance Board began to function. This program dif
fered in important respects from the two that had preceded it. 
The most striking innovation was the fact that it was entirely 
administered by the central government, which for the first time 
assumed direct responsibility for a service based upon need. It 
paid unemployment allowances based upon a means test, and was 
intended to provide a single system for meeting in full the needs 
of almost all the able-bodied· unemployed not cared for through 
insurance. The standards of the normal allowances were deter
mined by nationally applicable regulations issued by the Board 
subject to the approval of Parliament, and uniform principles 
governing the assessment of resources were applied by investiga
tors and officials who were employed by and answerable to the 
national government. Allowances were unlimited in duration un
less an applicant persistently contravened the conditions under 
which determinations of allowances were made, or refused or 
neglected to maintain himself and his family, in which case pay
ments might cease and he would be deemed not a person to whom 
the assistance scheme applied. 

The unemployment assistance system covered the vast majority 
of the abl~-bodied unemployed outside the insurance system. But 
it fell short of complete coverage in two ways-one permanent, 
one temporary. First, the Unemployment Assistance Board could 
give allowances only to persons who were insured under the 
Widows', Orphans', and Old Age Contributory Pensions Acts 
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which had, indeed, much wider coverage than the Unemployment 
Insurance Act, but still excluded some groups.16 Secondly, until 
April 1, 1937 the Board took over responsibility only for those 
workers who would otherwise have been entitled to transitional 
payments, i.e., workers over 18 who had at some time been cov
ered by the unemployment insurance system. Nevertheless, after 
Aprill, 1937 those who were assisted under neither the insurance 
nor the assistance system were a negligible fraction of the total 
number of able-bodied unemployed. 

The unemployment assistance plan also differed from both the 
expanded insurance system and transitional payments in that for 
the first time a positive attempt was made to avoid poor law sup
plementation. The Unemployment Assistance Board was given 
the function of "the assistance of persons ... who are in need 
of work and the promotion of their welfare," and demonstrated 
need on account of unemployment was to be met in full. No per
son who was a client of the Board could obtain unemployment 
relief under the poor law, and after April 1, 1937 persons draw
ing insurance benefits that proved inadequate for their needs had 
to seek supplementary aid from the Board instead of, as formerly, 
from the public assistance system. 

The cost of the unemployment assistance allowances has been 
carried to the extent of roughly 95 per cent by the national gov
ernment. The local authorities' share in the cost, based upon a 
formula which took into account the assumed saving to them as a 
result of the new scheme, was originally intended to be paid 
directly to the central government, but, as explained more fully 
in Chapter VI, after 1937 their share was simply deducted from 
the subsidies paid by the national government (block grants) to
\vard the cost of various locally administered social services. 

MISCELLANEOUS RELIEF MEASURES 

Public 1V orks ttlldcr the Unemplo:pnent Grants Committee 

Expansion of public works for the purpose of providing unem
ployment relief has been a relatively unimportant feature of Brit-

18 However, juveniles who had secured no remunerative work since attaining 
!he age of 16 were covered if they could reasonably have expected to have been 
m cover~ employment but for the industrial circumstances of their district. 
For deta1ls of groups excluded, see Chapter VII. 
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ish unemployment policy. The public works program, inaugu~ 
rated in 1920, was administered by the Unemployment Grants 
Committee.17 The total value of all projects approved under this 
program between December 1920 and January 1932, when the 
formal works program was abandoned, amounted to £191 mil
lions, of which only some £69.5 millions were actually expended
an insignificant sum compared with the total expenditures of close 
to £600 millions on unemployment insurance and relief. In 1931, 
the year in which the public works program was most fully devel
oped, only 59,000 men were directly employed on the schemes, 
while in some years the numbers fell as low as 10,000. Yet the 
number of unemployed in this period ranged from about 900,000 
to over 2,000,000. 

The object of the grants was to assist local authorities in carry
ing out approved schemes of useful work other than work on 
roads and on housing projects. The central government offerea 
inducements to local authorities in the form of non~repayable sub~ 
sidies toward the cost of labor employed, and contributions toward 
the loan repayment charges. The terms of the grants varied 
greatly between 1920 and 1932, but it has been estimated that 
they averaged approximateiy 35 per cent of the total commit~ 
ments. The remainder of the cost was borne by the local authori
ties. The projects were those characteristic of most public works 
programs, except that in view of the separate roads and housing 
programs these items occupied a relatively small place. Sewers, 
secondary roads and footpaths, and electricity supply accounted 
for nearly 58 per cent of the total expenditure. 

Workers were hired through the public employment offices, al
though persons could be nominated by the public assistance 
authorities subject to clearance with the employment offices. Mar
ried men and those with dependents were given preference, while 
from 50 to 75 per cent of the men taken on were to be ex-service 
men.18 The workers received prevailing rates of wages or those 

1.1 This orief summary is taken from the Final Report of the Unemployment 
Grants Committee, 1933 (Cmd. 4354). A fuller discussion of this program is 
presented in Chapter IV. 

u Between November 1928 and July 1930 when special financial inducements 
were offered for their employment, men from depressed areas accounted for 
50 per cent of the numbers employed on certain schemes. 
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normally paid by local authorities for the work in question and 
overtime was strictly limited. A number of authorities rotated 
unemployed men on the projects to enable work opportunity to be 
spread more widely among the unemployed, while the men could 
at all times be recalled by the local employment offices for place
ment on private jobs. 

Between 1921 and 1925, and again between 1929 and 1932, 
grants were made from the Treasury to various central govern
ment departments (mainly those concerned with land drainage 
and forestry, public buildings and royal parks) to undertake work 
projects. The grants, were, however, relatively small, and after 
1930, insignificant. 

Highways and Roads 

Between 1920 and 1930, the central government adopted three 
major programs designed to accelerate roadbuilding in order to 
relieve unemployment. The 1920-25 plans encouraged local au
thorities to undertake work on bridges and roads by the offer 
of a substantial subsidy. In all, projects involving a total commit
ment of £57.2 millions were approved and carried out between 
1921 and 1938, their major impact being felt in the years 
1926-28.11 

Under the Trunk Road program and the Five Years' program, 
announced in 1929, subsidies were given for the construction of 
roads of national importance and for certain other specified roads. 
Despite some delay on the part of local authorities, by the end of 
August 1931 the estimated cost of approved projects amounted 
to £45.1 millions (out of a total anticipated program of £48.5 
millions). But the economy wave of 1931 caused a sharp con
traction in these commitments. Local authorities were persuaded 
to abandon or curtail projects, with the result that the total ap
proved program was reduced to £23.4 millions.20 By March 1938 
the greater part of this program had been completed. 

1• The central government's share of the total commitment was to be approxi
mately £35.5 millions. All but £1,395,005 of this was to be derived from the Road 
Fund, which is obtained from the taxation of motor vehicles. (Ministry of 
Transport, Report 011 the Admit~i.stration of the Road Fund, 1933-34, p. 9) 

20 The central government's share was to amount to approximately £17.6 
millions. (Ibid., 1932-33, p. 9) 

3 
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Assisted Migration 

Efforts were also made to alleviate the unemployment situation 
by the promotion of migration to the Dominions. The Empire 
Settlement Act of 1922 was passed as a result of a conference 
with the Dominions in the previous year, and provided for the 
assistance of emigrants to the Empire countries up to a maximum 
of £1.5 millions the first year and £3 millions in subsequent years. 
Further stimulus was given to this policy by the Imperial Eco
nomic Conferences of 1923 and 1926, by the publication of the 
report of the Industrial Transference Board in 1928, and by the 
restrictive immigration policy pursued by the United States, es
pecially after 1924. More generous schemes were devised for 
promoting settlement in Australia and Canada. The program 
concentrated almost exclusively on the promotion of migration of 
agricultural workers, farmers, and domestic servants. In general 
the encouragement to migration took the form of assisted pas
sages, provision of training especially within Great Britain to 
prepare migrants for agricultural and domestic work, and loans 
and advances made by the British and Dominion governments for 
the erection of farm buildings, and purchase of land and 
livestock. 21 

The onset of the world depression dampened the enthusiasm of 
the Dominions, and at the Imperial Conference in 1930 it was 
decided to regulate migration in accordance with the believed 
capacities of the Dominions to absorb new populations. There
after the net outward movement fell sharply. Assisted migra
tion was, however, never very significant in relation to the pre
vious unassisted movement and was unimportant in regard to the 
total volume of unemployment. Whereas in 1923 there was a 
net unassisted emigration of 86,034 to the United States alone, 
the total assisted migration in the peak year of the program 
( 1929) was only 71,750, and the total assisted migrations in the 10 
years from 1922 to 1932 amounted to only 404,329,22 or less than 

-

21 A brief account of the different schemes is given in the Report of the Over
seas Settlement Committee, 1933 (Cmd. 4391), pp. 14-17. 

22 In this period a total of l,070,QOO persons migrated. (Cf. Royal Commis
sion on the Geographical Distribution of the Industrial Population, Minutes 
of Evidence, 1938, p. 320; Twenty-First Abstract of Labour Statistics, p. 202; 
Twenty-Second Abstract of Labour Statistics, p. 203) 
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twice the net migration to the United States alone in the 4 years 
1920-24. Indeed the net migration to the Empire exceeded the 
1923 net movement to the United States only in 1926, the year 
of the general strike. After 1929 migration both to the Empire 
and to other countries fell off sharply, and from 1931 there was 
a net movement into the United Kingdom. 

Measures for the Revival of Industry 

Relatively few positive measures to revive industry were taken 
by the British government with the direct objective of reducing 
unemployment. Four programs, however, deserve mention: The 
Trade Facilities Acts, the Export Credits Guarantee Scheme, the 
Public Utility Grants, and the Special Areas legislation. The 
Trade Facilities Acts operated between 1921 and 1926 for the 
purpose of promoting employment in the United Kingdom by 
facilitating the raising of new capital. The national treasury was 
authorized to guarantee the payment of interest and/or principal 
of loans for capital construction work which might otherwise be 
delayed or not undertaken at all. The limit of the guarantees, 
originally set at £25 millions, was finally raised to £75 millions.28 

Between 1919 and 1921 the government attempted to stimu
late exports by guaranteeing payment to private British exporters. 
Little use was made of the facilities, only £1,752,000 out of 
£26,000,000 permitted being actually advanced. More than a mil· 
lion pounds of the sum advanced involved a dead loss to the 
Treasury. In July 1921 a modified Exports Credits Scheme was 
introduced. u Here too the achievement was modest. Exports 
guaranteed amounted to only £19 millions, although provision 
was made for a total guarantee of £30 millions. In July 1926 an 
Export Credits Guarantee Scheme provided a method of insur· 
ing bills as a general stimulus to export. This third measure 
proved more successful. By May 1937 guarantees had been given 
for exports amounting in all to £123 millions, and it was pro
posed to raise the limits of the then outstanding guarantees from 

23 By March 1927 when the scheme was abandoned, actual commitments 
amounted to £74.25 millions. By March 1932 the total cost to the Treasury in 
fulfillme!l~ of the guaran~ees was £1.29 ~lli~ns (A.C.C. Hill and I. Lubin, 
The Br1ttsh Attack on L ncmplownent [Washmgton: The Brookings Institu-
tion, 1934), p. 80) • 

2• For a description of the revised scheme, see Ibid., pp. 80-81. 
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£26 millions to £50 millions and to make the. arrangements 
permanent. 25 

In 1929 a system of grants from the Treasury toward the 
development, reconstruction, and re-equipment of public utility 
companies was inaugurate.d. Part I of the Development (Loan 
Guarantees and Grants) Act permitted the Treasury to guarantee 
loans up to £25 millions, or to pay all or part of the interest on 
loans up to an unstated maximum for not more than 15 years. 
The projects subsidized had to be self-liquidating, useful and un
likely to have been undertaken without government aid. Workers 
were to be drawn from the employment exchanges and the works 
were to' be undertaken as speedily as possible. In 1932 the Devel
opment (Loan Guarantees and Grants) Act was allowed to lapse, 
after grants amounting to more than £12 millions toward schemes 
costing some £39 millions had been made. 26 

The heavy and prolonged unemployment in certain areas, 
which was characteristic of the employment situation after 1920, 
led in 1934 to the adoption by the national government of spe
cial measures for the benefit of these areas. In December 1934 
the Special Areas ( Devel9pment and Improvement) Act pro
vided for the appointment of t~o commissioners, 27 one for Eng
land and Wales, and one for Scotland, to administer the initial 
grant of £2 millions for "the initiation, organization, prosecution, 
and assistance of measures designed to facilitate the economic 
development and social improvement" of certain specified de
pressed areas. The funds granted (which by September 1938 had 
amounted to £16 millions) zs were used to promote industrial 
development, to acquire and develop property (trading estates) 
for industrial purposes, to improve local health services and hous
ing, to encourage land settlement and allotment schemes (garden 
plots), to provide occupational and welfare centers, and to assist 

::s Export Guarantees: M cmorand~~~m Explait~ing Finmuial Resol11tion, May 
1937 (Cmd. 5467). Use of the scheme increased greatly after 1935 and the 
premiums received have exceeded the claims paid and admmistrative expenses. 

26 Mosf of the assistance took the form of grants rather than guarantees. 
(Hill and Lubin, op. cit., pp. 76-78) 

27 The commissioners were in a semi-independent position, but had to account 
for their expenditures to the Minister of Labour and the Secretary of State for 
Scotland respectively. 

!SReport of the Conunissioner for the Special Areas (England and Wales), 
September 1938 (Cmd. 5896), p. 91. 
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· public works which met local needs and were not merely for the 
purpose of creating employment. 

In 1937 an amending act extended the operation of the origi
nal law, and enabled further measures to be taken to promote the 
location of new industries and establishments in the special areas. 
Under the new law the commissioners were empowered to rent 
factories, to make contributions towards payment of rent, of. 
rates (local property taxes), and of the national income taxes of 
employers willing to establish new factories, and to subsidize road 
and drainage expenses in the depressed areas. The act also initi
ated a program of loans from the Treasury to prospective em
ployers in these areas. 29 

Thus, since 1913, when insurance benefits were first paid, the 
residual relief system in Great Britain has taken five major forms. 
From 1913 to 1918 the poor law was the only supplementary 
relief system for all workers except a relatively small number of 
men discharged from the armed forces. From the end of 1918 
to 1921, unemployment resulting from demobilization and the 
immediate post-war adjustments was provided for through the 
Out-of-Work Donation system. From 1921 to 1931 the major 
unemployment relief load was carried by the expanded insurance 
system, with the poor law playing a secondary but not unim
portant role. From November 1931 to early January 1935 there 
were two residual relief systems: transitional payments and public 
assistance (the successor of the poor law). Finally, from 1935 
the central Unemployment Assistance Board has carried almost 
the entire responsibility for residual relief, with public assistance 
still part of the picture, but playing an insignificant role. 

Only the last three of these methods of handling the residual 
relief problem will be analyzed in the following chapters. Little 
is to be learned regarding the wisdom of exclusive reliance upon 
the poor relief system from the experience of a period in which 
the need for residual relief was by modern standards negligible. 

19 In addition, the Finance Act of 1937 permitted the Treasury to remit all 
or part of the National Defense Contribution in certain cases where new firms 
were established in the depressed areas. 
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The period from 1913 to 1919 was abnormal. For the greater 
part of that time the war was in progreM and there was a short
age of men rather than jobs. Even 1913 was a year of good em
ployment, and during 1919 the percentage of unemployment 
among trade unionists was only 2.4. 

Nor does the experience of the Out-of-Work Donation scheme 
repay detailed investigation. Brought into being to meet an emer
gency, it could hardly have hoped to survive the conditions respon
sible for its birth. With the return to normalcy, it was inevitable 
that the relatively lax administration of this system should 
have been tightened, and that some more specific test of eligi
bility than the claim to be unemployed as a result of the war 
should have been required. The relatively high benefits payable 
under easy conditions could command public support only so long 
as the country was still under the influence of the war psychol
ogy and anxious to conciliate labor by making the country, to use 
the then current phrase, "a land fit for heroes to live in." The 
rapid return to normal conditions and the industrial disturbances 
of 1919-21 soon dispelled these dreams of a new order. 



CHAPTER II 

POOR RELIEF AND PUBLIC ASSISTANCE 

BEFORE TURNING TO a detailed consideration of the three methods 
of handling residual unemployment relief in effect after 1920, it 
is necessary to obtain a clearer picture of the nature of the general 
poor law or public assistance system which throughout the period 
covered by this study, has been the general residual relief service 
in Great Britain. Even after the creation of the Unemployment 
Assistance Board in 1934, it remained the ultimate resort of the 
relatively few unemployed workers who could claim neither un
employment insurance nor unemployment assistance. The nature 
of poor relief in England and Wales on the one hand, and in 
Scotland on the other, is sufficiently different to call for separate 
treatment. 

LocAL RELIEF IN ENGLAND AND \VALES 

The basic general relief system was known as poor relief 
until 1930. Thereafter, as a result of the changes initiated by 
the Local Government Act of 1929, it has been called public assis
tance. It is essentially a local service both administratively and 
financially, although the local bodies are subject to the general 
supervision of a central department. Until 1919 this central body 
was the Local Government Board. In that year the poor law func
tions of the Board were transferred to the newly created Ministry 
of Health. 

Administrative Orgattiza.tion 

Prior to 1930 the local units of administration were some 
600 boards of guardians, who were unpaid representatives, ad
ministering relief for an area that consisted of a large parish, or 
more usually, a group or union of parishes. These bodies were 
abolished by the Local Government Act of 1929 which trans
ferred their poor law functions to the councils of 62 administra
tive counties and 83 county boroughs.1 All poor law functions, 

1 The cour.tty is the largest local administrative unit and roughly corresponds 
to the Amencan county. County boroughs are urban areas, originally within one 

19 
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except the power to impose a property tax or borrow money, are 
now exercised by the public assistance· committee of a council, 
which may and usually does add to the membership by coop
tion.2 Under the Public Assistance Order of 1930 each council 
had to designate a special officer, the public assistance officer, 
who was responsible for carrying out the administration of the 
poor law. In all except a few small counties, sub-committees of 
the public assistance committee-known as guardians committees 9 

-have been appointed to consider applications for relief and de
termine the nature and amount of assistance to be given, and to 
visit, inspect or manage any of the poor law institutions in their 
areas, subject to the public assistance committee's guidance as to 
general principles. In the county boroughs the public assistance 
committees have wider discretion in the appointment of sub
committees and the allocation of functions to them. 

Both before and after the changes brought about by the 1929 
Act, the day-to-day contact with and the investigation of relief 
clients have been carried out by relieving officers. Normally 
this officer reports the circumstances of the case to his local com
mittee and issues relief upon its instructions. He is, however, 
required to give immediate 'relief (in kind or through admission 
to an institution) in cases of sudden and urgent need, and there 
is considerable variation in the extent to which the local com
mittees have concerned themselves with the details of individual 
cases. In the smaller urban areas and among those guardians 
committees where the volume of work is not large, the members 
of the assistance committees are likely to possess personal knowl· 
edge, if not of the applicant, at least of his circumstances. This was 
generally the case before 1930, when the areas administered by 
the boards of guardians were small. But in the large urban areas, 
where the relief claims are many or where it proves difficult to ob
tain adequate representation through cooption on the local commit
tees, this is less likely to be the case, and the committees may sat-

or more C!XJnties, which are so large that many of the functions of counties have 
been transferred to them. 

2 The councils can appoint special committees or designate some existing 
committee to act as the public assistance committee. The majority have adopted 
the former course. 

s Consisting of county councillors, district councillors, and up to one-third, 
of coopted members. 
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isfy themselves by laying down general principles, ruling directly 
on only a proportion of the individual cases and relying very 
largely upon the discretion of the relieving officers. Indeed, in 
1935, the London County Council, by far the largest local relief 
authority, delegated to a so-called adjudicating officer certain 
duties hitherto carried out by its assistance sub-committees. 
Under this arrangement, which by 1939 had been adopted by 8 of 
the 145 authorities, the adjudicating officers are responsible for 
determining the amount and nature of relief and for issuing or
ders accordingly, after taking into consideration the reports of 
the relieving officers. They must report their actions to the assis
tance sub-committees, and refer to them certain specified cases 
and all those in which the applicant asks for reconsideration, to
gether with other cases where the special circumstances appear 
to call for action by the sub-committees. 

The supervisory powers of the Ministry of Health are, at least 
in law, considerable. It has power to order local councils to appoint 
the necessary administrative officers and can fix their salaries 
and define their duties and conditions of tenure. In default of 
action by the local authority, the Minister may appoint officers 
directly. He may also regulate the service performed by these 
local bodies by ordering the enlargement or alteration of poor 
law institutions (workhouses), the provision of casual wards, and 
may make rules regulating to what extent and for what period 
outdoor relief (home relief) may be provided for able-bodied per
sons and their families, and whether or not relief shall be granted 
in the form of a loan. He has, however, no power to consider 
complaints from individuals regarding the inadequacy or unsuita
bility of the relief offered. 

To enforce its policy the Ministry possesses certain financial 
and other controls. The Minister can appoint general inspectors 
to supervise and report on the operations of the local authorities. 
These officers have power to inspect institutions and to take part 
in the proceedings of the local assistance committees, but not to 
vote. Control over the action of the local bodies is exercised in 
two ways. First, the expenditures of the public assistance officers 
are subject to the control of the district auditor's staff which is 
a unit of the Ministry of Health. The auditors have power to dis-
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allow and surcharge for any expenditure which in their judgment 
is illegal, i.e., which is more than is required for the relief of 
destitution.' Second, if a public assistance authority wished to 
anticipate revenue by means of an overdraft, it was necessary 
until 1933 to obtain the sanction of the Minister, and this was 
liable to be refused if the local authority had been pursuing what 
was regarded as an extravagant or unduly generous policy. 
Under an act of 1926 (repealed by the Poor Law Act of 1930), 
the Minister of Health was given power himself to appoint guard
ians where it appeared to him that a board of guardians either 
had ceased to act, or was acting in such a manner as to render 
them unable to carry out their duties. 5 This power was, however, 
exercised on only three occasions. 

In general the central authority has refrained from making 
very drastic use of its supervisory controls. 8 It has issued manda
tory relief regulation orders indicating the types of relief to be 
made available to different classes of persons and has paid par
ticular attention to the conditions under which outdoor relief may 
be granted. It has recommended the more general adoption of 
work and training schemes, and especially between 1927 and 1928 
endeavored to bring about more stringent administration of relief 
to the able-bodied. The Ministry of Health has "most strongly 
deprecated" other practices, such as ignoring the needs of an able
bodied man when determining the amount of relief to be granted 
to the family, and has called attention to defects in the adminis
tration of relief to the indigent casuals. But as a rule the central 
authority has exercised guidance rather than "control." 1 In the 

4 Appeals against surcharges involving over :&:500 go to the High Court, and 
either the Minister or the High Court considers cases involving less than £500. 
Rate (local tax) payers may also apply to the Court for an injunction against 
expenditures by the public assistance authorities which they regard as illegal. 

~~In such circumstances the Minister appointed 3 special commissioners who 
were legally a board of guardians in all respects and carried out all the functions 
of the superseded board. 

s For an evaluation of the control exercised by the Ministry, see S. and B. 
Webb, English Poor Law History (London: Longmans, Green and Co., 1929), 
Part II, Vol. II, pp. 907-43. 

1 This is evident from the tone of the circular letters. The letter of March 
1910, elaborating the basic relief principles, closes with the words, "The [Local 
Government] Board trust [sic], therefore, that the Guardians will earnestly 
endeavor to make the administration of public relief within their [poor law] 
union conform to the principles to which their attention has now been drawn." 
In the circular of January 3, 1930, the Minister "desires to offer observations 
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main it has confined itself to issuing regulations governing the 
general type of assistance to be provided and the classes of per
sons for whom certain types of assistance are appropriate. 8 It 
has never indicated specifically the content that should be given 
to the word "destitution," 9 nor committed itself to the definition 
of an adequate relief scale. Some attempt has been made through 
the inspectorate to offer suggestions and advice to local authori
ties whose standards of relief and administration differed widely 
from the general average or whose expenditure appeared unduly 
high.1.0 More recently the Ministry has encouraged the authori
ties to adopt a wider view of their functions. Thus Circular 1622 
of November 22, 1937, while stressing the necessity of economi
cal administration of the grant of relief in kind and institutional 
care in certain difficult cases, also suggested the desirability of 
increasing staff, setting up central machinery for revision of the 
decisions of local sub-committees in order to ensure uniformity 
within the central committee's area, and increasing relief with 
rising prices. Occasionally, the Ministry has taken drastic action, 
but only to curb authorities who have adopjed too generous a 
view of the functions of public assistance.11 Direct control 
through the exercise of coercive pressure has, however, been rare. 

for the guidance of Boards of Guardians." In the circular of November 22, 
1937, the Minister "desires to invite the attention" of the councils to certain 
matters. (Cf. Ministry of Health, Annual Report, 1937-38, p. 95) 

s "It has been the view of the Department that ... it has not been thought 
right by any rigid attitude of disapproving departures from the letter of the 
regulations, to fetter the discretion of the Guardians in deciding in what form 
and subject to what conditions relief which they had determined to be necessary 
could most properly be administered." (Ibid., 192~-22, p. 84) 

e The nearest approach to a definition was offered by the Legal Advisor to 
the Local Government Board in evidence before the Royal Commission on the 
Poor Laws, 1905-09, but this ran in general terms and gave no guidance as to 
what was necessary "in order to maintain life" or "to obviate, mitigate or remove 
causes endangering life or likely to endanger life or impair health or bodily 
fitness for self-support." Nor was any guidance given as to what material 
resources could be regarded as "directly available" and "appropriate for satis
fying his physical needs." The circular letter of 1910 which embodied this defini
tion did, however, point out that a person might be destitute with respect to 
some particular necessity of life (such as medical attention) without being desti
tute in all respects. 

1o " ••• every effort has been made to keep permanently before the Guardians 
the principles which should govern their actions, and to draw attention to the 
defects in the local machinery which might lead to unnecessary expenditure." 
(!bid., p. 84) 

11 The arutual reports of the Ministry of Health between 1921 and 1929 con
tain few instances of intervention by the central authority. In 1921-22 the 
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Nature of the Relief Available 

Broadly speaking, the nature of poor ·relief or public assistance 
has been within the control of the local authorities and has varied 
considerably from one area to another. Since 1930 variability has 
been somewhat less marked as a result of the transfer of public 
assistance functions to the counties and to county boroughs. But 
in many cases the assistance sub-committees have their own scales, 
and by no means all the central committees have adequate ma
chinery for reviewing claims to ensure uniformity.12 In general 
the poor law in England has been traditionally deterrent and re
course to it has carried a stigma which is recognized even today, 
though it is becoming steadily less prevalent. Indeed, one of the 
most significant consequences of the post-war depression, which 
brought so many thousands of previously independent workers 
in contact with poor relief, has been a trend away from the old 
deterrent and repressive poor law toward a more humane and 
generous treatment of all types of destitute persons. This trend 
has taken two forms. First, more and more forms of assistance 
have been given through measures other than the poor law, the 
Local Government Act of 1'929 specifically encouraging local au
thorities to transfer as many as possible of the services then under 
the poor law to departments administering the special assistance 

guardians of Popli!-r (in East London) requested permission to float further 
lo~ns but the Minister, before approving, conducted an inquiry into prevailing 
methods of administration. This inquiry indicated that "the administration of the 
Guardians is far more costly than is the ca.§e in other and apparently comparable 
unions," a fact which was not denied by the guardians. (lqid., pp. 91-92; 1922-23, 
pp. 82-83) 

Similarly in 1922-23, when the City of Sheffield requested permission to in
crease borrowing for unemployment relief purposes, an inquiry was undertaken 
which revealed that the guardians had been unprepared to meet an increasing 
relief load, that the scales of relief had been "uilllecessarily high" and that relief 
had been granted on terms which contravened the Ministerial circulars. (Ibid., 
p. 83) 

In 1925-26, the Treasury Committee, which considered an application for 
further loans from the West Ham Union, recommended that approval be condi
tioned upon reductions in expenditure by the guardians. These conditions were 
refused, and after a period of 4 weeks in which the Minister issued relief orders 
in kind, and threatened to take over the administration of relief in the union, 
the guardians accepted the proposed conditions. (Ibid., 1925-26, p. 113) Refer
ence has already been made to the three occasions on which the Minister 
resorted to the drastic step of superseding the guardians by his own repre
sentatives. 

1l! See Chapter V, pp. 140-47, and Circular 1662 of the Ministry of Health, p. 3. 
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acts. Second, there has been a great improvement from the appli
cant's point of view in the relief afforded by the poor law itself. 
This has taken the form of the removal of some of the penalties, 
such as loss of certain civic rights/3 a more generous roncept of 
what constitutes destitution, and changes in favor of the appli
cants in the form and the amount of relief afforded. 

The inappropriateness of the system prevailing at the turn of 
the century to handle the contemporary problem of poverty was 
clearly demonstrated by the voluminous reports of the Royal 
Commission on the Poor Laws, 1905-09. It was shown that the 
system tended to perpetuate and even increase poverty. The Com
missioners particularly criticized the lack of uniformity in the 
principles for the administration of outdoor relief which resulted 
in the grant of inadequate relief in some cases and indiscriminate 
and unconditional relief in others. 

While no legislative changes were immediately forthcoming, 
the circular letter issued in 1910 by the Local Government Board, 
the central supervisory body at the time, was based on some of the 
recommendations of the Commission. This circular was followed 
in 1911 by a Relief Regulation Order which governed the princi
ples on which relief was administered until 1930. Under this 
order the normal form of relief to the able-bodied was to be insti
tutional. The genuineness of an applicant's need for aid was to be 
put to the acid test of the offer of relief in the workhouse. In 
exceptional cases, however, outdoor relief could be given if a man 
performed test work. Also, under what was known as the 
"modified workhouse test," an able-bodied man's dependents 
could be relieved in their own home while the man was relieved 
in an institution. Departures from these principles, if otherwise 
lawful, might be permitted if the board of guardians reported 
the special circumstances of the particular case to the Minister of 
Health and he did not disapprove. Outdoor relief to able-bodied 
persons was, indeed, negligible until 1920. But thereafter, the 
great increase in unemployment made the grant of institutional 
relief to all applicants impracticable. As a result, outdoor relief 
became the customary type of aid and was usually given with-

13 Fo~ an acc?unt of the earlier and current civil disabilities which accompany 
the recetpt of atd under the poor law, seeS. and B. Webb, op. cit., pp. 992-96. 
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out even the work test requirement. From 1926 onwards the 
Ministry of Health attempted to encourage a return to the stricter 
conditions of the Relief Regulation Order of 1911. The guardians 
were urged to devise test work schemes, at least for a proportion 
of the applicants, with, however, little result although the more 
obvious cases of lax administration were eliminated.14 In 1930, 
after the reorganization initiated by the Local Government Act of 
1929 had been carried through, a new Relief Regulation Order 
was issued. This again laid down special conditions for the grant 
of out-relief to the able-bodied. At least one-half of the relief 
was to be in kind.15 The requirement to report to the Minister 
on each individual case in which outdoor relief was given to able
bodied persons was waived entirely for able-bodied women, and 
was required for able-bodied men only if they were given out
relief without being required to undertake work, training or 
instruction. 

Thus, by 1930 there had been a significant change in the com· 
plexion of poor relief as it affected the unemployed.16 The 
coupling of out-relief with the requirement to accept work or 
training was no longer regarded as a deterrent device, but, as 
the Circular of the Ministry of Health introducing the Relief 
Regulation Order of 1930 makes clear, it was to be in the interests 
of the welfare of the unemployed. "A primary objective," runs 
the Circular,"'should be to maintain the employability of those able 
and willing to work, so that when opportunity offers, these men 
may have no difficulty in resuming their places in industry." 17 

The public usistance authorities were required to formulate 
such arrangem!nts "as may in the circumstances of their areas 
be practicable" for putting to work the male recipients of out
relief, or for training and instructing them, or arranging for their 
attendance at suitable classes for physical training or of an educa
tional character. Despite the urging of the Ministry, however, by 

u See Ministry of Health, Annual Report, 1926-27, pp. 129-30. 
u This requirement was rescinded in December 1931 and the matter left to 

the discretion of the local administrators. 
16 For a fuller account of the nature and development of this change, see 

Helen F. Hohman, The Development of Social Insurance and Minimum Wage 
Legislation in Great Britain (BostC1ft: Houghton Mifflin Co., 1933), Chapter VI. 

11 Ministry of Health, Circular 1097. Reprinted in full, with the order, in Royal 
Commission on Unemployment Insurance, 1932, Minutes of Evidence (hereafter 
referred to only as Minutes of Evidence), pp. 283-84. 
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no means all the relief authorities haYe set up adequate schemes.18 

As a result, the normal form of relief for the unemployed not 
drawing assistance under the national schemes has continued to 
be unconditional out-relief. 

The nature of the relief afforded by the poor law or public assis
tance system has also changed in other ways, favorably to the appli
cant. It is a general principle that relief is afforded only when 
destitution exists, and in determining destitution income and 
means from every source available to the household are in prin
ciple taken into account. Also, certain specified relatives have a 
legal liability to maintain needy persons.19 But great latitude is 
left to the local administrators in the application of these prin
ciples. In practice, the legal obligation is enforced on compara
tively small numbers of people.20 \:Vith the rise of labor to politi
cal power, there has been a tendency, especially evident in urban 
areas and predominantly working-class districts, to apply the tests 
of destitution and availability of resources less rigorously, par
ticularly by allowing earning members of a household to keep for 
their own use a growing proportion of their earnings, and by 
exempting certain forms of income.21 The more generous treat~ 
ment of able-bodied public assistance recipients became more 
marked and general after 1931 when the local relief authorities 
administered the means test to thousands of applicants for transi
tional payments. The belief that it was not desirable to reduce 
many of these persons to the level of destitution previously re-

18 Ibid., pp. 286-93. 
1e For example, husbands are responsible for wives; parents, for children up 

to 16, and over that age if the child is unable to work on account of sickness or 
other causes ; stepfathers, for children of the wife at the time of marriage (up 
to the age of 16) as long as the wife is living; married women with separate 
estates are responsible for husbands, children under 16 and parents; single 
women are responsible for illegitimate children under 16; and legitimate children 
for their parents. Liability does not extend to brothers or sisters or grand
children. 

2o Percy Ford, "The Family and the Social Services," Public Administration, 
April 1938, pp. 146-56. 

21 The first Ss. of Friendly Societies' or trade unions' sick pay, and the first 
7s. 6d. of national health insurance benefits are disregarded. The Unemployment 
Insurance Act of 1920 provided for excluding the first lOs. of unemployment 
benefits, but this was suspended in 1921 and abolished in 1922. Under the War 
Pensions Administrative Provisions Act, 1918, a disablement pension cannot 
be regarded as a resource available for support of any person other than the 
recipient. In 1930 the Minister in Circular 1069 (Minutes of Evidence, pp. 28()... 
81) al~o recommended more generous treatment of certain other types of 
r..,c.n11rt'"P'c 
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quired of poor law applicants led many authorities, particularly 
those who held that transitional payments were merely another 
form of benefit under the expanded insurance system, to require 
less drastic realization of available resources, not only by transi
tional payment applicants but also by their other able-bodied pub
lic assistance applicants. The Transitional Payments (Determi
nation of Need) Act of 1932 permitted the local relief authorities 
to make concessions with regard to home ownership and other 
capital resources to their able-bodied clients seeking out-relief, 
similar to those made mandatory by the same Act with regard to 
transitional payment applicants. 22 Many authorities, believing it 
unwise to apply different standards to two groups of people whose 
circumstances and characteristics were largely similar, took ad
vantage of this new power. This provision was continued in the 
Poor Law Act of 1934, which also required the authorities to dis
regard certain additional types of resources.23 

The amount of assistance given to individual applicants has 
also increased since 1921, at least in the urban areas. Here again 
the local authorities have been left complete discretion as to the 
total sum to which income from relief plus income from other 
sources may be brought. As a result, the level of assistance has 
varied with the political complexion, the social theories, and the 
financial status of the individual relief authorities. There has 
been a growing tendency for the poor law authorities to formu
late scales of relief for the guidance of their public assistance 
committees. 24 These scales serve as standards for normal cases, 
but can be departed from if the circumstances of a given case so 
indicate, and do not in any sense represent a sum to which any 
individual applicant has a right. Those authorities which have 
adopted scales have been, to a greater or lesser degree, influenced 
by the levels of unemployment insurance benefits. 25 

22 Specifically, the authorities were permitted to disregard one-half of any 
disability pensions and workmen's compensation; the first £2.5 of money and 
investments, while each subsequent £25 up to £300 could be treated as yielding a 
weekly income of one shilling; and any sum which might be obtained by an' 
applicant by selling or mortgaging his interest in the house in which he lived. 

2s For example, maternity benefits under the health insurance acts and the first 
pound a week of any wounds or disability pension. 

24 Not all authorities have these scales, however. At the beginning of 1931, 
there were 16 county boroughs and 51 counties with no scales, as against 67 
county boroughs and 11 counties issuing scales. 

21Jbid., p. 273. 
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Fi1wncing Local Relief 

The costs of public assistance given both to the unemployed and 
to all other dependent persons are defrayed mainly out of local 
rates (taxes) levied on real property.26 Small sums have been 
derived from ownership of buildings, from repayments from 
relatives and the property of persons assisted, and from various 
payments by the central government. Up to 1930 small grants 
were made by the national Treasury to county and county 
borough councils and boards of guardians under the Agricul
tural Rates Acts (1896 to 1923), but, except during 1920, 
these have amounted to less than 10 per cent of the total 
poor relief expenditures. After 1929, when the Local Gov
ernment Act abolished local rates on agricultural property and 
reduced those on property used for productive industry or freight 
transport, the central government granted to the local authorities 
a sum equal to the estimated loss of income from these sources.21 

Because this was distributed as a "block grant" which also in
cluded sums in lieu of the earlier percentage grants, of revenues 
ear-marked for health services, and of other income sources, as 

·well as a further lump sum subsidy from national funds, there is 
no way of knowing what proportion of the cost of poor relief was 
met from the grant received by each county or county borough 
council. Finally, as will be shown in more detail in Chapter VI, 
between March 1935 and April 1937 the local authorities received 
grants from the Treasury to compensate them for the expendi
tures they incurred for the maintenance of certain unemployed 
workers who, but for the delayed operation of one provision of 
the 1934 Unemployment Act, would have been the responsibility 
of the Unemployment Assistance Board. 

2e The yield of the so-called "Poor Rate" is, however, not always exclusively 
used for meeting the cost of public assistance. Certain small miscellaneous 
expenses of the county councils, rural district councils and parish councils have 
been defrayed from it, as well as the educatiop expenses of urban district councils. 

27 Known as the "derating scheme." In 1930-31 the government grant to 
offset losses due to reduced rates amounted to fZ2.6 millions out of the total 
block grant of £45.5 millions. (Ministry of }{ealth, Anwual Report, 1930-31, pp. 
182-84) The relative significance of the different sources of income of the poor 
relief authorities both before and after the derating scheme can be seen from 
the table entitled "Income and Expenditures for Poor Relief in England and 
Wales," published by the Ministry of Health before 1934 in Anti<Uill Loco.l 
Ta.ratio" Returu (E11gland and Wales), Part I, and thereafter in Local 
Govemment Fiuanciol Statistics (England o.nd Wales), Part I. 

4 
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The financing of public assistance by borrowing is permitted 
under careful controL The Local Authorities (Financial Provi
sions) Act of 1921 permitted temporary borrowing to meet a 
proportion of the then abnormal expenditures, subject (until 
1933) to the approval of the Ministry of Health. Where a poor 
law authority was unable to secure this permission because of its 
credit standing or for other reasons, the central government could 
advance funds on terms approved by a special Treasury Commit
tee (known as the Goshen Committee). 28 

LocAL RELIEF IN ScoTLAND 

The poor relief system in Scotland, in so far as it affected the 
unemployed, has differed in several respects from the correspond
ing institution in England and Wales. Before 1921 public relief 
was not legally available to able-bodied persons. Because of the 
inability of private charity to provide for the unemployed work
ers in periods of depression prior to 1921, a number of local au
thorities evaded the letter of the law and gave relief to the 
able-bodied. 29 Others organized municipal work relief schemes. 
Although the prohibition of public aid to the unemployed had been 
condemned by the Poor Law Commission of 1905-09, no change 
was made until the heavy and unprecedented unemployment that 
began at the end of 1920 finally demonstrated the need for a 
changed policy. Accordingly, the Poor Law Emergency Provi
sions (Scotland) Act of 1921 authorized public relief for able
bodied persons who were "destitute and unable to obtain employ
ment." 110 Various modifications in the law and its administration 
were made by a series of enactments between 1921 and 1927, 
most of which were embodied in the comprehensive Poor Law 
(Scotland) Act of 1934. 

Administrative Organization 
As in England, the system is locally administered, subject, how-

ever, to central supervision (by the Department of Health for 

u Ibid., 1921-22, pp. 88-89. 
za Minutes of Evidence, p. 332, Question 2468. 
ao This power was made perman.ent in the Poor Law (Scotland) Act of ~934. 

Destitute dependents of able-bodted persons out of work because of direct 
involvement in a labor dispute are also entitled to relief. 



POOR RELIEF AND PUBLIC ASSISTANCE 31 

Scotland). Before 1930 the local administrative unit was even 
smaller than in England, being the single civic parish of which 
there were some 870. These were abolished by the Local Gov
ernment (Scotland) Act of 1929, and their poor law functions 
were transferred to the public assistance committees of 31 county 
councils and 24 town councils. These bodies frequently delegate 
the consideration of individual cases to special sub-committees, or 
to the minor administrative authorities under their jurisdiction 
who perform the functions of the guardians committees in the 
English counties.31 Since 1921 the responsible local authorities 
have in general issued scales of relief for the guidance of their 
administrative or subordinate authorities,82 and the Poor Law 
(Scotland) Act of 1934 provided that within the area of a single 
local authority all poor persons whose circumstances were similar 
should, regardless of their place of settlement, receive equal 
treatment. 

The local executive officer is the chief public assistance of
ficer, who before 1930 was known as the inspector of poor. His 
functions are similar to those of the English relieving officer in 
that he receives all applications for relief and may grant relief 
provisionally until he can bring the case before his public assis· 
tance committee.38 But his position differs from that of the cor· 
responding English official inasmuch as he can be superseded or 
dismissed only by the central Department of Health. He has, 
therefore, a certain amount of independence in relation to his 
local committee. 

The powers of the Department of Health for Scotland differ 
somewhat from those of the central authority in England and 
\~'ales. It has no power to issue poor law orders of a mandatory 
character. Nor can it compel an authority to appoint a sufficient 
number of officers or determine the salaries to be paid. From 

81 As in England, a limited number of persons who are not members of the 
council may be coopted to serve on the public assistance committee, or its sub· 
committees. 

82 The original scale was drawn up by a Conference of Inspectors of Poor and 
was issued by the central department with a recommendation that it should be 
adopted. By the end of 1932 there were still 10 counties and 2 large burghs 
without scales. 

81 He is also liable at law for any breach of his duties which may affect the 
life and health of a poor person. In heavily populated areas, the work of 
investigating and inspecting clients may be performed by assistant inspectors. 
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time to time, however, it issues circulars for the general guidance 
of the local authorities.84 It can inquire into local administration 
and review the relief given or offered if appealed to by dissatis
fied clients. It may invoke an order of the Court of Session to 
compel a refractory or negligent authority to perform its duties. 
Like its English counterpart, it has also been able to influence 
local administration to a limited extent, by its control over the 
issue of poor law loans.85 

For the exercise of its supervisory powers, the Scottish central 
authority utilizes three groups of persons. It appoints inspectors 
who are authorized to attend meetings of the local authorities and 
take part in discussion, but not to vote. It receives reports from 
the accountants, who audit expenditures and who must satisfy 
themselves that the expenditures incurred are lawfuJ.36 They 
have, however, no power to surcharge. They report to the Secre
tary of State for Scotland who surcharges where he thinks fit. 
Because there are no mandatory orders, control by audit is neces
sarily Jess effective than in England.37 Finally, the public assis
tance officer is entitled to report to the central department if he 
believes that his local committee is giving relief which is too gen
erous or too niggardly. If the department holds the complaint to 
be justified, it can send a recommendation to the local authority. 
In the last resort, the Department of Health as such has "no 
effective and final power of interference." 38 

Nature of the Relief Available 

From the point of view of the applicant, poor relief in Scot
land has tended to be more favorable than that available in Eng
land. Less attention has been paid to the principle of "less eligi
bility" (i.e., that the position of the relief recipient should be less 

at Thus, in 1921 it recommended the adoption of certain scales of relief, and 
in 1926, that existing scales should be reduced. 

as Where an authority is not able to meet the entire expenditure out of the 
current rates, it must borrow and loans require the sanction of the central 
department. In 1926 the central department made the reduction of local relief 
scales to the level of insurance benefits a condition for sanctioning loans. 

as There are no special poor law district auditors in Scotland. The work :~ 
carried out by private accountants of recognized standing, who are appointed 
by the Scottish Office to audit all the accounts of local authorities. 

37 Cf. Minutes of Etidence. p. 333, Questions 2497 to 2501. 
aa Ibid., p. 333, Question 2503. 
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favorable than that of self-supporting persons), with its implica
tion that relief should be given under deterrent conditions. The 
standard of destitution has, in the words of the Secretary to the 
Department of Health, "not been carried to an extreme." 39 As in 
England, various types of income have been exempt from assess
ment in determining need, and these exemptions were greatly 
increased after 1931 as a result of the experience with the admin
istration of the transitional payments system and the passage of 
the Transitional Payments (Determination of Need) Act of 1932. 
Until 1936, when the situation was clarified by a decision of the 
House of Lords, these exemptions had been made in determining 
how much relief a person, if eligible at all, was to receive. There
after they were taken into account also in the determination of 
the existence of "destitution" and therefore of eligibility for aid!0 

The typical form of relief has been outdoor relief/1 and pay
ment in kind has been exceptional. The relief scales appear to 
have been more generous than the English. Relief in the form of 
loans was permitted as an emergency measure in 1927, but was 
prohibited after 1934. \Vork relief has been provided by some 
authorities, but they had no legal power until 1934 to put men to 
work as a condition for the receipt of relief, and then only forcer
tain individual cases. Powers to provide training and instruction 
to persons over 18 years of age were conferred on the authorities 
in 1934, but attendance cannot be made a condition of relief. Nor 
have as many civic disabilities been attached to the receipt of 
relief. There is no prohibition against recipients running for pub
lic office.42 Even the requirement that an applicant must be both 
destitute and unable to find employment has not prevented the 
Scottish authorities from relieving persons who obtain small 
amounts of work insufficient to provide a livelihood." 

sa Ibid., p. 333, Questions 2482-86. 
• 0 I.e., a person might have a weekly income of £1 from a wounds or disability 

pension and Ss. from his Friendly Society sick payment fund, and might own 
property worth £25, but still be regarded as destitute within the meaning of the 
law. (Department of Health for Scotland, Amrual Report,l936, p. 129) 

61 Even the attempt to test the genuineness of need by offering assistance in a 
workhouse only, which had been adopted by a few authorities, ceased after a 
protest from Glasgow labor ~rgani~ations in 1929. (llfin11tes of Evidence, p. 690) 

•: There were even cases tn whtch men on relief were members of the com
mittees administering relief. (ibid., p. 337, Questions 2589-91) 

63 A man in employment for part of a week only "would be deemed to be out 
of work for the rest of the week and his allowance from the poor law would be 
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The Scottish recipient of poor relief is also in a more favorable 
position than his English counterpart in that he has the right to 
appeal to the Department of Health for Scotland if he is dissatis
fied with the nature or the amount of relief granted.'' But until 
1934, the unemployed worker, unlike other relief clients, had no 
right to appeal if he were refused any relief at all. 45 

Financing of Local Relief 

As in England, the major portion of the funds for public assis
tance are derived from rates (taxes) levied by local authorities 
upon the property owners. Temporary borrowing is permitted 
subject to the approval of the Department of Health for Scotland. 
Until 1930 the only money provided from central funds (over 
and above a small grant from the Local Taxation Account) was 
used for insane paupers and poor law medical relief. But these 
payments were relatively unimportant.46 After the passage of the 
Local Government (Scotland) Act of 1929, Scottish local au
thorities, like the English, received grants from the central gov
ernment to reimburse them for loss of income due to the enforced 
reduction of rates (derating scheme), to which- reference has 
already been made, together with other block grants in lieu of 
certain discontinued grants-in-aid. But here, as in England, it is 
impossible to state how much of this new combined grant was 
applied by the local authorities toward the costs of poor relief. 
Between 1935 and 1937, the Scottish authorities participated in 
the grant from the national Treasury to compensate them for 
the postponement of the full effectiveness of the unemployment 
assistance system. 

given in respect of that period," though his earnings would be taken into account 
in fi:/ting the allowance. (Ibid., p. 336, Question 2560) 

44 If satisfied that the complaint is well-founded, the Department may deter
mine the amount of relief provisionally and issue to the applicant a "Minute" 
entitling him to take his case to the Court of Session, which has broad power to 
determine the amount of relief to be granted. In practice, the issue of a formal 
"Minute" is seldom necessary, the Department's finding usually being accepted 
by the local authority. Public assistance officers, c:m whom rests the responsi
bility of preventing any suffering because of lack of relief, have also power to 
afford interim relief pending the Department's consideration of the complaint. 
Considerable use is made of the right to appeal (Department of Health for 
Scotland, Annual Report, 1934, p. 133) 

•$ The right of appeal cannot in any case be exercised if the applicant is refused 
relief prohibited under the Unemployment Act of 1934. 

"Min11tes of Evidence, p. 706. 



PART II 

EXPANSION OF THE UNEMPLOYMENT INSURANCE 
SYSTEM, 1920-1931 

CHAPTER III 

DEVICES FOR EXPANDING THE INSURANCE 
SYSTEM 

THE BRITISH UNEMPLOYMENT INsuRANCE AcT of 1920 came 
into operation at the beginning of one of the most serious economic 
depressions that the country had hitherto experienced. The per
centage of unemployment among insured workers in December 
1920 was already at the then high level of 7.8 per cent. In the 
following year it rose to an average of 16.6 per cent, even exceed
ing 20 per cent in the middle of the year on account of serious 
labor disputes. In the next 10 years the average percentages of 
unemployment among insured workers fluctuated around 12.7 per 
cent, as shown below : 

Calendar Per Calendar Per 
year cent year cent 

1922 ...... 14.1 1927 ...... 9.6 
1923 ...... 11.6 1928 ...... 10.7 
1924 ....•. 10.2 1929 ...... 10.3 
1925 ...... 11.0 1930 ...... 15.8 
1926 ...... 12.3 1931 ...... 21.1 
SOtWcr; Tweflty-Stcofld Ab.stracl of Lobowr Stllli.stics, 

p. 58. 

The maintenance of the unempl9yed was therefore the major 
social problem of the time. To meet it there were available an 
insurance system which had only recently been broadened to cover 
a majority of the working population and which paid benefits for 
a maximum of 15 weeks, and a poor relief system which had been 
unaccustomed to handling normally employable people. Of the 
11.1 million workers covered by the insurance plan when the new 
act took effect on November 8, 1920, 6.9 millions were new en
trants to the system. The importance of this fact becomes evident 
when the limiting conditions under which insurance benefits were 
payable are recalled. The Act of 1920 provided that no person 
could draw benefits who had not paid at least 12 weekly contri-

35 
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butions under the Act, and it disqualified in future years persons 
who had failed to pay any contributions for an entire insurance 
year prior to claiming benefits until 12 subsequent contributions 
had been paid.1 The number of weeks for which any qualified 
claimant could draw benefits was also limited by the rules that only 
one week's benefit could be drawn for each 6 contributions paid 
and that no person could draw benefits for more than 15 weeks 
in any insurance year. 2 Benefits were relatively low and were de
termined on the assumption that the worker would have some 
other resources. 

If the conditions for receipt of benefit had been rigidly adhered 
to, the new comprehensive insurance plan would have played a 
relatively small part in meeting the need created by the heavy 
unemployment of the post-war years. Very few workers would 
have been able to qualify for benefits at the beginning of 1921 and 
the benefits to which they were entitled would have been speedily 
exhausted. In fact, the conditions were not adhered to, and the 
history of unemployment policy in Great Britain between 1921 
and 1931 is one of progressive modification of these basic controls 
in order to permit the insurance system to carry the major un
employment relief load. 

CHANGES IN THE CoNTRIBUTORY REQUIREMENT 

The first requirement to be satisfied by a claimant for insurance 
benefits is that he must have paid a minimum number of contri" 
butions in a specified preceding period. The precise number of con
tributions legally required has undergone change from time to 
time (see summary on the opposite page). Although the general 
tendency has been toward a stiffening of the normal contributory 
requirement, this development was until 1931 accompanied by a 
series of special concessions to certain classes of workers who 
experienced difficulty in meeting it. An increasing number of 
unemployed became eligible for insurance benefits on this basis. 

1 There was a further clause providing that insurance should lapse entirely if 
no contributions had been paid during 5 consecutive years, but as it was ruled 
that this could not apply retroactively, it had no initial significance. 

2 An insurance year ran from July to July. The first full insurance year, how
ever ran from July 18, 1920 to July 3, 1921. (Unemployment Insurance Act of 
1920, sec. 47, [e]) 
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Periods Minimum number Authorizing 
of contributions required act 

November 8, 1920 Unemployment 
to July 2, 1921 12 under the Act Insurance Act, 

1920 
July 3, 1921 to 20 since the beginning of Unemployment 
July 31, 1924 the last preceding insur- Insurance (No. 

ance year• 2) Act, 1921 
30 since the beginning of 
the first of the 2 insurance Unemployment 

August 1, 1924 to years preceding the cur- Insurance (No. 
April 18, 1928 rent benefit year, and 20 2) Act, 1924 

since the beginning of the 
insurance year precedin~ 
the current benefit year 

April 19, 1928 to 30 in the 2 years preced- Unemployment 
November11, 1931 ing application for benefitc Insurance Act, 

1927 
• The requirement of 12 contributions at any time was not specifically 

repealed, but was rendered ineffective by the 20 contributions requirement. 
"The Unemployment Insurance Act, 1923, had fixed the first uniform 

benefit year as the period from October 18, 1923 to October 15, 1924. This 
period was brought to a close on July 31, 1924 by the Unemployment Insur
ance (No. 2) Act, 1924, which introduced the flexible and individual benefit 
year defined as a period of 12 months beginning with the day on which the 
individual filed his claim. 

• The requirement was applied at the beginning of the benefit year and was 
reviewed at intervals of 3 months. (Ministry of Labour, Report for the Year 
1928, pp. 65-66) 

Provisions to Overcome the Difficulties of the 
Newly Insurable Workers in 1920 

At the time the 1920 Act was passed, it was believed that the 
major difficulty would arise from the entry of 6.9 million new 
workers who would not have had the opportunity to contribute 
during previous years for a period long enough to qualify for 
benefits. Accordingly, the Act provided for an interim relaxation 
of the rules relating to the contributory requirement and also, of 
course, those governing the number of weekly benefits to which 
a given number of contributions gave the right. New entrants into 
the scheme could receive 8 weeks of benefit as soon as they had 
paid 4 contributions. • 

1 It was intended that the relaxation should last for 12 months, but before this 
period had elapsed other more drastic modifications of the plan were introduced 
and this provision was effective only until June 30, 1921. Special contributory 
conditions were also provided for ex-service men. 
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Almost immediately, however, the influence of the depression 
made itself felt. Even the relaxation of the contributory require
ment by changing the ratio of contributions and benefits excluded 
from the right to benefit many workers whose previous employ
ment had not been insurable. In December 1920, therefore, the 
generous arrangement whereby new entrants could obtain 8 weeks 
of insurance benefits if they had paid 4 contributions was further 
modified-by the provision that any person who was engaged in 
what subsequently became insurable employment during 10 weeks 
since December 31, 1919, or during 4 weeks since July 4, 1920, 
should be qualified for the first 3 months of 1921 to receive 8 weeks 
of benefit, as though 4 contributions had actually been paid 
for him.4 

Similarly, when in July 1921 the normal contributory condition 
was sharpened by the requirement that a worker must have paid 
20 contributions since the beginning of the last preceding insur
ance year, the severity of the innovation was modified by qualify
ing clauses. If workers could show that they were normally in an 
employment that would make them insured workers and were 
genuinely seeking full-time employment but were unable to obtain 
it, they were entitled to regular or-as they were then called
"covenanted" benefits, even though failing to satisfy the new 
contributory condition. 5 

When in 1924 the normal qualifying condition for standard 
benefits was again stiffened (by the requirement of [a] 30 contri
butions in the 2 preceding insurance years, and [b] 20 since the 

4 These qualifying periods were selected as being periods in which business was 
active. It could then be argued that anyqne who had failed to get this small 
amount of insurable employment in that time could not seriously claim to be 
normally in insurable employment. 

G These cases were referred to the local employment committees (described in 
Chapter IV) for decisions on questions of fact. No information is available as to 
the numbers receiving benefits in any given week under these relaxed conditions. 
The total number of claims allowed over certain periods of time are, however, 
1..'1lown: 

Applications in which less than 
20 contributions had been paid ............ . 

Number of applications allowed ............. . 
Per cent of applications allowed .........••.. 

Apr. 6- Nov. 2, 1922-
Nov. 1, 1922 June 4, 1923 

69,174 
62,671 

90.6 

352,511 
332,024 

94.2 
Source: Ministry of Labour, Report on National Unemployment Insurance to 

July 1923, pp. 226·27. 
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beginning of the insurance year preceding the current benefit 
year), the Minister of Labour was given power to waive the first 
of the two conditions. The object of the waiver was to avoid the 
large number of disqualifications which would otherwise have fol
lowed the enforcement of the new contributory requirement, but, 
in keeping with this purpose, the power to waive was originally 
limited to the period ending October 1, 1925.6 By the Acts of 
1925 and 1926, however, it was extended to December 31, 1927. 

The power to waive the normal contributory requirement was 
freely exercised by the Minister under somewhat differing condi
tions : In August 1924 the requirement was waived up to October 
15, 1924 for people who had claims to benefits authorized during 
the first benefit year, or who had at any time paid not less than 
12 contributions.7 After October 1924 automatic waiver was per
mitted only in the case of persons who had paid not less than 12 
contributions at any time, and for others, only on recommendation 
of the local employment committee. In fact, up to the end of 
December 1924 the requirement was waived "in the great majority 
of cases when the question arose." 8 

In February 1925 the waiver rules were again revised. Waiver 
was allowed only in cases of claimants (other than certain disabled 
ex-service men) who had paid 8 contributions since the beginning 
of the 2 insurance years preceding the benefit year, or 30 contri
butions at any time. Claimants unable to satisfy either of these 
conditions were to be disqualified from both "standard" benefits 
(as the earlier covenanted benefits came to be called) and "ex
tended" benefits (as the former uncovenanted benefits were called 
from 1924 to 1928).9 Provided that they could show 20 contri
butions in the preceding insurance year, persons eligible by virtue 

8 Ministry of Labour, Report for the Years 1923 and 1924 ( Cmd. 2481), 
p. 132. 

T Other cases where 30 contributions had not been paid were referred to local 
employment committees for a recommendation, but it was suggested that waiver 
was only justifiable where failure to qualify could not reasonably be attributed to 
the fault of the applicant (e.g., a disabled ex-service man under treatment for a 
prolonged period). 

a Ibid., p. 133. 
8 Between August 1, 1924 and December 8, 1924, 20,713 claims for waiver of 

th~ 30-contributions .rule were heard by the local employment committees, 15,736 
bemg granted. (Ibtd., p. 140) The total number of disallowances under the 
waiver rule from January 13, 1925 to December 28, 1925 was 15 ?58. (Ibid. 
1925, p. 65) -- ... • 
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of the waiver of the 3D-contributions rule could draw standard 
benefits as a right up to the limits permitted by the prevailing ratio 
rule and the regulations governing the maximum duration of 
benefits. 

Provisions Necessitated by the Prolonged and Heavy 
Unemployment 

It soon became evident that the severity of the depression would 
greatly increase the number of workers (whether newly insurable 
or not) who were unable to satisfy the prevailing contributory 
requirement. From March 1921 to 1931, therefore, persons unable 
to satisfy the contributory rule could nevertheless receive 
benefits-successively known as uncovenanted, extended, and 
transitional 10-if they could satisfy certain additional conditions. 
Introduced originally as an emergency measure, these modifica
tions of the contributory requirement were continued by a series 
of amending acts until November 1931. 

In March 1921 claimants unable to satisfy the statutory con
tributory conditions became entitled to receive uncovenanted bene
fits for a limited time if, since December 1919, they had been 
engaged for 20 weeks in what would have been an insurable 
employment had the Act been in force, and if they also satisfied 
certain additional conditions (see footnote 16 below). The same 
principle was applied by the Act of 1922, although the conditions 
under which the privilege was granted were changed.11 

Between August 1924 and April.1928, otherwise qualified per
sons who had paid less than 20 contributions in the insurance year 
immediately preceding the benefit year could draw extended bene
fits provided they satisfied certain additional conditions, which 
differed slightly from those previously prevailing (see footnote 
16 below). 

to ''Uncovenanted" as against "covenanted" benefits from March 1921 to 
July 1924; "extended" as against "standard" benefits from August 1924 to 
April 1928; and "transitional'' as against "standard" benefits from April 1928 
to November 1931. 

11 Payment of these uncovenanted benefits became subject to the Minister's 
discretion and the privilege was extended only to a worker who had paid not less 
than 20 contributions under the Act, or if "having regard to the opportunities of 
employment in his normal employment, he had, since 31 December 1919, been 
employed for a reasonable length of time" in some employment subsequently 
insurable. The other conditions were the same as those in the 1921 Act. 
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From April 1928 to November 1931, persons over 18 years of 
age who failed to satisfy the 3D-contributions rule, which the Min
ister no longer had power to waive, could draw transitional benefits 
if they could satisfy a modest contributory requirement/2 and two 
additional conditions designed to test the involuntary character of 
their unemployment (see footnote 16). Originally regarded as 
a temporary measure to avoid hardship resulting from a strict 
application of the 3D-contributions rule and the abolition of the 
Minister's power to waive it, the payment of these transitional 
benefits was continued from year to year, ending only in No
vember 1931. 

Unlike the persons qualifying for benefits by the relaxations 
outlined in the preceding section, those granted benefits by virtue 
of the concessions just described were not entitled to draw cov
enanted or standard insurance benefits. The recipients of un
covenanted, extended or transitional benefits, however, received 
payments identical in amowrt with the covenanted or standard 
insurance benefits. Moreover, until 1929, their cost was entirely 
paid for out of the unemployment insurance fund (about half 
the cost of transitional benefits in 1929-3D was paid by the national 
Treasury, and the whole cost thereafter). But in several other 
respects these benefits differed from the covenanted or standard 
benefits. 

In the first place, the benefit under the relaxed conditions pre
vailing from 1921 to 1931 was paid for a considerable part of the 
time not as a right, but subject to the Minister's discretion. From 
April 6, 1922 to August 1924, and again from August 1925 to 
April 1928, uncovenanted or extended benefits could be allowed 
by the Minister of Labour to persons failing to meet the contribu
tory requirement only if he was satisfied in each individual case 
that it was expedient in the public interest to do so.18 In the 
exercise of his discretionary power, the Minister decided that 
certain classes of workers were in principle not to be granted the 

• 11 Eight contributions in the 2 years preceding claim for benefits, or 30 at any 
bme. 

13 Between August 1, 1924 and August 20, 1925, however, extended benefits 
were payable as a right under the No. 2 Act of 1924, which was passed by the 
Labour Government. - -
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uncovenanted or e..'{tended benefits.14 But these limitations "were 
never intended to be applied rigidly, and the committees acting 
under the Minister's directions have consistently had regard to the 
circumstances of each individual case in order to avoid the dis~ 
allowance of benefit where definite hardship would be caused." 15 

The determination of whether or not hardship would be caused 
normally involved the application of a rough test of means. From 
April 1928, however, transitional benefits were payable as a right 
to all persons who could satisfy the statutory conditions laid down 
for their receipt. There was no element of discretion. 

In the second place, between 1922 and 1924 recipients of un
covenanted or extended benefits were subjected to periods in which 
no benefit at all could be drawn. The system of "gaps" in benefit 
as a concomitant of uncovenanted benefits was introduced by the 
Act of April 1922. After a claimant had received these benefits 
for 5 weeks, there had to be an interval of 5 weeks before further 
uncovenanted benefits could be drawn. This provision was very 
soon changed (by the No. 2 Act of 1922) to a gap of only one 
week after receipt of 5 weeks of uncovenanted benefits. The 
Act of 1923, which made uncovenanted benefits available for 44 
weeks out of 50, provided for a gap of 2 weeks without benefit 
if and when 22 weekly benefits had been drawn since November 
1922. From October 18, 1923 to February 21, 1924, there was 
a gap of 3 weeks without benefit after 12 weeks of uncovenanted 
benefits had been received. The system of "gaps" was ended by 
the Act of February 1924. 

u He ruled that benefits should not in principle be available to (a) juveniles 
living with relatives to whom they might r~asonably look for support; (b) single 
persons wholly or mainly maintained by relatives; (c) short-time workers except 
where their earnings were so low as to justify the grant of benefits; (d) persons 
who were unwilling to accept, on fair terms and conditions, work other than 
that to which they were accustomed; (e) aliens, except British-born wives or 
widows of aliens; (f) from July 1922, married women living at home, whose 
husbands were employed. The rules relating to single persons living with rela
tives and to aliens were somewhat modified in April 1923. In February 1924 
the right to claim extended benefits was again given to all the above classes 
except those who refused unaccustomed work offered on fair conditions, and 
certain groups of aliens. In 1925, when the Minister's discretion was restored, 
"rules were made in terms practically identical with those of the rules in opera
tion" from April 1923 to February 1924. (Ibid., 1923 and 1924, pp. 132-36; 
1925, pp. 65-66) 

u Ministry of Labour, Repot't on National Unemployment Insurance to July 
1923, p. 112. 
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In the third place, the claimant to unconvenanted, extended or 
transitional benefits had to satisfy conditions not required of 
claimants for covenanted or standard benefits. These provisions 
were designed as a substitute for the contributory requirement and 
in general placed on the claimant the onus of proving that his fail
ure to satisfy it was not due to any lack of zeal in seeking work in 
an insurable trade, or of willingness to accept work even in other 
than his usual occupation. The task of determining in each indi
vidual case whether these conditions were satisfied was delegated 
by the Minister to the representative employment committees at
tached to the local employment exchanges.16 

The imposition of these additional conditions resulted in the 
denial of uncovenanted and extended benefits to about 13 per 

ts From March 3, 1921, when uncovenanted benefits were available to persons 
who were unable to fulfill the statutory contributory requirement (at that time, 
12 contributions under the Act), but who had been engaged for 20 weeks since 
December 31, 1919 in an employment which was subsequently insurable, it was 
necessary for claimants to prove in addition that they were normally in an 
employment which would make them insurec,! workers within the meaning of 
the Act and also that they were genuinely seeking full-time employment but 
were unable to obtain it. The same conditions were applied to uncovenanted 
benefit claimants during 1922 and 1923. 

Furthermore, from February 1922 until August 1924, uncovenanted benefits 
were denied to workers who were unwilling to accept, on fair terms and condi
tions, work other than that to which they were accustomed but which they were 
reasonably capable of performing. 

From August 1, 1924 a claimant to extended benefits had to prove that he was 
(a) normally employed in an insurable employment and would normally seek 
to obtain his livelihood by means of insurable employment; (b) that in normal 
times insurable employment suited to his capacities would be likely to be 
a\·ailable to him; (c) that he had during the 2 years prior to his benefit applica
tion been employed in insurable work to such an extent as was reasonable, 
having regard to all the circumstances of the case, and in particular to the 
opportunities for obtaining insurable employment during the period; (d) that 
he was making every reasonable effort to obtain work suited to his capacities 
and was willing to accept this employment. These conditions were retained 
after 1925 when extended benefits again became discretionary with the Minister. 

Finally, after April 1928, when transitional benefits were payable to workers 
over 18 who could not satisfy the 30-contributions requirement, claimants, in 
addition to satisfying a modified contributory qualification (8 contributions in 
the last 2 years or 30 at any time), had al~o to show that (a) they were 
normally employed in insurable employment and would normally seek to obtain 
their livelihood in an insurable industry, and (b) that they had during the 
preceding 2 years been employed in insurable work to a reasonable extent, 
taking into account the opportunities for obtaining covered employment in the 
period and the circumstances of the case. This last condition was abolished by 
the Act of 1930. 
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cent of the claimants during the years 1921 to 1928.17 The most 
effective were those relating to the genuineness of the applicant's 
search for full-time employment ( 48.9 per cent of all cases dis
qualified from 'October 18, 1923 to July 31, 1924), to his inability 
to show a reasonable period of insurable employment in the pre
ceding 2 years (between 32 and 37 per cent of all disqualifications 
after August 1, 1924), and to his failure to make every reason
able effort to obtain suitable employment or to accept suitable 
employment (24 to 31 per cent of all disqualifications after 
August 1, 1924). 

CHANGES IN THE RATIO OF CONTRIBUTIONS TO BENEFITS 

Even though the minimum contributory requirements were 
made more generous, qualified individuals could have drawn bene
fit for very few weeks unless changes had also been made in the 
ratio rule.18 Hence, during the 10 years in which an attempt was 
made to use the insurance system as the major unemployment 
relief institution, this rule was subject to considerable amendment. 

The relaxation of the original rule of one week's benefit for 
each 6 contributions was achieved in several ways. First, during 
certain periods benefits drawn between preceding specified dates 
were disregarded, thus automatically increasing the unexhausted 
contributions standing to the credit of a claimant.19 Second, addi-

11 For the different periods the percentages denied benefits were: 
Per cent 

Mar. 3, 1921 to Nov. 2, 1921...... 6.1 
Nov. 3, 1921 to Apr. 5, 1922...... 7.7 
Apr. 6, 1922 to Nov. 1, 1922 ...... 15.4 • 
Nov. 2, 1922 to Oct. 17, 1923 ...... 15.0 
Oct. 18, 1923 to July 31, 1924 ...... 11.5 
Aug. 1, 1924 to Jan. 12, 1925 ...... 13.1 
Jan. 13, 1925 to Jan. 11, 1926 ...... 13.3 
Jan. 12, 1926 to Jan. 10, 1927 ...... 14.7 
Jan. 11, 1927 to Jan. 16, 1928 ...... 17.0 
Source: Ministry of Labour, Report on NatilffliJl 

Unemployment Insurance lo July 1923, 
pp. 226·27; Report for tlu Years l9ZJ 
and 1924, p. 139; 1925, p. 68; 1926, 
pp. 45-46, 1927, pp. 42-43. 

11 So long as the 1-to-6 rule prevailed, a man who, under the relaxed eligibility 
rules could qualify by working for 6 weeks, would be entitled only to one week 
of benefits in an insurance year. 

1e From July 2, 1922 to October 17, 1923, benefits drawn between November 8, 
1920 and November 2, 1922 were disregarded. From October 18, 1923 to 
October 15, 1924, no account was taken of benefits drawn between November 8, 
1920 and October 18, 1923. 
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tional contributions were credited to the workers insured as of 
certain dates. 20 And, third, after July 1922 the ratio rule was 
practically suspended by the specific grant of uncovenanted, and 
later extended, benefits (subject to the prevailing conditions gov· 
erning the receipt and duration of these benefits) to persons who 
could have been barred from further benefit rights by application 
of the ratio rule. Finally, in April 1928 the ratio rule was entirely 
abolished. 21 

CHANGES IN THE MAXIMUM DURATION OF BENEFITS 

Even with a modified ratio rule and a relaxation of the con
tributory requirements, the unemployment insurance system would 
have played a relatively small role in the face of continued depres
sion unless changes had also been made in the statutory provisions 
governing the maximum duration of benefits to be drawn in any 
one year. The 1920 Act had provided a maximum of 15 weeks 
of benefit in an insurance year, but with continued unemploy· 
ment the proportion of unemployed out of work for longer than 
this period steadily increased. This fact was recognized in a series 
of complicated changes made in the duration rule. In the main, 
these changes took two forms: the duration of normal standard 
benefits, payable as a right, was extended; and additional weeks 
of benefit were granted as an emergency provision subject to cer· 
tain conditions. 

zo Thus, the Act of July 1921 provided that 25 additional contributions should 
be credited to workers insured on July 2, 1922. From November 2. 1922 to 
October 17, 1923, each contribution paid (minus 5 for each week of benefit 
drawn before November 8, 1920) was to be counted twice, thus in effect changing 
the 1-to-6 rule to a 1-to-3 rule. Also, in order to allow workers to draw 
uncovenanted benefits up to the maximum permissible at any time, they were 
treated as if they had paid the number of contributions that would have been 
necessary to satisfy the ratio rule. Until 1924, subsequent contributions were 
charged against these past benefits when the ratio rule was applied to claimants 
for covenanted benefits. 

21 It was revived again in 1934, but only as a device for giving certain workers 
the right to more than the standard 26 weeks of benefit payable to all qualified 
claimants. The 1-to-6 rule had not been applied directly to uncovenanted benefits. 
In the period November 2, 1922 to Aprilll, 1923, an analogous rule was applied 
to these benefits in excess of 12 weeks. But the limitation was removed 
immediately thereafter. (:Ministry of Labour, Report o" National Unemployme"t 
IKSUrauct to July 1923, p. 101) 

s 
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Extensions of Covenanted or Standard Benefit Duration 

The March 1921 Act provided for the extension of duration 
from 15 to 26 weeks in an insurance year, to become effective 
July 3, 1922. But, because of the creation of and subsequent 
changes in the effective dates of four so-called "special periods," 
in which special and temporary maximum duration rules pre
vailed, this general extension did not become effective until Octo
ber 18, 1923.22 

During the operation of the "special periods," the length of 
time in which any prescribed number of weekly benefits was pay
able was less than an insurance year. Amendments were also 
made both to the prevailing maximum benefit duration and the 
length of the special periods on occasions when large numbers of 
workers were about to exhaust their benefit rights, as indicated 
in the tabular summary on the opposite page. 

It is evident that the effective number of weeks in which bene
fit could be drawn in any 12-month period was greatly increased 
between 1920 and 1931. Apart from the temporary extensions 
which took place in the four "special periods" between March 3, 
1921 and October 17, 1923, the most important extensions of 
the duration of standard benefits took place after April 19, 1928 
as a result of the 1927 Act. Thereafter, the only limitation to 
the duration of standard insurance benefits was provided by the 
requirement that, to qualify at all, a worker should be able to 
show 30 contributions in the 2 years immediately before claiming 
benefit. In consequence a qualified claimant was entitled to an 
uninterrupted 74 weeks of benefit. After July 1928, the claims 
of workers who had drawn benefit for 78 days or 13 weeks within 
a period of 4 months were subject to review by the courts of 
referees. The procedure was, however, relatively formal and the 
number of claims disallowed was insignificant. 23 

22 The four special periods, as revised, were : 
(1) March 3 to November 2, 1921 
(2) November 3, 1921 to April 5, 1922 (originally to July 2, 1922) 
(3) April 6 to November 1, 1922 
(4) November 2, 1922 to October 17, 1923 (originally to July 1, 1923) 
2a Of the 1,300,000 cases which came up for review in the 10 months ending 

May 1929, only 4.3 per cent were disallowed. (Report of the Committee on 
Procedure and Evidence for the Det.ermi1tation of Claims for Ultemployment 
Insurance Benefit, 1929, pp. 37, 47) 



PERIODS DURING WHICH CERTAIN TYPES OF BENEFITS WERE PAYABLE UNDER STATUTORY PROVISIONS 

Covenanted and uncovenanted benefit Standard and extended benefit Standard and 
transitional 

Nov. 8, 1926- Mar. 3 Nov. 3, 1921 Apr. 6 Nov. Z, 1922 Oct. 18, 1923 Aug. l, 1924- Aug. 20. 1925 Apr. 19, l92S-
Mar. 2, 1921 Nov. 2, 1921 Apr. 5, 1922• Nov. 1, 1922 Oct. 17, 1923• July 31, 1924 Aug. 19, 1925 Apr. 18, 1928 Nov. 11. 1931 

Number of weeks in period 16~ 35 22 30 50 41 55 I 138}{ 187 
Maximum duration of covenanted 15 16 16 15 26 26 26 in any 52b No statutory 

or standard benefits, in weeks limit0 

Additional weeks of uncovenanted No Varied among - 6 6 7 18 15 statutory None or extended benefits limit" workers 

(a) 96 (those (a) 96 (those 

Maximum duration of 
making 8 con- making 8 con-

uncove- tributions in tributions in 
nanted benefits, or combina- No 2 years) 2 years) 
tions of covenanted and un- - 22 22 22e 441 41 statutory (b) Unlimited (b) Unlimited covenanted,orstandard and ex-
tended or transitional benefits, limit" (those making (those making 

30 contribu- 30 contribu-in weeksd tions at any tions at any 
time) time) 

I 
Number of weeks in period dur-

I 
(a) Varied (a) Varied 

ing which a continuously un- - 13 None 8 6 _b None among among 
employed worker could draw workers workers 
no benefit of any kind (b) None (b) None 

• Period Wll8 chan~ted by amending legislation. Cf. footnote 22. 
b From August 1924 to August 1925, the significance of this maximum was limited by the granting of extended benefits as a right£ or an indefinite period, and thereafter by the 

Minister's power to authorize payments beyond the 26-week maximum. 
• Duration was, however, limited to 74 weeks from the date of filing claim by the requirement that every qualified claimant must have paid 30 contributions in the past 2 years. 

Actually the period was 4 weeks longer because or the method of reviewing claims. 
• Workers unable to satisfy the statutory contributory requirement nevertheless could draw uncovenanted benefits for the same maximum period which applied to claimants who 

qualified for covenanted benefits. 
• Fixed at 15 weeks by the Act of April 1922; lengthened to 22 weeks by the Act of July 1922. 
I Fixed at 12 weeks by the Act of July 1922; lengthened to 44 by the Act of 1923 which advanced the terminating date of the period from July l, 1923 to October 17, 1923. 
• The No.2 Act of 1924 removed all formal limitations to duration. In principle, however, the 3D-contributions qualification would have limited the continuous drawing of benefits 

to 74 weeks, except that the Minister of Labour had power to waive this condition. 
• Until February 21, 1924, however, workers were subject to a gap of 3 weeks after drawing 12 weeks of uncovenanted benefits. 
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Emergency Grant of Additional Weeks of Benefit 

Under the changes discussed above, an unemployed worker en
titled to benefits was given the normal benefit as a right, subject 
to no unusual conditions. A second and more effective device for 
expanding the insurance system, adopted from July 1921 to April 
1928, was the grant of benefits beyond the prevailing normal 
maximum as a temporary expedient. Like the benefits granted 
to workers who failed to satisfy the contributory condition, these 
additional weeks of benefit were also known as "uncovenanted" 
benefits from March 1921 to July 1924 and as "extended" bene
fits from August 1924 to April 1928. They were from the first 
subject to the Minister's discretion, except during the period Au
gust 1924 to August 1925.24 They were also granted subject to 
the general conditions applicable to uncovenanted or extended 
benefits. Except between August 1924 and August 1925, these 
additional weeks were granted only for a limited period. The 
maximum duration at different times is shown in the summary on 
page 47. 

CHANGES IN OTHER STATUTORY PROVISIONS 

Like all other unemployment insurance systems, the British 
specified certain other conditions which had to be satisfied by 
claimants for benefits. These related to the reasons for unemploy
ment, 25 the capability and availability of the claimant for work, 
and his willingness to work. 26 However, until March 1930 no 
significant expansion of the insurance system was attributable 

24 During the first "special period" (March to November 1921) he exercised 
his power so as to deny the additional 6 weeks only to juveniles other than 
those who were dependent for their maintenance upon their own earnings. From 
the second "special period" (beginning November 1921), he applied principles 
described in footnote 14. 

25 For example, a worker who became unemployed because of direct involve
ment in a strike or lockout at the concern in which he was employed was 
disqualified from benefit rights for the duration of the strike. A worker fired 
for misconduct or voluntarily quitting without just cause could be disqualified 
for a period of from 1 to 6 weeks. 

26 Under Section 7 (1) iii of the 1920 Act, one of the qualifying conditions 
was that an applicant should be "capable of and available for work, but unable 
to obtain suitable employment." About 25 per cent of the claims disallowed 
between November 1920 and June 1924 were for failure to satisfy this condition. 
In August 1924 this qualifying condition was replaced by statutory conditions Ill 
(that the claimant is capable of work and available for work), and IV (that 
he is genuinely seeking work but unable to obtain suitable employment). 
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to a relaxation or abolition of these conditions. In that year a 
modification of the rule relating to the genuineness of the claim
ant's search for work greatly increased the numbers entitled to 
insurance benefits. 

The requirement that they should prove they were genuinely 
seeking work had been applied to claimants for standard benefits 
since August 1924. But it assumed particular importance after 
April 1928 when the duration of standard benefits became in 
principle unlimited. The Blanesburgh Committee,27 whose recom
mendations were responsible for the change, had held that a satis
factory insurance system should provide benefits to all persons 
who were genuinely unemployed. The major purpose of the con
ditions applied to a claimant should therefore be to test the genu- . 
ineness of his unemployment. While the application of the 3D
contributions rule would supply some indirect evidence ("a man 
with a good record is surely likely to be more genuine than one 
who has been constantly a recipient of benefit") ,28 the Committee 
proposed that all claimants should continue to be required to 
show that they were "genuinely seeking work but unable to obtain 
suitable employment and were capable of and available for work." 

These conditions were retained as statutory conditions III and 
IV in the 1927 Act. They were the sole remaining bulwarks of 
an insurance system that at that time was providing practically 
unlimited benefits. When, therefore, in March 1930, on the rec
ommendation of the Morris Committee, the genuinely-seeking
work clause was abolished, the number of persons able to claim 
benefits was considerably increased. 211 For, while the genuinely
seeking-work clause was replaced by one disqualifying a worker 
for failure or refusal to apply for or accept suitable employment 
or failure to carry out written directions from the employment 
exchange, this control was obviously relatively ineffective in a 

2 ' A committee appointed in 1925, under the chairmanship of the Rt. Hon. 
Lord Blanesburgh, to reconsider the situation created by the grant of extended 
benefits on so large a scale. It reported in January 1927. 

28 Report of the UMnpfoy,Mnt Insurance Committee, 1927, Vol. I, p. 40; see 
also pp. 41-42. 

29 The Morris Committee, under the chairmanship of Sir Harold Morris, was 
appointed in July 1929 to consider procedure and evidence for the determination 
of claims for benefits, and reported the following October. Further discussion 
of the reasons for the abandonment of the genuinely-seeking-work clause will 
be found in Chapter IV. 
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period of heavy unemployment. 30 Whereas in 1929 disqualifica
tions on the ground that the claimant was not genuinely seeking 
work constituted 45 per cent of the total disqualifications, disal
lowances in the 8 months following the removal of the clause 
because of the applicants' failure or refusal to accept suitable em
ployment or failure to carry out written instructions, formed 
only 9.5 per cent of all disqualifications. Nor does this reduction 
in claims disallowed measure the full extent to which the aboli
tion of the genuinely-seeking-work clause increased the number 
of persons drawing insurance benefits, for it fails to indicate the 
increased number of claims coming from people who had not reg
istered previously because of knowledge that the clause would be 
applied.3t 

RESUME 

It is evident from the foregoing account that the nature of 
unemployment insurance was radically changed in the years 1921 
to 1931. Many of these changes took place simultaneously. Until 
April 1928 expansion of insqrance was achieved by relaxation of 
the contributory requirements and by extension of duration 
through modification of the ratio rule and the grant of additional 
weeks of special benefits which superseded both the operation of 
the ratio rule and the maximum duration of benefits (maximum 
duration for covenanted benefits, however, was also increased). 
After Apri11928 the most important factor was the abolition of 
a formal maximum duration limit and its substitution by the pay
ment of unlimited benefits to workers who had paid 30 contribu
tions in the 2 years preceding a claim. This method of limiting 
duration by application of the contributory qualification would 
have meant a maximum duration of 74 weeks from the date of 
claiming benefit, but it was in fact inoperative because under the 
transitional benefits arrangement the contributory qualification 

so I.e., th~ possibility of disqualifying people was greatly reduced when the 
onus was on the employment exchange to offer jobs that might be refused, rather 
than on the applicant to prove the genuin~ness of his search for work. 

u It was estimated by the Royal Commission on Unemployment Insurance 
that, as a result of the abolition of the genuinely-seeking-work clause, some 
160,000 persons were added to the group of insurance beneficiaries between 
March and May 1930, about 60,000 of whom had not registered at an employment 
exchange before the change took effect. (Final Report, 1932, p. 29) 
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was itself modified so as to provide almost unlimited benefits to 
persons who could show very small amounts of insurable 
employment. 

As a result, during 1921-31, unemployment insurance came to 
be the major institution for providing unemployment relief. The 
appropriateness of this method of meeting the problems resulting 
from mass unemployment will be examined in the following 
chapter. 



CHAPTER IV 

EXPANDED INSURANCE AS THE MAJOR 
UNEMPLOYMENT RELIEF MEASURE 

DuRING THE YEARs 1921 to 1931, the unemployed in Great Brit
ain received assistance in the form of either insurance benefit or 
poor relief or a combination of both. The major burden was, 
however, carried by the insurance system, and the British experi
ence may therefore be expected to throw considerable light upon 
the advantages and disadvantages of this method of handling the 
unemployment problem. The resulting dual relief system may be 
studied from four angles : ( 1) its repercussions upon the local 
authorities which, being responsible for poor law relief, would 
otherwise have had to carry the entire residual relief burden; 
(2) its effect upon the insurance system considered as an isolated 
institution; ( 3) the appropriateness of the assistance provided 
in view of the needs of the unemployed, and in particular the 
social and economic justification for the division of the unem
ployed into two categories; and ( 4) the extent to which there 
was overlapping or lack of administrative coordination between 
the two major programs. 

REPERCUSSIONS ON THE LOCAL RELIEF AUTHORITIES 

One of the clearest consequences of the expansion of the insur
ance system was a reduction in the burden of unemployment re
lief that would otherwise have fallen upon the local authorities 
who were responsible for general poor relief. Between September 
1922 and September 1931 the insurance system, as it was ex
panded, paid benefits to between 75.3 and 94.5 per cent of the 
total estimated number of unemployed, as shown in Table 1. 

The estimated number of persons (excluding dependents) re
ceiving local relief on account of unemployment fell from between 
239,000 and 356,000 in 1922 to between 66,000 and 69,000 in the 
first three quarters of 1931, despite the fact that the estimated 
number of unemployed persons had approximately doubled in the 
meantime-from about 1.5 millions to 2.9 millions. Throughout 

52 
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these years the relative numbers of unemployed receiving local 
relief declined as the scope and importance of the insurance sys
tem increased. Thus, during the period from August 1924 to 
August 1925 when extended benefits were a matter of right and 

TABLE 1. NUMBER OF PEKsoNS" AssiSTED oN AccouNT OF UNEMPLOYMENT IN 
GllEAT BRITAIN, 1922-193lb 

Estimated Number receiving Per cent of 
unemployed assisted by 

Date number Insurance I Poor Central 1 Local unemployed 
benefits• relief government I I!OVernments 

In thousands 

1922-~ne 1,504 690 356 45.9 23.7 
pt. 1,397 1,046 267 75.3 19.1 

Dec. 1,409 1,107 239 77.4 17.0 
1923-June 1,256 1,061 205 83.6 16.3 
1924-Dec. 1,262 1,035 113 82.0 9.0 
1925-~ne 1,388 992 117 71.5 8.4 

pt. 1,415 1,205 140 85.2 9.9 
Dec. 1,217 971 162 79.8 13.3 

1927-~une 1,091 825 157 75.6 14.4 
ept. 1,163 876 147 75.3 12.6 

Dec. 1,210 943 154 77.9 12.7 
1928-June 1,285 1,057 120 82.3 9.3 

Sept. 1,384 1,118 107 80.8 7.7 
Dec. 1,355 1,092 112 80.6 8.3 

1929-Mar. 1,235 952 113 77.1 9.1 
~une 1,193 951 95 79.7 8.0 
ept. 1,245 940 90 15.5 7.2 

Dec. 1,377 1,126 94 81.8 6.8 
193Q-Mar. 1,710 1,534 92 89.7 5.4 

~une 1, 913 1,706 43 89.2 2.2 
ept. 2,203 1,879 46 85.3 2.1 

Dec. 2,493 2,356 59 94.5 2.4 
1931-Mar. 2,679 2,338 69 87.3 2.6 

~ne 2,720 2,377 66 87.4 2.4 
pt. 2,914 2,532 69 86.9 2.4 

• E>tcluding dependents. 
~Until 1927 the lack of comparable data, e>teePt for the dates shown, precludes the 

presentation of a continuous series. Data for the year 1926 have been omitted because. as 
explained in Appendix Ill, the English component of the numbers receiving poor relief is 
completely distorted by the inclusion of strikers assisted on account of tbe general strike and 
the long-continued mining strike in that year. 

• Insurance and expanded iuurance beneficiaries. Data shown for Sept. and Dec., 1922, 
June 1923 and June 1925 relate to Oct., Nov., April and May of tbe respective years. 

Sow us: Appendix Tables I. eo!. 8; II, cots 4. 7: VI, col. 3 

not subject to ministerial discretion, the numbers in receipt of 
relief fell sharply despite a relatively high level of unemployment. 
From 1928 to 1931, when the maximum limit to the duration of 
insurance benefits was removed and transitional benefits took the 
place of the discretional extended benefits, the numbers locally 
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maintained again showed a marked drop, while a still further de
cline followed the abolition of the genuinely-seeking-work clause 
in March 1930. In September of that year when unemployment 
rose above 2 millions, the local authorities were maintaining only 
46,000 unemployed persons. In the following September when 
unemployment was almost 3 millions, their unemployment relief 
burden had risen to only 69,000 persons, excluding dependents.1 

• 

The numbers of persons obtaining assistance from one or the 
other system are, however, apt to be misleading unless accom
panied by figures relating to expenditures. For a certain propor
tion of the persons assisted by the poor law authorities were 
receiving only supplementary assistance. 2 Expenditures per head 
on this type of relief were much lower than the per head expen
ditures of the insurance system.3 Hence, a more revealing picture 
of the relative importat;J.ce of the insurance and the relief systems 
can be obtained by a comparison of their expenditures. Table 2 
indicates even more clearly that during the years 1921-31 the in
surance system carried the major .share of the burden of main
taining the unemployed. While in the financial year 1922-23 the 
local relief authorities contributed 20.9 per cent of the expendi
tures on unemployment relief, by the year 1930-31 their share 
had fallen to 2.4 per cent. 

1 For further evidence of the direct effect of changes in the insurance system 
on the local relief burden, see Minutes of Evidence, Questions 2309 and 2561, 
and p. 328; also Ministry of Health, Annual Report, 1930-31, p. 193. The 
Association of Municipal Corporations, however, claimed that the gains due to 
the 1930 changes were subsequently discounted by decisions of the courts of 
referees which disqualified large numbers from benefit. (Minutes of Evidence, 
p. 524) 

2 Although these people formed an extremely small proportion of the insured 
unemployed, they bulked large among the insur.~d clients of the poor relief 
authorities. On April 17, 1926, recipients of concurrent benefits and relief in 
England and Wales constituted 25.3 per cent of the insured heads of families 
receiving relief. (Ministry of Health, Annual Report, 1926-27, p. 115) In the 
financial year 1928-29, they formed betwcm 9.3 per cent and 12.4 per cent of all 
the insured persons on the relief rolls (Minutes of Evidence, p. 298), while by 
February 1931 they had increased to 41.7 per cent of all insured persons relieved 
on account _of unemployment by local authorities. (Royal Commission on Un
employment Insurance (1932), Appendices to the Minutes of Evidence, Part II, 
pp. 76-77) 

a During 1928-29 supplementary assistance amounted to between 21.7 and 25.5 
per cent of the combined amount of benefits and poor relief drawn by recipients 
of concurrent relief and benefits in ;England and Wales (Minutes of Evidence, 
p. 298). In the sample week of February 7, 1931, the 14,155 insured persons 
receiving both re:ief and insurance benefits in Great Britain received £19,208 
in benefits (27s. per head) and only £5,080 in supplementary relief (7s. per 
head). (Appendices to Minutes of Evidence, Part II, p. 102) 
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Table 2 fails to give a complete picture of the relative burdens 
of the central and local authorities because, due to tha difficulty 
of securing figures on an annual basis, it is impossible to include 
expenditures incurred on the various work programs. The inclu
sion of these figures, however, would change the total picture but 
little. For, while the central government's share of the Unem
ployment Grants Committee program was less than that of the 
local authorities, the position was reversed in the road programs. 
Over the whole period from 1921 to 1931, total expenditures on 
work programs amounted to approximately £61.4 millions by the 
central government and £64.4 millions by the local authorities.' 

Yet considerable as was the assistance given by the central gov
ernment, the use of the expanded insurance system as the major 
device for meeting the residual unemployment relief problem was 
not entirely sa tis factory to the local authorities. In the first place, 
despite the large share of the costs of relief carried by the central 
government, they were still left with a burden which was dispro
portionately large in relation to their previous budgets and their 
resources. During the years prior to 1914, the numbers of per
sons ( i1tcluding depe11dents) receiving outdoor relief on a selected 
day each year (] anuary 1) in England and Wales fluctuated a 
little above or a little below 500,000. From 1922 to 1930 the 
numbers never fell below 800,000 and in 1923 and 1927 even 

• The total actual expenditures from 1921 to 1931 on work programs by the 
central and local governments were approximately as follows (in thousands): 

National Local 
Programs Government Governments Total 

Road programs, 1920-25• .................... £32,661 £18,250 £50,911 
Road programs, 1929-30b.................... 3,903 976 4,879 
Unemployment Grants Committee•............ 24,340 45,201 69,541 
Special grant for works in necessito=:u:=s...;a:;.r;:;;:ea=s_;d ·..:.·-:-:..,....::.500:::.::__-..,..,..,--___ _...:5:=00 

Total. ..•.. £61,404 £64,427 £125,831 
• Total expenditures as of March 31, 1931. (Ministry of Transport, R~l>url 011 tlul 

Admuust~atw.. of tiuo Rood Futt.d, 1930-31, p. 10) 
. ~Obtained by deducting from the total payments for the Unemployment Program (shown 
10 Appendtx 2 or 3 of the annual reports of the Road Fund) the known national govern• 
ment payments for the 1920-25 programs. The local governments' share is estimated on 
the assumption that their actual expenditures bore the same relation to the central gov· 
ernment'a disbursements as their share of the total commitments (£5.8 millions out of 
a total of .£23.4 millions, or practically 25 per cent). 

• Expenditures for the period December 1920 through January 1932: Final Re;tlrl of 
t/uo ~,....,.tlo~ G~att.ts c-""ttl.e, 1933, p_p. 22, 23: 34. The local governments' ex· 
p<"ndttu~ are uumated on the basts of the Commttt.ee s statement that the national gov· 
ernment a grants equalled about 35 per cent of tbe estunated total cost of approved projects 
{p. 23). 

• Granted in 1930-31 to cover the entire cost of relief works in necessitous areas (ibid., 
p. 9). 
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TABLE 2. EXPENDITURES BY THE CENTRAL AND LOCAL GOVERNMENTS ON 
ACCOUNT OF UNEMPLOYMENT IN GREAT BRITAIN, 1921-1931 

Expenditures Estimated Percentage distribution 
Yeara Total of the expanded expenditures of 

expendituresb insurance poor law 
system authorities Insurance Poor relief 

In thousand pounds 

1921 - 34,127 -· - -
1922 - 52,912 --" - -
1923 53,006 41,944 11,062 79.1 20.9 
1924 43,578 36,021 7,557 82.6 17.3 
1925 49,471 44,618 4,853 90.2 9.8 
1926 50,057 43,707 6,350 87.3 12.7 
1927 .~1,319 38,708 12,611 .-d _d 

1928 43,706 36,487 7,219 83.5 16.5 
1929 52,011 46,798 5,213 90.0 10.0 
1930 50,319 46,001• 4,318 91.4 8.6 
1931 94,731 92,416• 2,315 97.6 .2.4 

• The fiscal years of the Insurance system ended July 31, 1921-26; March 31, 1927-31. 
The poor law fiscal year ended March 31 in all years shown. Expenditures include cash 
payments, and also costs of training and transfer, if any. 

b Excluding costs of administration. 
• Not available. 
d As the insurance expenditures are for 9 months, while those for poor relief cover 12 

months, percentages would be meaningless. Also, poor law expenditures are swollen by 
payments resulting from the general and caal strikes, 

• Including in 1930, £3,690,000 (7.3 per cent) and in 1931, £19,247,000 (20.3 per cent) 
for transitional benefits. 

Sot~rees: Appendix Tables VII, cols. 2; 3, 4, 8; X, col. 2, 

rose above 1,200,000.5 Although there was simultaneously a slight 
decline in the numbers receiving institutional relief, this was 
relatively insignificant. 

Much more serious, however, was the fact that unemployment 
was not evenly distributed over the country as a whole.6 The 
plight of the distressed areas such as South Wales, Durham and 
Tyneside, West Cumberland and certain districts in Scotland, 

5 Minutes of Evidence, ·p. 278. 
6 The average rates of unemployment among insured persons in the various 

divisions of the country were as follows: 
1928 1931 

Great Britain .............. 10.8 21.4 
London . . . . .. .. . .. .. .. .. . 5.6 12.2 
Southeastern England . . . . . 5.4 12.0 
Southwestern England . . . . 8.1 14.5 
Midlands .. .. .. . .. . . .. . .. . 9.9 20.3 
Northeastern England ..... 15.1 27.4 
Northwestern England ••.. 12.4 28.2 
Scotland .. . .. .. . .. . . .. . .. 11.7 26.6 
Wales ................... 23.0 32.4 
SfJUrce: Ministry of Labour, Reporl forth~ Year 

1932, p. 11. 
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which were very largely dependent upon single or declining indus
tries, such as coal mining and shipbuilding, was notorious.1 But 
there were other areas and cities where the burden of unemploy
ment falling upon the public assistance authorities was almost 
equally out of proportion to the average for the country. Thus in 
1929, of some 630 poor law unions in England and Wales, 400 
had scarcely been touched by the problem, while 50 unions with 
35 per cent of the population carried more than 80 per cent of 
the load of assistance to the able-bodied.8 Similarly in Scotland 
prior to May 1930, only about 100 of the 870 parish councils 
were seriously affected by the problem of relieving the unem
ployed, and of these some 35 to 40 accounted for about 95 per 
cent of the total expenditures.' 

In March 1931 the per capita cost of outdoor relief in England 
and Wales varied from 7t pence (in Oxford) to 2ls. lld. (in 
Merthyr Tydfil in Wales), while in Scotland, during the year 
ending May 1931, it varied from zero (in the counties of Bute 
and Zetland) to 19s. 4d. (in Lanark).10 

Because the funds for public assistance were, at least until1930, 
obtained almost entirely from the yield of rates (taxes) levied on 
local property, the concentration of unemployment had a doubly 
unfortunate financial effect. For rates and assessments increased 
not merely to meet the increased burden, 11 but also because 
the value of local property (especially industrial property) de
clined simultaneously with the rise and continuance of unem
ployment. In consequence there was a great variation in the bur
den on local rates, even within individual counties.12 

r Cf., for example, the Reports of Investigations into the Industrial Conditions 
in certain Depressed Areas, November 1934 (Cmd. 4728), the subsequent annual 
reports of the Commissioners for the Special Areas, and the evidence of the 
National Industrial Development Council of Wales and Monmouthshire, the 
Cumberland Development Council, and the North-East Development Board 
before the Royal Commission on the Geographical Distribution of the Industrial 
Population, Minutes of Evidence, 1938, pp. 461-69, 474-80, 544-46. 

8 Henry Clay, The Post-War Unemployment Problem (London: Macmillan 
and Co., 1930), p. 52. 

• Minutes of Evidenct, p. 327. 
to Appendices to the Minutes of Evidence, pp. 461-65. 
u Local rates for poor relief trebled between 1919 and 1927. (Mabel New

comer, Central and Local Finance in Gertnany and England [New York: 
Columbia University Press, 1937], p. 183) 

u In one parish in Lanarkshire in 1929, it was not necessary to levy a poor 
rate at all, while another had a poor rate of 8s. 7.8d. in the pound. (Minutes of 
Evidtnce, p. 335) 
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Certain authorities were unable to raise the necessary funds out 
of current revenues and had recourse to the borrowing powers 
permitted by the Local Authorities (Financial Provisions) Act 
of 1921.13 The necessity of making interest and capital payments 
on these loans was, in view of the continuance of unemployment 
into the 1930's, yet one more burden adding to the hopeless finan
cial position of authorities in the distressed areas in later years.14 

The burden of the costs of unemployment relief falling on the 
lqcal authorities was, of course, lightened between 1920 and 1931 
by the expansion of the insurance system. But this method of 
providing residual relief did not altogether solve the problem of 
the inequality of the burden among authorities, as it tended to 
give the greatest relative assistance to those authorities which 
needed it least. For, in areas suffering from acute and long
continued depression, the percentage of the unemployed who 
could not satisfy even the relaxed conditions of eligibility for 
insurance steadily increased. On the other hand, in areas where 
unemployment was less severe or where there was considerable 
turnover among the unemployed, a large proportion was at all 
times able to qualify for the expanded insurance benefits, while 
the proportion assisted by the poor relief authorities was small.15 

An analysis made by the Ministry of Labour in conjunction with 
the Scottish Board of Health showed that in 1928 the percentages 
of registered unemployed persons who were not in receipt of bene
fits were as follows in four cities : Birmingham, 7.7; Tynemouth, 
14.2; Newcastle-on-Tyne, 28.2; Glasgow, 46.2. Yet because 
local revenues come mainly from property taxes, it was precisely 

18 The unevenness of the burden on local authorities is further indicated by 
the fact that, eve11 in years when the total receipts of all poor law unions exceeded 
expenditures, certain unions were compelled to borrow to cover expenses due 
to the great increase in the amount of outdoor relief paid, as a rule, in conse
quence of unemployment. See table on p. 277 of Minutes of Evidence. In Scot
land, 40 parish councils found it necessary to raise loans under the Poor Law 
Emergency Acts between 1921 and 1931. (Ibid., p. 327) 

H See, for example, the R.epMts of Investigations into the Industrial Condi
tions in certain Depressed Areas, South Wales, 1934, pp. 166-68. 

u In Sheffield, a center of the depressed steel and other heaV¥ industries, the 
average number of unemployed on relief during the 5 weeks ending November 29, 
1930 was 4,087, whereas in Birmingham, a city more than twice as large but 
characterized by a variety of light industries providing more miscellaneous 
openings for workers, the correspondin[ number was only 891. (Minutes of 
E~>idence, pp. 286, 289, and questions 2211-73, p. 314) At the time of the test 
work investigation at the end of 1929, out of 631 parish unions there were 277 
which had no able-bodied men in receipt of outdoor relief. 
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in the areas of relatively heavy unemployment that the fiscal 
resources of the local authorities were most limited. 

For somewhat similar reasons, the other unemployment relief 
measures taken by the central government, such as grants for roads 
and for expanded public works, did relatively little for the most 
depressed areas. All these measures required local financial par
ticipation, and being relatively expensive methods of unemploy
ment relief, were almost by definition beyond the powers and 
the interest of localities which could not even meet their ordinary 
outdoor relief bills. Had the subsidies been greater, the depressed 
areas might have benefited more. Even the relatively generous 
grants for roadbuilding as an unemployment relief measure in
volved significant expenditures on the part of local authorities 
which, as was evident from the slowness of their response to the 
1929-30 programs, they were increasingly reluctant to make.16 

But the government subsidy for public works was estimated to 
be approximately 35 per cent of the total commitments of £191 
millions which were made between December 1920 and January 
1932.11 Indeed, when in 1925 the government decided to limit the 
grants for accelerated public works to areas where unemployment 
was exceptional, the result was that "the scheme of grants might 
almost be said to have been in abeyance until November 1928, 
when an entirely fresh consideration was taken into account." 18 

The failure of the existing system of grants to assist the most 
needy areas was finally recognized in 1930, when the government 
provided £500,000 to meet the full cost of works in those areas.19 

At the very end of the period 1920-31, both the total burden 
falling on local authorities and its unequal distribution were rna-

16 Under the 1920-25 road program the central government's share of total 
commitments amounting to approximately £57.2 millions was :£35.5 millions. 
Under the 1929-30 program the central government's share of total commitments 
of £23.4 millions was approximately £17.6 millions. (Ministry of Transport, 
Report on the Administration of the Rood Fund, 1932-33, p. 9, 1933-34, p. 9) 

1T Final Report of the Unemployment Grants Committee, 1933, pp. 22-23, 34. 
By March 1932, however, the central government had expended only £24.3 
millions. 

l&Jbid., p. 7. 
tt A further reason for the failure of the grant-aided, expanded public works 

system to contribute materially to the relief of distressed areas was the require
ment that the works should be of relatively high economic value. Although the 
Grants Committee applied thi~ condition more rigidly to the prosperous than 
to the depressed. area.s, i~ cou.ld not dis~egard th~ fact ~hat in so~e declining 
are~s there was httle JUStlficauon for addmg to or ImproVIng the extsting capital 
eQutpment. 
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terially affected by the Local Government Act of 1929, which came 
into effect in 1930. In the first place the Act, as already pointed 
out, transferred public assistance functions from the small poor 
law unions to the counties and county boroughs. Thus the basis 
of taxation for poor relief purposes was widened and local dis
crepancies were to some extent eliminated. But differences between 
counties and county boroughs still remained, and there were com
plaints that within some areas the "disproportion between numbers 
to be maintained and the resources on which rates could be col
lected was even enhanced." 20 

In the second place, the Local Government Act lightened the 
burdens on local rate (tax) payers at the expense of the national 
government. It abolished local rates on agricultural property and 
reduced by 75 per cent the rates on other taxable buildings and 
real property used primarily for purposes of productive industry 
or of freight transport, and made available to the local authorities 
from national funds a sum equal to their estimated loss of income. 
This was known as the "derating scheme." 

In the third place, the Act abolished a number of assigned reve
nues and percentage grant~ ear-marked for health and other 
services and replaced them by an equivalent sum in the form of 
an annual grant. To make the changes more palatable, the central 
government added a further sum, together with small supple
mentary grants to avoid hardship in individual cases and to ensure 
that each county or county borough would obtain at least a slight 
net financial advantage as compared with the earlier arrange
ments.21 

20 In Scotland, the result in many cases was a contraction of the areas of the 
city units (burghs), although the burden was undoubtedly spread more widely 
over the counties. (Minutes of Evidence, p. 691) West Ham (near London) 
was an example of an English borough which failed to gain financially from the 
changes. 

21 It was estimated that for England and Wales in the years 1930 and 1931 
the relative importance of each of these items was as follows (in millions) : 

1930·31 19Jl.Ja 
Losses on account of derating. . . . . . . . . £22.60 £22.34 
Losses on account of grants . . . . . . . . . 16.30 16.27 
Additional money . . . . . . . . . . . . . . . . . . . 5.00 5.00 
Additional Exchequer grants......... 0.55 0.51 
Supplementary Exchequer grants. . . . . 1.10 1.03 

Total £45.55 £45.15 

Toward these sums the Exchequer used annually about £5.8 millions from the 
Road Fund, from which grants had previously been made to local authorities 
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The precise extent to which the change redounded to the ad· 
\-antage of the more heavily burdened areas cannot as yet be 
determined.22 During the first years of the scheme, the new block 
grant, which amounted to some £45 millions a year, was dis
tributed on the basis of a complicated formula. Each local 
authority received a sum equal to 75 per cent of its losses on 
account of changes in rates and grants, plus a share of the remain
ing sum determined by its relative population as weighted by cer
tain factors. 28 Undoubtedly the more heavily burdened areas 
gained greatly by the grant in lieu of rates, because it was in these 
districts that rates were highest and most onerous. Even so it 
has been claimed that, as the standard year taken for the purpose 
of calculating loss was 1925, the redistribution failed to take ac
count of the marked increases in rates which had occurred since 
that date. The poor areas also gained to some extent by the weight· 
ing of the formula in favor of areas with a high percentage of 
unemployment and low assessable property values. But, although 
there appears to be general agreement among authorities that the 
change in the main achieved its purpose of giving most assistance 
where most was needed, in part because of the inadequate weight 
given to the factor of unemployment there still remained a number 
of areas carrying disproportionately heavy burdens even after the 
receipt of the Exchequer grants." The statutory investigation 

for various purposes, so that the net sum provided from national tax revenues 
amounted to about £39.7 millions. (Ministry of Health, Annual Reporl, 1930-31, 
pp. 182-84 i 1931-32, p. 180) 

zz As the authorities were free to distribute their block grants between the 
various services as they wished, it is impossible to state what proportion was 
specifically applied to the costs of poor relief. 

28 The population was based on the estimated population in the calendar year 
1928 weighted according to the proportion of children under 5 years of age in 
the population, to the percentage of unemployment among insured men, to the 
rateable value per head, and, for the coullties, to the number of persons per mile 
of road. 

2• The average of rates fell from 1325 shillings to the pound in 1928-29 to 
10.97 shillin~s !n 193~-33, while the dispersion of rates was also reduced, the 
standard dev1at10n falhng from 3.43 to 2.95. (Newcomer, op. cit., p. Z79) 

Dr. Joseph Syke~ in his book, A Study in English Local Authority Finance 
(London: P. S. Kmg and Son, 1939), p. 124, selected 18 areas as illustrations 
of the inadequacy of the scheme to meet acute needs on account of unemploy
ment. Of these, M~rthyr. Tydfil, whi~h had the highes~ total rates among the 
areas analyzed and m wh1ch poor rehef absorbed the h1ghest proportion of the 
local rates (35 per .cent), received the fourth lowest Exchequer grant expressed 
as a percentage of 1ts total rates (29 per cent), The two areas which received 
from the Exchequer an amount equal to 46 per cent of their total rates expended 

6 
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into the operation of the scheme in 1937 led to certain changes 
in the weighting of unemployment and in the principles by which, 
in the London area, the funds were distributed among subordinate 
authorities. It has also been pointed out that, as a method of 
equalizing burdens, the new plan was unnecessarily expensive since 
it gave assistance to areas and types of industry where no need 
was apparent.25 The 75 per cent reduction of rates applied to all 
industrial property regardless of the severity of the rates, while 
the assistance given to agriculture was a pure subsidy. 26 

Nevertheless, while the expanded insurance system from 1921 
to 1931 operated only imperfectly to diminish the inequality of 
the relief burden, and while the effect of the Local Government 
Act was confined to the last two years of this period, there cannot 
be any doubt that the total burden on the local authorities was 
greatly reduced after 1927. In that year 109 authorities had found 
it necessary to resort to overdrafts and loans to cover poor law 
expenditures. By 1931-32 this number had fallen to 39, while 
the extent of borrowing by authorities in distressed areas had 
fallen from £1,227,000 in 1927-28 to £263,000. The improvement 
was also reflected in the tendency toward lower rates. The number 
of authorities levying rates of 16s. or over dropped from 275 in 
1927-28 to 114 in 1931-32.' Similarly, 7 authorities levied rates 
of 30s. or over in 1927-28, while only 3 did so in 1929-30 and 
none thereafter. Out of 95 authorities levying rates of 20s. or 
over in 1927-28, 73 were in distressed areas. By 1931-32, the 
total number of authorities in this category had dropped to 20, 
and among them 18 were in distressed areas.27 

Finally, the solution of the residual relief problem by expanding 
the insurance system was far from ideal from the point of view 

on poor relief only Z2 and 24 per cent respectively of their total rates, and also 
had much lower absolute total rates than Merthyr Tydfil. 

Analyses of the operation of the derating scheme may be found in Ministry 
of Health, Annual Report, 1936-37, p. 167, and the Report of the Committee 
inquiring into the operation of the scheme in 1936-37 (H.C. Paper 42); also 
Newcomer, op. cit., p. 275. In Chapter XI, Dr. Newcomer presents some inter
esting examples of the effects of the new scheme in different types of communi
ties. Cf. also Ursula Hicks, The Finance of British Government (Oxford: 
University- Press, 1938), pp. 166-67. 

25 Cf. Ursula Hicks, op. cit., pp. 78-81. 
26 Joseph Sykes, British Public Expenditure, 1921-1931 (London: P. S. 

King and Son, 1933), pp. 269-72. 
27 Ministry of Health, A111111al Report, 1932-33, pp. 161-62. 
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of the local authorities, because it was uncertain and on an emer
gency basis. Until 1924 the expansion was, as indicated in Chap
ter III, in the nature of sudden and temporary adjustments to meet 
situations which were regarded as emergencies. The changes in 
the maximum duration of uncovenanted benefits were not made 
until the very month when it became evident that large numbers 
would exhaust their benefit rights and fall back upon the poor relief 
system. The so-called "special periods" within which uncov
enanted benefits and relaxed eligibility conditions were in operation 
indicate by their very name the prevailing belief that the situation 
was one of temporary emergency. On at least two occasions the 
length of these special periods was changed at the last moment 
in order to maintain through the insurance system the many per
sons who otherwise would have had to seek poor relief. Even after 
1924 the waiving of the contributory requirement, which was 
instrumental in admitting large numbers to standard insurance or 
to extended benefits, continued on a year-to-year basis, while the 
payment of transitional benefits was also made possible only by 
the annual passage of acts extending for a further year the transi
tional period. 

Thus the local authorities were at all times threatened with a 
sudden and great increase in their already mounting unemploy
ment relief burdens. With the all-important question of the scope 
of the insurance system a matter of speculation and determined 
on a hand-to-mouth basis which reflected the views of the dominant 
political parties, the local authorities were in no position to plan 
ahead, or to build up any permanent and adequate administrative 
organization. 

Various undesirable consequences flowed from the increasing, 
uncertain and unequal burden thrown upon the local fiscal authori
ties, which was alleviated, but not completely removed, by the 
expansion of the insurance system and the measures inaugurated 
by the Local Government Act of 1929. The burden contributed 
in a cumulative manner toward the movement of industry away 
from the areas of heavy unemployment toward areas, mainly in 
the southeast, where there was less depression and therefore lower 
rates. The resulting decline in the amount of assessable property 
increased still further the rates assessed against that which re
mained, and probably encouraged a transference of residence on 
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the part of the wealthier members of the heavily rated areas. 
Moreover, rates are a peculiarly unsuitable source of revenue for 
financing rapidly increasing burdens, owing to the difficulty of 
adjusting valuations over short periods of time. 28 

Socially, also, the consequences were unsatisfactory because the 
need for increased local health and welfare measures was most 
evident in the areas of heavy unemployment which, owing to the 
loss of income resulting from declining valuations and resources, 
were precisely the areas compelled to curtail these services in order 
to supply the bare physical needs of their unemployed clientele. 

THE EFFECTS UPON THE INSURANCE SYSTEM 

Expansion of the insurance system permitted the country to 
provide maintenance for the unemployed without entirely destroy
ing the financial stability of the local authorities. But this result 
was achieved at the cost of important changes in the insurance 
system, some of which reacted disastrously on its prestige. 

Increases in the Levels of Benefits 

One of the more important consequences of providing for both 
short and prolonged unemployment by expanding the insurance 
system has been the necessity of raising the benefit rates. The 
original plan, as introduced in 1911, had been to provide some 
substitute for earnings which would enable workers to support 
themselves during relatively short periods of unemployment with
out having to resort to a degrading and disliked poor law system. 
In keeping with this theory, the benefits in 1911 were low even 
for that time ( 7s. a week for an adult man). The duration of 
benefits was, however, relatively short (a maximum of 15 weeks), 
so that it could plausibly be argued that, together with his own 
savings and perhaps some help from trade union funds, a man 
would be able to carry himself over short periods of unemploy
ment. Consistently also, the 1911 Act was limited to those trades 
where unemployment was "due not to a permanent contraction 
but to a temporary oscillation in their range of business." 29 

28 Cf. Hicks, op. cit., pp. 155, 158-165, and Sykes, A Study in English LocaJ 
Authority Finance, pp. 217-20. 

29 Winston S. Churchill (then Home Secretary) in the course of the second 
reading of the Bill, said: "They are not decaying trades, they are not over-
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The 1920 Act embodied the same theory of the function of 
insurance benefits, although coverage was widened to trades which 
were no longer characterized by conditions of stability. The dura
tion of benefit was fixed at 15 weeks, and although the money 
value of the benefit was lSs. for an adult man, the real value was 
even lower than that of the 7s. provided by the 1911 Act because 
of the great increase in the cost of living.30 Benefits at this low 
level might or might not have been justified as part of a plan 
providing against short-term unemployment for workers with a 
long record of past employment, during which they might have 
been expected to have accumulated private savings which could 
be used to supplement benefits. They were obviously inadequate, 
however, as soon as the system was extended to cover workers 
who had already been out of work for a considerable time and to 
pay them benefits for what ultimately became an almost indefinite 
period. Hence, it is not surprising that the relaxations of the 
insurance rules, which were discussed in Chapter III, were accom
panied by increases in benefits. The changes came about in two 
ways : first, by increases in the normal rates for single persons, 
and second, by the introduction of dependents' benefits. 51 

The ISs. weekly benefit rate for an adult man remain unchanged 
from 1920 to August 1924 (except for 4 months in 1921 when 
it was 20s.), despite a considerable fall in the cost of living. In 
August 1924, when a deliberate attempt was made by the Labour 
Government to use the insurance system as the major bulwark 
against distress due to unemployment, the benefit was raised to 
18s.82 Reduced to 17s. in April 1928, the real value of the insur
ance benefit nevertheless remained relatively high, because of 
declines in the cost of living, until October 1931 when it was 
sharply cut to ISs. 3d. by the National Economy Act. Compared 
with the benefit rate in 1920, hmvever, insurance benefits, e\'en 

stocked trades, they are not congested with a surplus or an insufficient supplv 
of labour." (HaNsard, May 25, 1911, col. 498) · 

80 If the price level in January 1913 (when the 7s. benefit was first payable) 
be ~aken as 100, it was 276 in November 1920 when the 15s. rate came into effect. 
(FtNal Report, p. 20) 

81 Table XI in Appendix VI shows the rates payable to different classes of 
persons from 1913 to 1939. 
~~"An honest man. shall not starve tho' he be unemployed, neither shall he be 

dnven to the Guard1ans; ... he shall be paid a sum of money which at any 
~ate will keep him from starvation." (The Minister of Labour on June 18, 1924, 
an the comnuttee stage of the No.2 Act of 1924, cited in Fi1tal Report, p. 22) 
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after October 1931, were very much higher because of the pay
ment of benefits to dependents. 

These dependents' benefits were originally introduced in No
vember 1921 as a temporary measure in response to representa
tions to the Minister that the benefit rates were especially 
inadequate in the case of married men and persons with depen
dents. 33 At first, these payments were made to unemployed persons 
for their dependent wives and children, the funds being provided 
by a special levy on employers and workers with the addition of 
a government contribution. The relatively low dependents' allow
ances were payable only for 6 months, but in April1922 they were 
made part of the permanent system. Between 1921 and 1931 the 
level of dependents' benefits was considerably raised, and the class 
of persons for whom they were payable was widened, notably by 
the Acts of 1924 (No.2), 1927 and 1930. The extensions were 
all justified as being necessary in order to remove hardships.34 

• 

The net result of these increases in the real value of insurance 
benefits is evident from Table 3. It will be noted that by 1931 
the real value of the benefit rate was higher than that in any of the 
preceding years. The benefit rate of 1931 represented for single 
men an increase of 8s. 2d., and for a married man with a wife and 
two children an increase of 21s. 2d., over the ISs. payable in 1920. 

This continuous increase in the real value of insurance benefits 
by 1931 was an adjustment to the logical implications of the use 
of insurance to provide income for the major proportion of the un
employed. For, once benefits were paid to those with no recent 
period of employment, or were paid for very lengthy periods, the 
assumption that a worker could eke out his benefits from his own 
savings was no longer valid. Had benefits remained at their real 
1920 level, a tremendous amount of supplementation would have 
been necessary. Even if supplementation had not been deemed 
undesirable for administrative reasons, there were two interested 
groups-the local poor law authorities and the organized labor 
movement-which united to press for the alternative course, 

as Ministry of Labour, Report on National U11employment Insurance to lui)• 
1923, p. 63. 

s• In 1921 dependents' benefits were limited to the normal immediate family 
circle consisting of the claimant's wife (or husband) and children, or a female 
person acting as housekeeper under certain conditions. The wide list of persons 
for whom allowances were payable by 1931 appears in the Fi11ql Report, p. 252. 
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namely, an increase of the benefit rate so that the needs of the 
majority of claimants would be more nearly covered. 

It was always officially denied during this period that the 
standard of benefit payments. was the maintenance leveP5 Yet 
a comparison of the insurance rates paid in 1931 with the allow
ances payable under the poor law relief scales (where the standard 

TABLE 3. CHANGES IN THE REAL VALUE OF INSURANCE BENEFITS, 
1920-1931 

Single man Man, wife and 2 children 
Excess of 1931 Excess of 1931 

Money rate over rate Money rate over rate 
Date in each previous in each previous 

benefit year, in terms benefit year, in terms 
rate of 1931 cost of rate of 1931 cost of 

living living 

s. d. s. d. s. d. s. d. 

1920 15 0 8 2 15 0 21 2 

1921 
{1n· 1-Mar. 2 15 0 7 3 15 0 20 3 

ar. 3-~ne 29 20 0 4 0 20 0 17 0 
~une 30- ov. 9 15 0 7 3 15 0 20 3 

ov. 10-Dec. 31 15 0 7 3 22 0 15 8 

1922 15 0 4 11 22 0 12 4 
1923 15 0 4 4 22 0 11 5 
1924 15 0 4 5 22 0 11 6 
1925 18 0 2 0 27 0 7 5 
1926 18 0 1 7 27 0 6 11 
1927 18 0 1 3 27 0 6 5 
1928 17 0 1 11 28 0 5 3 
1929 17 0 1 9 28 0 4 11 
1930 17 0 1 2 30 0 2 1 
1931 17 0 - - 30 0 - -
Source: First Report of the Royal Commission 011 Unemployment Insurance 

1931 (Cmd. 3872), p. 66. 

s5 In December 1923 the Inter-Departmental Committee on Public Assistance 
stated that benefits were designed "to supplement private effort in mitigating 
distress due to involuntary unemployment." (Report, Cmd. 2011, 1924, p. 18) 
The new principle, however, was specifically recognized by the Labour Govern
ment in 1924 (see footnote 32 above). This was but a temporary admission, and 
even the Blanesburgh Committee, which believed in a very wide insurance 
system, held that benefits should "certainly be so substantial that the insured 
contributor can feel that .•• taken in conjunction with such resources as may 
reasonably in the generality of cases be expected to have been built up, they will 
be sufficient to prevent him from being haunted while at work by the fear of what 
must happen to him if he is unemployed." (Report of the Unemployment Jnsur
allce Committee, 1927, p. 38) The Royal Commission of 1930-32 was even 
more emphatic: "There is no warrant for the assumption that unemployment 
benefit is or ever has been intended to provide full maintenance." (First Report 
of tht Ro)•al Commission on Unemployment Insurance, p. 32) 
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was admittedly full maintenance) suggests that an approximation 
to maintenance was indeed the standard. In January 1931, of 78 
county or county borough public assistance authorities with pub
lished relief scales, only 12 had scales which were in all respects 
higher than the corresponding insurance benefits. 86 

Loss of Prestige Due to the Increasing Debt 

Until April 1929 the entire cost of the expanded insurance 
system was borne by the Unemployment Fund. By the Act of 
1930, however, the Treasury assumed responsibility for roughly 
half the cost of the temporary relaxation of the 3D-contributions 
rule (i.e., transitional benefits) for the year 1929-30,87 and the 
whole of the cost (including administration) thereafter. Despite 
increased contributions on the part of employers, workers and the 
government, the income of the Fund soon failed to meet expendi
ture. The Fund's reserve of £21,875,000 on November 8, 1920 
was exhausted by July 1921. Recourse was had to borrowing, 
and a series of acts successively raised the maximum borrowing 
limit until it was finally held at £115,000,000 by the Act (No. 2) 
of 1931. The growth of the debt is shown in Table 4. 

Since 1921 the system has never been out of debt. It is true 
that by August 1924 the debt, which had been as much as £16,-
750,000 in March 1923, had been repaid except for £4,500,000. 
But after falling to this minimum it commenced again to rise, 
and by December 1931 had reached the high figure of £110,-
320,000.38 Some small part of the debt arose from the attempt to 
apply uniform definitions of employment and unemployment and 
uniform rates of contributions and benefits to a complex eco
nomic society.39 But the greater part of the debt can be directly 

se Final Report, p. 67. Another 5 authorities had scales equal to insurance 
benefits. It is probable that the majority of the remaining 67 authorities which 
did not publish scales were below insurance rates, since 51 of these were county 
authorities which tended to be more conservative than county boroughs, and also 
because in general it is the more generous authorities which openly announce 
scales of relief. 

s1 It was to pay retroactively the entire cost of the transitional benefits paid 
to claimantswho commenced new benefit years after March 31, 1929. 

sa First Report of the Royal Commission on Unemployment l11surance, 1931, 
p. 22; Ministry of Labour, Report for the Year 1932, p. 108. 

se Involving the payment oi larger amounts of benefit than had been antici· 
pated to seasonal workers, partially employed (short-time) workers, and workers 
who normally work only 2 days in the week. 
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traced to the successive relaxation of eligibility conditions, exten
sions of benefit duration and increases in benefit rates which 
arose out of the attempt to use the insurance system to care for 
the residual unemployed. *0 

TABLE 4. THE BALANCE SHEET OF THE BRITISH UNEMPLOYMENT 
INSURANCE SYSTEM, 192().1931 

Balance of income . _::>talus of the 

Periods and expenditure Unemployment 
Fund at end of for the period period 

Ending Nov. 7, 1920 - £ +21,875,000 
Nov. 8, 1920 to July 3, 1921 - + 100,000 

Insurance years (July-July) 
1921-1922 £-15,485,987 -14,959,256 
1922-1923 - 1,206,958 -16,148,217 
1923-1924 + 9,038,750 - 7,093,871 
1924-1925 - 1,363,411 - 8,441,690 
1925-1926 - 2,426,408 -10,859,945 

July 5, 1926 to March 31, 1927 -14,190,222 -25,050,167 

Fiscal years (April-March) 
-24,627,983 1927-1928 + 422,184 

1928-1929 -11,384,064 -36,012,047 
1929-1930 - 3,030,101 -39,042,148 
1930..1931 -36,429,543 -75,471,691 

Sources: Mintt.les of E'llidenu, pp. 157-61; Unemployment Fund Accounts, 1930, 
p. s. 

to In view of the many criticisms that have been made of the British system, 
it is worth noting that very little of this debt can be attributed to a lax admin
istration of the prevailing rules. There is general agreement on the part of the 
various committees and investigating bodies that have studied the working of the 
scheme that the prevailing tests regarding inability to obtain employment have, 
in the main, been rigidly insisted upon, and that the alleged opportunities for 
unqualified persons or malingerers to obtain benefits have been exaggerated. 
See, for example, the conclusions of the Blanesburgh Committee, 1927: " ••• a 
certain number out of the 11 3/4 millions of insured persons have received 
relief to which they had no claim. But it is equally true that these cases are 
relatively few, and that result is, we think, due to the vigilance with which 
the Ministry, while dealing fairly with the genl!ine claimant, guards against 
abuses." (p. 20) "The Ministry is constantly on the watch for fraud, nor does 
it hesitate to prosecute when prosecution is called for ... The Ministry leaves 
no stone unturned to bring every case to light." ( p. 21) Details of the methods 
used by the Ministry of Labour and the results of investigations into the working 
life history of sample claimants will be found on pp. 9·19 of the Mim~.tes of 
Etoidenct of this Committee. The First Report of the Royal Commission, 
1930-32, offered no opinion concerning administration, but the evidence of the 
Principal Assistant Secretary to the Ministry: of Labour indicates that ample 
provision exists for checking benefit claims. (See Minutes of Evidenu, Decem
ber 19, 1930, pp. 15-25, especially paragraphs 143-47 dealing with safeguards 
against improper payment, and the evidence of the same witness on July 9th and 
lOth, 1931). The Fiool Report of the Royal Commission cited the "zeal and 
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The precise cost of expanding the insurance system cannot, 
unfortunately, be ascertained. Indeed, the officials of the Ministry 
of Labour have repeatedly held that it was impossible to know 
how much of the debt was attributable to these extensions of the 
insurance system. Nevertheless, as is explained in Appendix VII, 
the cost of the majority of the extensions can be estimated from 
existing data, and these estimates are presented in Table 5. 

TABLE 5. ESTIMATED NET CoSTs• OF ExPANDING THE INsuRANCE SYSTEM 

Date Provisions Net Cost 

RELAXATION OF CONTRIBUTORY REQUIRE· 
MENT AND PROLONGED BENEFIT DURATION 

July 1921-
July 1924 Uncovenanted benefits £28,123,000 

August 1924-
April1928 Extended benefits 38,437,000 

April 1928-
September 1931 Benefits in excess of 156 days 22,000,000 

April1929-
April1930 Transitional benefits 3,985,000 

March 1930- ABOLITION OF {iENUINELY·SEEKING-WORK 
October 1931 CLAUSE 5,000,000 

January 1926- INCREASES IN BENEFIT RATES AND RE· 
June 1929 DUCTIONS IN CONTRIBUTIONS 15,370,000 

April1930- INCREASES IN BENEFIT RATES AND RE· 
September 1931 DUCTIONS IN CONTRIBUTIONS 6,483,000 

Total £119,398,000 
• By net cost is meant that part of the cost of the various changes which was not met by 

corresponding changes in contributions (including the regular government contribution). A 
detailed explanation of the ligures will be found in Appendix VII. 

The figures in this table indicate that the cost of those items 
alone for which estimates can be made exceeded the total deficit 
of the Unemployment Fund in the fall of 1931. Thus it seems 
not unreasonable to conclude that, had the insurance system been 
restricted as originally planned, the Fund would have shown a 
surplus by-1931 instead of a deficit. 

efficiency with which the officers of the Ministry of Labour perform the various 
duties falling to them in the course of the administration of the Unemployment 
Insurance and the Labour Exchanges Acts" as "deserving of the highest praise." 
(p. 306) 
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The existence of this debt had particularly unfortunate conse
quences. The difficulty of distributing responsibility for it be
tween standard restricted insurance and the emergency extensions 
led to a Joss of prestige for the entire insurance system. The Brit
ish experience was frequently cited, especially in the United 
States during the early 1930's, to support the view that unem
ployment was not an insurable risk and even that unemployment 
insurance was an undesirable institution. Few of the critics of 
the growing debt distinguished between a restricted and an ex
panded system. Discussion of unemployment insurance centered 
around the question of how best to ensure solvency. When a 
Royal Commission was appointed in December 1930 to inquire 
into the provisions and working of the insurance scheme, its 
approach to the problem was very largely dominated by the desire 
to ensure a return to solvency.41 Even while some of the recom
mendations of its First Report were under consideration, another 
committee (the Committee on National Expenditure), which was 
appointed to survey the entire field of government expenditures, 
directed special attention to the debt of the Unemployment Fund 
and proposed economies more drastic than those suggested by 
the Royal Commission!2 The report of this Committee carried 
great weight, and many of its proposals in regard to unemploy-

u The Commission was authorized to make recommendations with regard 
to ( 1) its future scope, the provisions which it should contain, and the mea~IS by 
u•hich it t11ay be made solvent and self-supporting (author's italics), and (2) the 
arrangements which should be made outside the scheme for the unemployed who 
are capable of and available for work. Its First Report in June 1931 was con
cerned exclu~ively with financial adjustments, especially the increasing indebted
ness of the Unemployment Fund, "matters which have been represented to us 
as urgent" (p. 6). But even the Final Report in 1932 bears the imprint of the 
preoccupation with the debt question, as was pointed out in the dissenting 
Minority Report (see especially pp. 384-88)~ The emphasis upon keeping the 
Fund solvent is evident throughout the section dealing with the future of the 
insurance scheme (pp. 155-62) and in the major proposal (subsequently em
bodied in legislation) for the appointment of a Statutory Committee charged 
with the duty of keeping the unemployment insurance scheme constantly under 
review, and of suggesting changes in the scheme which would maintain its 
finances upon a sound basis (pp. 163-71). The Majority Report stated specifi
cally that "our terms of reference are directed primarily to the provisions of 
the Unemployment Insurance Scheme and to its future solvency." (p. 1) 

42 "We regret that we cannot regard their [the Commission's] recommenda
tions as adequate to meet the situation. In our view a large reduction in the 
present ~xchequer cha:rg~l as well as the practica! eliminat!ml: of borrowing for 
tlus servrce, are essential. (RepOf"t of the Co~r~mrtlet 011 Natro,wl Exptnditure 
July 24, 1931 [Cmd. 3920), p. 147) ' 
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ment insurance were embodied in the orders issued under the 
National Economy Act of September 1931. Thus, the sharp 
departure from the principle of indefinite· extensions of insurance, 
brought about by the Orders in Council of October 1931, was a 
direct outcome of a panic-like concern over the insolvency of the 
Unemployment Fund, rather than of any careful analysis of the 
proper place of an insurance plan in the total relief system, or of 
the appropriate levels of insurance benefits!8 

THE APPROPRIATENESS OF THE ASSISTANCE PROVIDED 

Maintenance of the Unemployed 

If the major function of an unemployment relief system, 
whether called insurance or by any other name, is the avoidance 
of suffering due to loss of wage income, there can be little doubt 
that the methods adopted in Great Britain between 1920 and 1931 
achieved a large measure of success. An unprecedentedly high 
number of unemployed persons were maintained at a standard 
which, if not generous, at least provided a minimum of subsis
tence for the great majority,•• and for some of the lower paid 
workers compared favorably with wages while in employment. 
Despite the severity of post-war unemployment, all the surveys 
of standards of living indicate that there has been a definite de
cline in the proportion of the population living at or below the 

.a For a further discussion of these orders, see Chapter V. 
"In the study by Helen F. Hohman, The Development of Social Insurance 

and Minimum Wage Legislation in Great Britain, the rates of benefit payable 
to a family of five and t9 single women are compared with the corresponding 
Rowntree poverty line and the human needs standard, and it is shown that for 
these groups benefits fell short of both standards, although less markedly so in 
the later years of the period 1919-31 (pp. 262-64). It must, however, be recalled 
that households of these types were not numerically the most significant, and that, 
as is shown later in this chapter, the proportion of insurance beneficiaries who 
found it necessary to obtain supplementary poor law assistance was always very 
small, and at the end of the period was insignificant. 

As a result of intensive studies among the unemployed, E. Wight Bakke in his 
book, The Unemployed Man (New York: E. P. Dutton & Co., 1934), concludes 
that the scheme "has alleviated the worst physical effects of unemployment. It 
has kept the diet from falling to unhealthful levels: it has kept workers from 
falling in arrears on their rent ; it has made it unnecessary to dispose of home 
furnishings to the extent which would have been necessary without it; it has 
to some extent made it 1>9ssible for men and women to keep up their associations 
with their fellows longer." (p. 251) 
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poverty level in comparison with the pre-war period. 45 The rec
ords reveal no cases of mass suffering attributable to the absence 
of any kind of assistance,•• such as were reported to the various 
Senate committees of the United States Congress between 1931 
and 1933. Had such cases occurred, it is fairly certain that they 
would have received publicity, for throughout the period from 
1921 to 1931 unemployment relief was a major concern of the 
politically powerful Labour Party. The manifestos and the par
liamentary questions of the Party did indeed constantly contain 
criticism of the prevailing levels of benefit and conditions for its 
receipt, and demands for expanding the insurance system in order 
to avoid recourse to the poor law. But there was no suggestion 
that at any time during this period the unemployed were left 
without any assistance whatsoever. 

Trai1ting for tlte Insured Unemployed 

Unfortunately, however, the needs of the unemployed are not 
limited to maintenance. Prolonged unemployment such as was 
characteristic of the British situation in the 1920's creates a need 
for ;ocial action to replace the values destroyed by loss of work 
opportunity." Industrial skills and adaptability, the worker's self-

46 Cf., for example, A. L. Bowley and Margaret H. Hogg, Has Po'lltf'ly 
Diminished! (London: P. S. King and Son, 1925); Tht New Survey of Londtm 
Life aml Labour (London: P. S. King and Son, 9 vols., 1930-35); Percy Ford, 
Work and Wealth in a Modern Port (London: George Allen and Unwin, 
1934); and the Social Survey of Merseyside (Liverpool: University Press, 
1934). A summary of the results of these investigations concludes: "That the 
proportion unemployed can show such a phenomenal increase over what it was at 
the end of the last century, and that at the same time the number in poverty can 
show, even in the worst areas and at the worst time, such a considerable reduc
tion, is due, of course, to the establishment of an Unemployment Insurance 
system. That the number in poverty varies still so greatly in accordance with 
the extent and duration of unemployment points to the limitations of this 
system." (Gertrude Williams, The State and the Standard of Living [London: 
P. S. King and Son, 1936), pp. 314-15) 

' 0 Even when the West Ham poor law union was completely without funds in 
September 1925, because of a difference of opinion between the guardians and 
the Ministry of Health as to the standards of relief, the unemployed did not 
suffer, as the Minister took the "unprecedented step" of making direct orders 
for payments in kind. (Ministry of Health, ANNual Report, 1925-26, p. 113) 

' 1 Measures of duration of unemployment during this period are scarce. On 
the basis of sample studies in September 1929 and February 1931, Sir William 
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respect and morale, and even his physical fitness are alike en
dangered when unemployment lasts more than a few months.48 

Measures to counteract these undesirable consequences of unem
ployment might take the form of training programs to maintain 
or create skills, reconditioning centers to restore physical fitness 
and renew habits of work and discipline, or public works, work 
relief programs or other .special schemes to provide an opportunity 
for employment under conditions which at least approximate those 
of private industry. The relative insignificance of such measures 
is indeed the most serious deficiency of the unemployment pro
grams operating between 1921 and 1931. 

It is true that provision was made in the insurance acts for the 
institution of training schemes, and certain programs were in
augurated during this period. These included Government Train
ing Centers giving technical training to men mainly between 18 
and 35 years of age; Transfer Instructional Centers providing 
general reconditioning and unskilled work for men over 18 years 
of age, training courses for women, and courses of instruction for 
juveniles under 18, operated mainly by local education authorities.49 

Beveridge has estimated that the numbers and percentages out of work for 
different periods were as follows: 

September 1929 February 1931 
Period since last registered Benefit Per 

employment claimants cent 
Benefit Per 

claimants cent 

Total (men and women) ..... 966,800 100.0 2,350,800 100.0 
Less than 3 months. • • . . . . . . • 758,800 78.5 
3 months, but less than 6 ...... 102,900 10.6 
6 months, hut less than 9...... 37,250 3.8 
9 months, but less than 12..... 22,750 2.4 

12 months and over. . . . . . . . . . . 45,100 4.7 

1,436,000 61.1 
431,400 18.3 
227,200 9.7 
138,200 5.9 
118,000 5.0 

S""rce: W. H. Beveridge, "An Analysis of Unemployment," Eccmom;ca., 
February, 19J7, p. 4. 

These figures, however, under-estimate the extent of long-continued unemploy
ment since, although short spells of employ11,1ent la_sting not more than 3 days 
have been disregarded, any period of work longer than this breaks the conti
nuity of registration. Hence, as Sir William points out, "some of those who at 
any given date appear as having been out of work for less than three months may, 
within the last year, have had far more unemployment than employment." (p. 2) 
A somewhat better picture of the incidence of loss of work opportunity is afforded 
by the figures given in Appendix Table II, col. 3, which indicate that, on different 
dates between June 1930 and September 1931, there were between 323,000 and 
502,000 benefit recipients who could show less than 30 contributions in the 
2 years preceding their claim for ben~nt. 

48 For a penetrating analysis of the effects of unemployment upon workers, 
see Bakke, op. cit. See also Ronald C. Davison, The Unemployed (London: 
Longmans, Green and Co., 1929), pp. 190-200. 

49 See Appendix VIII, Table XII. In addition there were, prior to 1929, 
special overseas training courses for men, women and juveniles. The courses 



EXPANDED SYSTEM AS THE MAJOR RELIEF MEASt:RE 75 

Although the Ministry of Labour had administered training 
schemes for disabled ex-service men since 1915, no special courses 
for unemployed men were instituted until the winter of 1925-26, 
when two Government Training Centers were opened. These 
were to provide young men who had no opportunity of learning a 
skilled trade with certain minimum technical equipment and fa
miliarity with workshop practices and discipline. In 1927 new 
centers were set up to permit the extension of the scheme to men 
from the depressed mining districts, and as the new centers were 
deliberately placed in areas of expanding activity, special allow
ances in addition to unemployment benefits were paid to the 
trainees. There was increased emphasis upon the institution of 
training centers as an integral part of the general program to 
transfer workers to areas of greater opportunity after the report 
of the Industrial Transference Board in July 1928 had stressed 
this function of training. But although the training provisions 
were expanded and the field of recruitment broadened, only 10 
centers with accommodations for 3,770 men were in operation by 
January 1931, while only 24,726 men had been admitted since the 
centers opened. Less than 9,000 men were accepted for training 
during the year 1930, a negligible figure in comparison with the 
total number of unemployed in that year-1.7 to 2.5 millions. 

There is, however, cqnsiderable evidence that, within the limits 
set by the duration of the courses (normally 5 to 6 months), 
the technical training and facilities were excellent, and the origi
nal objective-to turn out "handymen" or learners-was achieved 
with a considerable measure of success. 5° The proportion of work
ers completing the courses in any year who were subsequently 
placed in employment was relatively high-reaching nearly 93 per 
cent in the calendar year 1929. 

The relatively small number of workers benefiting from these 
training centers was in large measure due to the belief of the 

for men gave 12 weeks of training in agricultural work at certain farm centers, 
while those for women g·ave domestic training. Boys received training to fit 
them for farm work overseas. After 1929, the restriction of assisted migration 
by the Dominions led to the abandonment of the schemes. The numbers affected 
were never significant. In all only 10,497 men entered and 8,719 completed 
training, while 1,165 women and 924 boys completed training and left for 
employment overseas. (.l!i"llft'S of Evidt'nct, pp. 417-18) 

5° For a more detailed account of the operation of the training centers, see 
Davison, op. cit., pp. 222-30. 
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Ministry of Labour that facilities for training should be limited 
to the opportunities for placement-a view which was supported 
by drawing attention to the relative costliness of training, and to 
the bad psychological effect on future recruitment of the presence 
of men who had undergone training but were still unable to find 
employment. To some extent also the hostility and suspicion of 
trade unions (by making placement of the trainees more difficult), 
in view of the general attitude of the Ministry, inhibited the ex
pansion of courses.51 The fact that, between 1925 and 1931, the 
training program was visualized as a method of implementing 
geographical transfer, further limited the extent to which oppor
tunities for training were made available to or could be utilized 
by all interested workers. For, on the one hand, recruitment dur
ing the greater part of the time was confined to the depressed 
areas,62 and on the other, since the ultimate objective was geo
graphical transference, the centers were placed in areas of expand
ing industrial activity which involved absence from home during 
training. This created both personal and economic difficulties 
which were not entirely overcome by the additional allowances 
made available by the Ministry after 1929.53 

The failure of the Govert;~.ment Training Centers to benefit 
more than a small and very carefully selected section of the un
employed-the trainees were often referred to by Ministry 
officials as the cream of the unemployed-led to the creation of a 
second type of training center, the Transfer Instructional Center, 
in 1929. These centers aimed to provide 8 to 12 weeks of recon
ditioning for workers between the ages of 18 and 35 whose record 
of employment was so poor that direct transfer to even unskilled 
work was scarcely feasible, and who were unsuitable for the more 
elaborate courses given in the Government Training Centers.54 

at Cf. Ibid., p. 231. 
u At the beginning of 1931, 90 per cent of the trainees came from the areas 

scheduled as depressed and the five counties of Lanark, Northumberland, Dur
ham, Monmouth and Glamorgan. (.Mitzutes of Evidence, p. 410) 

oa Until 1929, the courses were composed almost wholly of young single men. 
Although special allowances were thereafter paid to married men, their effective
ness was in part counteracted by the housing shortage which made it difficult for 
the trainee to find accommodation for his family in the new area when he 
obtained a job. Hence, the number of married men admitted to training was 
strictly limited. (Loc. cit.) 

st The greater part of the work consisted in roadbuilding, ditch digging, tree 
clearance, forestry with a certain amount of i~door instruction in rough carpen-
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The Transfer Instructional Centers, which were mainly residen
tial, were placed in districts away from the men's homes in order 
to accustom them while in training to new surroundings. Men 
who showed aptitude in these courses could subsequently gradu
ate to a Government Training Center.55 At first the courses, as 
their name indicates, were conceived of as part of the transference 
program and their development was to a considerable extent gov· 
erned by the limits of probable placement.56 But from March 
1930, when there was a growing realization of the demoralizing 
effects of long<ontinued unemployment, the program was ex
panded, and as is indicated later, pressure was brought to bear on 
workers to attend the courses, and the number of courses was 
increased. 

Yet, although the development of the Transfer Instructional 
Centers was more rapid than that of the Training Centers, only 
10 centers with accommodation for 1,880 men were in existence 
by the end of 1930, while the average number in training in the last 
quarter was 1,365. This figure should be compared with the 383,· 
000 adult benefit recipients at that time who had had less than 
30 weeks of work in the preceding 2 years. The centers were 
not even used to full capacity, while the number who did not 
complete training was also great. Of 13,404 workers admitted 
to the courses by the end of 1930, 3,516 had been dismissed or 
had voluntarily left the center. Clearly the opportunities for work, 
training or reconditioning during the period the insurance system 
was expanded were sadly out of proportion to the numbers of the 
unemployed. 

The provision for women was, if anything, even less satisfac
tory. Women's training had been carried on by the Ministry of 
Labour since 1919. In 1921 formal responsibility for training 
unemployed women was undertaken by the Central Committee on 
Women's Training and Employment, a semi-independent body 

try, boot and shoe repairing and elementary metal work. Some ordinary educa
ti_onal courses were given and considerable emphasis was placed on physical exer
Cises and games. 

66 By the end of 1930, only about 300 out of 13,404 admitted to the courses 
were thus transferred. (See Appendix Table XII) 

66 In view of the difficulty of finding ether than heavy manual work for the 
ex-trainees, the number of men not physically suitable for this type of work 
who were admitted to training was, in the words of the Ministry "strictly 
limited.'' (Miml.le.r of Evidence, p. 412) ' 

7 
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attached to the Ministry and receiving funds from it. The Com
mittee provided Home Training Centers for training in domestic 
work, and an individual Vocational Training Scheme for special 
types of work in which women are normally employed. The 
former of these has been by far the most important. Training 
was given to women between 16 and 45 years of age, and in the 
main the centers were set up in the areas where unemployment 
was heaviest.57 Not until 1930 was a residential center set up 
with the object of accustoming the women to living away from 
home. Specials courses for waitresses and cooks were developed 
in some areas, while in two cities non-vocational courses for older 
women between 35 and 45 were conducted. As with the men's 
courses, however, the numbers affected were small. By the end 
of 1930 not more than 50,000 women had received training since 
the work of the Committee began. During the year 1930, only 
1,958 adults and 1,957 juveniles under 18 entered the courses, 
while the total number in attendance during a given week in De
cember 1930 was only 1,225.58 

The Individual Vocational Training Scheme, although more 
ambitious, was even less important numerically. For reasons of 
economy, the scheme was entirely suspended between June 1926 
and April 1930, and during the remainder of the latter year only 
200 women received grants to undertake training. 59 

Even the training for juveniles, which was provided through
out the period 1921-31, cannot be said to have made a great con
tribution to the problem of unemployed youth. The insurance 
officers, although empowered to require attendance on the part of 
young benefit claimants below the age of 18, could do so only 
where facilities for training existed. Until 1930 responsibility for 
setting up instruction centers for juveniles lay with the local edu
cational authorities. Arrangements were made for financial assis
tance, originally from the central educational authorities and later 

s; In areas of especially heavy unemployment, girls between 15 and 16 were 
also admitted. 

ss Ibid., p;- 415. Courses lasted 13 weeks for adults and up to 17 weeks for 
juveniles. In the residential centers, more intensive training was given for from 
8 to 10 weeks. The curriculum included cookery, housekeeping, laundry and 
needle-work. 

59 Ibid., p. 416. By December 1930, only 42 women were in training. (Final 
Report, p. 333) 
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by a direct grant from the Treasury,60 but these arrangements 
were temporary and provisional and occasionally lapsed,61 while 
the initiative in any case rested with the local authorities. Hence, 
in many areas no courses were available. 

In 1930 it became a statutory obligation of the Minister of 
Labour to promote the establishment of Junior Instruction 
Centers or Classes by making the necessary arrangements ( includ
ing financial assistance) with local authorities,62 and to require 
attendance on the part of the juvenile benefit claimants where 
these courses existed. As a result there was, after 1930, a con
siderable growth in the number of juveniles attending courses of 
instruction.63 In the last nine months of 1930, some 74,000 juve
niles attended the courses and by the end of the year the average 
daily attendance had risen to about 16,400. But, as the Royal 
Commission pointed out, these constituted only a small portion 
of the 60,000 boys and 50,000 girls at that time on the registers 
of the employment offices and bureaus." The numbers attend
ing increased somewhat during 1931. Kot only was the total 
number of courses disproportionately small in relation to the num
ber of unemployed juveniles, but their geographic distribution 
frequently varied inversely with the severity of unemployment.6

" 

The significance of the juvenile instruction or training cen
ters is, indeed, even exaggerated by the above figures, for although 
the total numbers enrolled in the courses in any given year may 

eo During the winter of 1922-23, the Exchequer grant was equal to 75 per cent 
of the cost. From April 1924 the central government paid all of the approved 
expenditures. From April 1926, authorities with less than 3 per cent of insured 
juveniles unemployed received no grant, those with between 3 and 6 per cent 
received a 75 per cent subsidy, and those with over 6 per cent received a 100 
per cent subsidy. In the following year the maximum grant was payable only 
where the percentage of juvenile unemployment exceeded 7. 

til E. g., between June and September 1923. In 19.27, however, the Unemploy
ment Insurance Act permitted the Minister of Labour to draw on the Unemploy
ment Fund up to 50 per cent of the cost of the centers. 

62 Where courses were approved, the Ministry of Labour gave a grant equal 
to 75 per cent of the approved expenditure for setting up and operating them. 

83 ln areas where the numbers of juveniles did not justifv the formation of 
separate cla~ses, existing continuation classes, normally heid in the evening, 
were recogmzed as approved courses for the purpol!es of the Act 

"FiiWI Report, p. 317. ~ 
• 5 In ~926, ~hen the grant:in-aid was ~~lated t.o the severity of unemployment 

among JUVemle~ •. at least .5. tmportant ctttes wht~h had been prominent among 
the few authortttes orgamzmg courses at that time received no grant ~ause 
their percentage of unemployment was so low. (Ministry of Labour, Report for 
tht Year 1926, p. 74) 
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appear to have been relatively large (between 1924 and 1929 they 
varied between 42,000 and 60,000), the turnover was extremely 
high. The average attendance at the classes lasted only 3 weeks, 
and normally the amount of instruction was but 15 hours weekly, 
although some authorities arranged for attendance from 20 to 30 
hours a week. Because of the changing personnel of the classes, 
it was difficult to arrange continuous courses or to develop a cur
riculum that had any real educational or character-building value.66 

The Royal Commission on Unemployment Insurance, while 
stressing the importance of work of this kind among juveniles, 
criticized not only the relative inadequacy of existing facilities, 
but also the quality of the work and the character of the buildings 
in which the courses were held.67 

It is difficult not to conclude that the inadequacy of training 
facilities was a major weakness of the British unemployment 
relief system between 1921 and 1931. Juveniles were the only 
group for whom any serious attempt was made to provide some
thing more than a cash payment, but, even here, the quality of 
their training left much to be desired. Moreover, this group was 
the one least seriously affected by the demoralization of long-term 
unemployment. 68 More or less. permanent unemployment was con
centrated in a group for whom, during this period, relatively little 
was done. 

es Provision was usually made for physical training and organized games, for 
teaching various forms of hand work and, in the case of girls, home-craft, and 
for "informal instruction and lectures of a useful and interesting kind." (Ibid., 
1923 and 1924, pp. 104-5) The instruction, in other words, was occupational 
rath~r than vocational. 

&7 They also commented particularly upon the problem of maintaining dis
cipline at these courses of instruction, and urged that the coercive powers both 
of the Ministry and of the superintendent of the courses should be strengthened. 
An evaluation of the work of these courses is made every year in the A11nual 
Reports on the Work of Local Committees for Juvenile Employment, published 
by the Ministry of Labour. Sir Ronald Davison in 1930 also drew attention to 
the poor equipment and accommodations, the lack of security of tenure of the 
teachers, the absence of coordination on the part of locar·education authorities, 
and the failure to diversify the cour!es in accordance with the needs of unem
ployed youth in different districts. (Davison, op. cit., pp. 239-46) 

es A special inquiry into the personal circumstances and industrial history of a 
one per cent- sample of the juveniles registered for employment in July 1925 
showed that "most of the boys and girls were simply young workers of the 
ordinary type who had been unemployed for a comparatively short period. 
There was no indication of a large class of boys ~nd girls verging on the 
unemployable who had deteriorated markedly in cons.:quence of long periods of 
unemployment On the other hand ... there was a residue of difficult cases 
whicll in themselves constituted a problem Qf the first magnitude." (Ministry of 
Labour, Report for the Ye~JY 1926, p. 73) 
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An analysis of the reasons for the neglect of so important an 
aspect of the problem of unemployment relief, namely. the need 
for training and reconditioning, suggests that at least part of 
the responsibility was due to the adoption of temporary and emer
gency extensions of insurance as the typical method of providing 
for the maintenance of the long-period unemployed. The rela
tively limited scope of the Government Training Centers was in
deed probably due to other reasons, the most important among 
them being the desire to limit the number of traineei to the esti
mated available placement possibilities, and the relative expense 
of the training.811 But the paucity of the provision of less techni
cal courses or temporary work programs cannot be entirely thus 
explained.70 Even if there had been a willingness to spend more 
freely, it seems probable that the arrangement under which the 
long-period unemployed drew a form of benefit which was identi
fied in the popular mind with insurance inhibited any great ex
pansion of the training program for the group in greatest need of 
it, namely, those who were already too demoralized by long un
employment to volunteer for training courses. For, to the average 
worker and to the political groups that represented the workers' 
interests, the insurance type of benefit was differentiated from the 
alternative poor law relief very largely by the fact that it was pay
able as a right, and not subject to the coercive pressures com
monly associated with the poor law, such as the performance of 
test work as a condition of assistance. Pressure applied to insur
ance recipients appeared to undermine the very basis of insurance 
and was bitterly opposed by the Labour Party and organized labor. 

The Act of 1920 had indeed authorized the Minister of Labour 
to require attendance at a course of instruction as a condition for 
the receipt of insurance benefits. This power was, however, ex
ercised only to a limited extent, especially in regard to adults. In 
1930 this requirement became mandatory in regard to claimants 
below the age of 18. Between 1920 and 1930 juveniles were nor
mally required by the insurance officers to attend courses, but 

6' Cf. the Royal Commission's Final Repqrt (p. 335): "No solution of the 
problem of occupation and training is possible unless the community is willing 
to spend a good deal of money on this service." 
. "'Even here, howeve~, until 1931 the Ministry fe!t it necessary to keep instruc

tion centers below thetr full strength because of the prevailing emploYment 
51tuation. (Mi11utes of Evidct1ct, p. 413) · 
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the effectiveness of the compulsory pressure was limited in three 
ways. First, it could be applied only where training courses ex
isted and, as already shown, by 1930 these were lacking in many 
districts. 71 This obstacle became less important after 1930 when 
the supply of centers became more adequate. Second, many ju
veniles preferred loss of benefits to attendance at courses, while 
a ruling by the Umpire limited the effectiveness of the coercive 
pressure.72 Finally, coercion could be applied only to juveniles 
entitled to benefits. As the school-leaving age was 14, while the 
Insurance Act applied only to persons over 16 years (indeed, 
benefits could not be drawn until the claimant was 16i), a large 
proportion of juveniles were outside the control of the Minister. 
Attempts to bring the so-called "voluntaries" within the sphere 
of the training system met with varying but imperfect success in 
different parts of the country. 

Coercion of adults was limited to the Transfer Instructional 
Centers and was not applied until 1930.73 Even after that date 
it was applied only with caution because of fear of the public 
reaction to this pressure, and because the administrators of the 
insurance system feared charges that they were using coercion 
"as a dodge for cutting men off' benefit." 74 

Even had the principle of compulsion been applied more rigor
ously, it would hardly have been sufficient to meet the situation. 
The experience of public assistance authorities, and later of the 

n Centers in South Wales were not opened until the end of 1926. (Report on 
the Work of Advisory Committees for ltwenile Employment, 1927, p. 32) And 
the number was generally inadequate in the more depressed areas. Even after 
1930 "accommodation facilities necessarily limited their number in certain areas." 
(Ibid., 1930, p. 12) 

12 The Act of 1930 permitted disqualification for failure to attend courses 
without good cause. But, as the Umpire ruled that juveniles permanently ex
cluded from classes because of misconduct could be disqualified only for the day 
on which the misconduct took place, refractory juveniles could continue to draw 
benefits without attending courses of instruction. (Final Report, p. 321) 

1s Although the entry to Government Training Centers was on a voluntary 
basis, once accepted a man was under compulsion to complete the course. The 
same condition applied to voluntary entrants to the Instructional Centers. As 
women attending training courses did not receive benefits but special maintenance 
allowances, atfendance at a training center could not be required of them as a 
condition for the continued payment of benefit. 

r. See answers by the Principal Assistant Secretary to the '1\linistry of Labour, 
Minutes of Et.Wence, pp. 420-26, especially Questions 3528 and 3600. The courses 
were confined to insured workers and were not available to those who were dis
qualified. Thus, those refusing suitable work, for example, could not be given 
training likely to improve their morale. 
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Unemployment Assistance Board, has indicated that the demoral~ 
ization due to long~continued unemployment cannot be counter~ 
acted merely by enforced attendance for a few weeks at a training 
center, on pain of losing benefit rights. More personal and con
tinuous contact with the individual is essential. And this could 
hardly have been supplied by an overworked insurance administra
tion that was under constant pressure from the Labour Party 
and from organized labor to confine its activities strictly to dis
covering whether the formal statutory conditions for the receipt 
of benefits had been satisfied. 

Training and Work Opportunity for Local Relief Recipients 

Nor, during the years 1921~31, were the public assistance 
authorities in a position to make good the deficiencies of the 
insurance system. The Scottish authorities had no power to set 
men to work or to require them to undergo training as a condition 
for the receipt of assistance. A few of them did indeed make 
arrangements with other local bodies to offer jobs at prevailing 
wages to relief clients, but in general the unemployed in Scotland 
who were aided through the public assistance authorities drew 
unconditional cash relief. 

In England, the Relief Regulation Order of 1911 had required 
that outdoor relief should be given to an able-bodied man only 
if he was set to work and if the Minister of Health did not dis
approve. But, as has already been mentioned in Chapter II, large 
scale departures from this principle, necessitated by the consider
able increase in unemployed applicants, were tacitly approved. 
Despite the efforts of the Ministry of Health to secure a stricter 
enforcement of the regulation, of 631 poor law unions in England 
and \\'ales 277 had no able-bodied men in receipt of outdoor relief 
by the end of 1929, and only 195 of the remaining 354 had some 
form of test work, while in 13 unions some of the men relieved 
were employed for wages by the local authority, which received 
from the guardians a sum equal to the amount which would have 
been paid as relief. The bulk of the unconditional relief was con
centrated in a very few large unions with relatively heavy unem
ployment. Not all of the 195 unions having some kind of test 
work imposed it on all the men relieved and those that did so were 
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mainly the smaller unions.75 For the country as a whole, it was 
estimated that of 70,000 able-bodied men receiving outdoor relief 
at the end of 1929, a little over 41 per cent were in poor law 
unions in which test work was in operation, but the proportion of 
these men performing work as a condition for receipt of relief 
was just over 12 per cent. 76 

The nature of the work and the conditions under which it was 
performed, however, reflected the fact that test work had been 
imposed not in the interests of the individual worker, but as a 
method of implementing a deterrent relief system. Relatively few 
attempts were made, save in exceptional poor law unions, to adapt 
the test work to the requirements of the individual or to utilize it 
as a method of training. The employment was almost wholly 
unskilled, involving generally gardening and unskilled agricultural 
work, woodsawing and chopping, roadmaking and repairing, whilt: 
21 unions still provided a form of work traditionally associated 
with penal employment, namely, stone breaking.17 The inspectors 
of the Ministry of Health commented on the lack of variety and 
absence of educational value of the work provided, and on the 
apparent difficulty experienced by the guardians in securing ap
propriate supervision, while some expressed doubts as to its value 
in assisting men to obtain private employment. Among the men 
themselves, there appeared to be little criticism of the work itself, 
except that stone breaking was felt to be degrading, but there was 
considerable objection to the fact that the performance of work 
was rewarded not by wages but by the ordinary relief payment.78 

Only 5 poor law unions had developed centers providing physical 
training, and elementary instruction in handicrafts, wood work, 
boot repairing, etc., and most of these had by 1929 been in opera
tion only one or two years. 

75 Poor Law: Report of a Special Inquiry i11to Various Forms of Test Work 
(Cmd." 3585, 1930), pp. 5-6. The 110 unions which required it in all cases relieved 
only 7,633 men, while the 85 which imposed test work in some cases only, 
relieved 21,381 men. The test was imposed on about one man in three, excluding 
men given "sudden or urgent" relief. 

76 Which, as the Ministry of Health put it, meant that the number on test 
work in the whole cowttry was substantially less than the number of men 
relieved without test work in a single union (West Derby). (Ibid., p. 7) 

11 For a list of the types of work and the numbers of poor law unions in which 
they were found, se~ Ibid., pp. 8 ff. . .. 

78 Only two of the unions gave a cash allowance m addthon to the ~ormal 
relief grant, although the majority provided free lunches or boots and occastonally 
both. 
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The failure more adequately and suitably to provide work oppor
tunity and training for the unemployed maintained by the poor 
law authorities was due to several factors. Prominent among them 
was the prevailing tendency to regard this function as part of a 
deterrent relief system, a view which inevitably affected the spirit 
in which test work was administered. The small size of many of 
the poor law unions limited the opportunities of organizing suitable 
projects. Finally, the severity of unemployment in certain areas, 
and the fact that the expanded insurance system gave the greatest 
relative assistance to unions in which the burden was lightest,19 

resulted in an unequal distribution of the burden among the unions. 
Hence, in the words of the Royal Commission on Unemployment 
Insurance, "in some areas the numbers of able-bodied workers to 
be relieved is [sic] insufficient, in the opinion of the Authority, 
to justify the establishment of training arrangements, while in 
others the numbers are so large and the financial stringency of the 
Authority is so acute that training facilities cannot be provided."80 

These unqerlying difficulties were only in part removed by two 
developments in 1930: the Relief Regulation Order of the Minis· 
try of Health, and the transference of the poor law functions of 
the boards of guardians to the larger county and county borough 
councils in March of that year. The Relief Order of 1930 laid 
upon the new public assistance authorities the duty of making 
"such arrangements as may in the circumstances of their area be 
practicable for setting to work male persons who are capable of 
work . . . and for training and instructing such men in some 
suitable form of useful work and for their attendance at suitable 
classes in physical training or of an educational character." The 
chang·e of philosophy from deterrent test work to treatment likely 
to benefit the client, was further emphasized in the Minister's 
circular letter transmitting the new order.11 

TU See pp. 58-62 of this chapter. 
8° Final Rrport, p. 331. The Commission was referring to the situation after 

1930, but the statement applied still more to the situation before 1930 when the 
authorities were even smaller. 

n "They should endeav~r to classify carefully. the applicants with whom they 
have to deal and to deVJse measures appropnate to the various classes. A 
pr_in:tary objective should be to maintain the employability of those able and 
wtllmg to work, so that when opportunity offers these men may have no difficulty 
in resuming their places in industry." (Ministry of Health, Circular 1097, 
March .ZS, 1930) 
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Neither the attempt by the central authority to change the philos
ophy underlying the provision of test work and to emphasize the 
importance of training, nor the transference of public assistance 
functions to larger administrative units, served to overcome the 
fundamental difficulty to which the Royal Commission had 
pointed.82 In March 1932 only some 22,000 relieved men ordi
narily engaged in some regular occupation were set to work or 
received work or training.83 

Public Works Programs 

· The deficiencies of the insurance and public assistance systems 
in regard to the maintenance of work habits were not offset by 
the special works programs initiated by the government in 1920. 
For here too the results were disappointing. The highest number 
of workers employed on projects financed by the Unemployment 
Grants Committee at any time was 59,000 (in March 1931 when 
over 1,600 projects were in operation), but for the greater part of 
the period from 1920 to 1932 the numbers were relatively insig
nificant. 84 The grants to accelerate road construction as an unem
ployment relief measure also led to a relatively insignificant in
crease in direct employment.· Expenditures under the 1920-25 
programs reached a maximum in the years 1926 to 1928 when a 
total of between £6 and £8 millions was expended annually.85 On 
the basis of the estimates made by the Minister of Transport, this 
implied an annual direct employment of between 12,000 and 
16,000 men. 86 The 1929-30 road program, which resulted in 

82 That the failure to make suitable provision was not entirely due to the 
preoccupation of the authorities with their new public assistance functions is 
indicated by the fact that by 1934 there were still 26 areas with no arrangements 
of any kind and "there remain large numbers of unemployed for whom the local 
authorities have not made arrangements." (Ministry of Health, Annual Report, 
1933-34, pp. 234-35. See also Chapter V.) 

ss Final Report, p. 331. Subsequent inquiry indicated that a considerable part 
of the work was still largely of the old test work character. The London County 
Council was, however, a striking exception to the general rule. 

84 Between July 1927 and June 1928, only 28 schemes were in operation. In 
July 1929 less than 10,000 were employed, and in July 1930 some 38,000. (Final 
Report of tire Unemployment Grants Committee, 1933, pp. 10, 22. Cf. also 
Ministry of Labour, Report for the Year 1931, p. 27.) 

85 Annual reports of the Road Fund, Appendix 2 or 3. The method of esti
mating the additional expenditures of local authorities is described in footnote 4 
of this chapter. . 

86 At certain periods of the year the numbers were in excess of these figures. 
Thus, in September of each year the numbers employed were as follows: 1924, 
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additional expenditures after 1930, did little more than offset the 
decrease in spending under the 1920-25 programs. For the finan
cial year ending March 1931, direct employment on these road 
programs cannot have been in excess of 16,000.87 

The main reason for the unimportance of public works pro
grams in the 1920's was the lack of enthusiasm for such projects 
on the part of the successive governments, a lack of enthusiasm, 
it should be noted, which was shared by many experts.88 After 
1928 there was increasing pressure for public works projects, 
especially on the part of the Liberal Party.89 The Conservative 
Government took the unusual step of replying in a White 
Paper in which the various ministries defended their existing 
policy and attempted to show that the proposals were impracti
cable, while the Treasury asserted that the financing of the pro
gram would have serious repercussions on the capital market.110 

11,879; 1925, 19,510; 1926, 18,249; 1927, 13,094. In December, 1928, however, only 
8,689 were employed. (Hill and Lubin, op. cit., p. 84) "Work for 2,000 men for 
one year for every million pounds spent is a maximum figure for direct employ
ment on the roads." The Minister added that secondary employment might 
account for from 2,000 to 2,500 men. (Ministry of Labour, Memoranda on 
Certain Proposals Relating to Unemplo)•ment [Cmd. 3331, 1929), pp. 19-20) 

sr In 1931 the total central government grant for the combined programs was 
£5,727,319. (Report on tile Administration of the Road Fund, 1930-31, Appendix 
3) Local payments in that year are estimated at £1,150,000 for the 1920-25 
programs and at £920,000 for the 1929-30 program, making a total of slightly 
less than £8 millions. 

ss Cf. R. G. Hawtrey, Trade and Credit (London: Longmans, Green, 1929). 
Even Sir Ronald Davison, who has been one of the sharpest critics of the passive 
unemployment policy of the government, joined the ranks of the opponents of 
public and "relief" works. "It is difficult, if not impracticable, for the State to 
raise the level of employment or to stem abnormal unemployment by inventing 
or expediting public works for the needy unemployed." (The Unemployed, p. 60; 
also pp. 44-62) On the other hand, Sir William Beveridge regarded the diffi
culties as practical, limiting severely the application of a public works policy, 
but not insuperable (Unemployment, pp. 414-15); while Professor A. C. Pigou 
("The Monetary Theory of the Trade Cycle," EcoJromic Journal, June 1929), 
and J. M. Keynes and H. D. Henderson (Con Llo;}•d George Do It? [London: 
The Nation and Athenaeum, 1929]) argue the case against Hawtrey and the 
"Treasury view." 

89 This reached a climax in the publication in 1929 of Mr. Lloyd George's 
pamphlet, We Can Co!UJuer Unemployment, urging specific programs. Cf. also 
the Liberal Party's publication, Britain's Industrial Future (London: Ernest 
Benn, Ltd., 1928). 

110 Memoranda on Certain Proposals Relating to Unemployment (Cmd. 3331 
~929). In genera! the "Treasury view," which has dominated conservative policy 
·~ regard to pubhc works, stresses the uneconomic character of the projects and 
drscounts .the "pump priming" potentialities of this type of expenditure. (Cf. 
Ursula H1cks, O/'. ell., pp. 218 ff.) 
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During its short period of office in 1929-31, the Labour Govern
ment made some modest efforts to encourage public works. 01 

The generaUack of faith in the value of work projects resulted 
in the imposition of rigorous conditions for grants and narrow 
limitations on the total sums available. The original restriction of 
the unemployment grants to areas where unemployment was 
especially heavy, a policy intensified between 1925 and 1928, 
not only cut off applications from areas which failed to meet the 
very high requirement of a 15 per cent unemployment rate among 
insured men. It also tended to confine the possibility of securing 
a grant to the areas least likely to be able to afford the luxury of 
public works, and in so far as they were characterized by declining 
industries, least able to justify new capital improvements. In these 
years the scheme was indeed practically in abeyance. The attempt 
to encourage the transference of available workers from depressed 
areas by increasing the subsidies to local authorities (in some cases 
up to 63 per cent of the total cost) who would employ them on 
projects (to the extent of not less than 50 per cent of the men 
required), met with a response that indicated the basic importance 
of the amount of the subsidy. Expansion continued after the 
Labour Government, through 'the Development (Loan Guarantees 
and Grants) Act of 1929, in effect made these concessions available 
to all local authorities without the requirement to accept trans
ferred men, and relaxed the stringency of the test of severity of 
unemployment.92 Further encouragement in July 1930 (taking 
the form of additional grants for all areas with heavy unemploy
ment and the voting of a £500,000 fund for works in necessitous 
areas) again called forth a considerable response.93 

91 By expanding the road program, by providing more generous subsidies 
under the Unemployment Grants Committee, by granting £500,000 as a 100 per 
cent subsidy to necessitous areas, and by passing the Public Works Facilities 
Act in 1930 which was intended to overcome obstacles to the acquisition of 
property by local authorities. 

92 It was also found necessary in 1930 to modify the conditions laid down for 
receipt of additional subsidies under the 1929-30 road program in order to 
expedite the work (see Circular No. 334 from the Ministry of Transport, 
July 3, 1930,_reproduced in the 1930-31 Road Fund report, p. 127). 

93 In the 6 months following the announcement of the new conditions, 2,344 
schemes were approved, at a total estimated cost of £32,500,500, or over 17 per 
cent of the total authorized expenditures in the 11 years of the Unemployment 
Grants Committee's activity. (Ibid., p. 22) Between May 1930 and May 1931 
the response of the local authorities to the relaxed conditions, which permitted 
grants for work on municipal and public buildings, was so great that severe 
conditions were soon reimposed, and finally the Labour Government announced 
that no new applications of this type would be considered. 
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But despite both the testimony of local authorities as to the 
economic and moral value of these projects and the evidence that, 
given adequate encouragement, they were willing to undertake 
them, the central government accepted the recommendation of the 
Committee on National Expenditure in 1931 that the grants should 
be substantially reduced and in no case should exceed 25 per cent 
of the overall cost.94 At the end of January 1932 the Committee 
ceased to approve schemes, and with the lapsing in August 1932 
of the Development (Loan Guarantees and Grants) Act of 1929, 
the program of centrally stimulated public works came to an end. 

The Bxtmt and Nature of Categorization 

Although, as a result of the changes discussed in Chapter Ill, 
insurance benefits became available to a constantly increasing per· 
centage of the unemployed, a considerable number of workers were 
still forced to rely upon the residual poor relief system. For the 
greater part of the period 1921·31, insurance benefits were, from 
the recipients' point of view, definitely superior in many respects 
to the assistance available under the alternative system. Standard 
benefits were payable without any test of need or obligation to 
perform test work or other service, and this was also true of "un
covenanted" and "extended" benefits between 1921 and 1928 
(except for certain groups of workers to whom a modified needs 
test was applied), and of "transitional'' benefits thereafter. After 
1924 in most parts of the country insurance payments compared 
favorably with those available under the poor law. Justification 
for a division of the unemployed into two groups, one of which 
received preferential treatment, could have taken several forms. 
It might have been argued, in defense of the scope of the insurance 
system even as expanded : 

(a) That, on the analogy of private insurance, the recipients 
of insurance benefits as contrasted with their uninsured fellow 
unemployed, had contributed so largely to the financing of the 
scheme that they were entitled to preferential treatment; or 

(b) That the covered group differed so greatly from the group 
excluded in regard to their industrial quality as to deserve more 
favorable treatment; or 

11' In consequence, 1,330 schemes estimated to cost about £19 millions were 
withdrawn from consideration by the local authorities. 
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(c) That it was convenient (even at the risk of giving preferen
tial treatment to the group affected) to provide for the majority of 
the unemployed by a simple and almost automatically operating 
relief system. 

On the other hand, even from the point of view of the unem
ployed man, especially if his long-run interests are considered, 
certain aspects of the insurance benefit might be held to compare 
unfavorably with the other forms of assistance. For, at least 
prior to 1924 and in certain areas even in the later years, 
the money value of benefits compared unfavorably with those 
available under the alternative general relief system .. And, as 
already pointed out, prolonged unemployment creates needs other 
than maintenance-specifically, opportunities for work and train
ing. Moreover, for those who have become demoralized and dis
couraged by continued enforced idleness, some external pressure 
to take the first steps toward rehabilitation may well be desirable 
in the long-run interests of the unemployed man himself. Even 
so, the expansion of the unemployment insurance system so as to 
make it a more important element in a comprehensive and differen
tiated relief system could have been explained and defended had it 
been possible to show : . . 

(d) That the lower benefits were justifiable because they were 
paid for a period so short that the worker could reasonably be 
expected to have resources of his own which would supplement 
the otherwise inadequate benefits; or 

(e) That the needs of the group drawing insurance were such 
that they could be met by the payment of a cash sum, unaccom
panied by pressures to undertake training or perform work in 
return for the assistance given. 

Not the least serious of the consequences of expanding the 
insurance system so widely was the destructive effect of this policy 
upon the validity of all five of the arguments justifying the scope 
of the insurance type of benefits by 1931. The precise manner in 
which the force of each of these arguments was undermined is 
described below : 

(a) Th-e justification for more favorable treatment of the in
sured worker because he had contributed substantially to the cost 
of the aid received became ever less tenable. To some extent it 
was weakened by the growing share of the costs borne by the 



EXPANDED SYSTEM AS THE MAJOR RELIEF MEASURE 91 

Treasury contribution.95 It was patently invalid in view of the 
disparity between contributions paid and benefits drawn in indi
vidual cases as a result of the relaxation of the contributory re
quirement and the increases in benefit duration. In the early 
1920's benefits could even be claimed by some workers who had 
paid no contributions at all, as a result of the modifications in the 
contributory condition introduced by the Act of 1921. 

The preferential position of those allowed to benefit from a sys
tem which, between 1928 and 1931, gave i4 weeks of standard 
benefit to the worker who had paid 30 contributions in the preced
ing 2 years, and which offered transitional benefits (the equiva
lent of insurance) regardless of need for 96 weeks to the claimant 
who could show 8 contributions in the last 2 years and for an 
indefinite period to those who could show 30 contributions at any 
time, could scarcely be explained in terms of any financial quid 
pro quo. The number of persons drawing unlimited benefits was 
probably relatively small.96 But the disproportion between contri
butions paid and the benefits received by large numbers of the 
unemployed could not fail to provoke criticism, especially on the 
part of those who were denied any benefit at all by the application 
of what became an ever more arbitrary and meaningless con
tributory rule.91 

(b) The second defense of the preferential treatment afforded 
insured workers became equally untenable as the insurance system 
expanded. It was possible to argue that the original limitations 

95 The percentage of income represented by the government contribution 
increased from 16.1 in the year ending July 1921 to 33.3 for the years ending 
March 1930 to date. (Mi11utcs of Evidence, p: 149) · 

oe Cf. Appendices to the Miuutcs of Evidence, Part V. p. 292. It was also 
estimated that, up to 1930, more or less continuous unemployment was confined 
to a very small section of the population, which could not have included more 
than 100,000 men and 3,000 women. (Ibid., p. 245) . 

97 An analysis of a one per cent sample of the insured persons as of July 1930 
indicated that, among men insured before July 1921, the largest average number 
of days of benefit drawn annually ( 115) during the period of 1,036 benefit days 
between November 3, 1921 and the end of December 1930 occurred among 
persons who had paid from 126 to 150 contributions between July 1921 and June 
1930 •. ?r an average of 15 a year. (Ibid., p. 258) Among the men receiving 
translttonal benefits on February 2, 1931 and who were insured before July 
1921, the percentage who had paid no contribution~ in certain preceding years 
were as follows: in 1921-22, 11.5; in 1927-28, 23.5; in 1929-30, 39.8. (Ibid. 
p. 288) For further details of the disproportion between benefits and contribu~ 
tions, see the analysis prepared by the Ministry of Labour for the Royal Com
mission, Ibid., pp. 241-304. 
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of the scheme, which called for a minimum number of initial con
tributions and which adjusted the duration of benefit to the past 
employment history of the claimant, was· picking out for prefer
ential treatment the group of normally employable persons who 
had shown by their past record that they were seriously intend
ing to gain their livelihood by labor (in contrast to the group of 
unemployable, casual or work-shy persons who formed the bulk 
of the able-bodied poor law clients in normal times). 98 But the 
distinction between the insurance group and the remainder, in 
terms of employability and willingness to work, became weaker 
when the ratio rule was virtually suspended, when the contributory 
qualification was relaxed or practically waived, and when the 
genuinely-seeking-work clause was abolished. 

As pointed out in Chapter III, additional conditions were im
posed on claimants to uncovenanted or extended benefits with a 
view to limiting benefits to persons who were employable but in
voluntarily unemployed. Unfortunately, however, difficulties in 
administering these tests in a period of heavy unemployment, and 
the general pressure to make insurance benefits available to as 
large a group of the unemployed as possible, practically nullified 
their effectiveness in separating properly insurable from other un-

• employed persons. 
Much was left to the discretion of administrative authorities in 

administering the requirements that claimants to expanded in
surance benefits should show that they were normally engaged in 
insurable employment and would normally seek to obtain a liveli
hood by means of insurable employment; that in normal times 
insurable employment suited to their capacities would be likely to 
be available to them; that they had during the 2 years immediately 
preceding the date of application for benefit been employed in 
insurable work to such an extent as was reasonable, having regard 
to the circumstances of the case, in particular to the opportunities 
for obtaining such employment during the period ; or that they 
were making every effort to obtain employment suited to their 

ea Cf. statement of the Principal Assistant Secretary to the Ministry of 
Labour : ". • • if you want to ensure that the benefit is being paid to the right 
kind of individual, what is important is the payment of a reasonable number of 
contributions within a comparatively recent period." (Mim1tes of Evidence, 
p. 1219) This view of the function of the contributory requirement was also 
held by the Blanesburgh Committee. 
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capacities and were willing to accept such employment. No auto
matic line of demarcation relating to duration of employment was 
possible and the test cases tended to result in decisions favorable 
to the applicants unless there was positive evidence that the men 
had abandoned or refused insurable work, or were very obviously 
making no efforts to secure it.99 

The administration of the genuinely-seeking-work clause, ap
plicable to uncovenanted benefit claimants from March 1921 and 
to all claimants from August 1924 until 1930, presented difficul
ties for somewhat different reasons. 100 The administrative. diffi
culties arose from the vagueness of the phrase "genuinely seek
ing work." Its strict application was generally held to be too ef
fective and tended to throw too great a burden of proof on the 
applicant. The Blanesburgh Committee had stressed the neces
sity of making clear to claimants what they were required to do 
in order to satisfy the condition. This suggestion was held to be 
impracticable and no definition of the condition was embodied in 
the 1927 Act. The Umpire, in the ruling test case, had held that 
"the most important fact to be ascertained is the state of the appli
cant's mind." 101 But this was a peculiarly vague criterion. Be
cause of the administrative difficulties and the unpopularity of 
the clause, it was, as already noted, repealed in 1930. 

The failure of these efforts to distinguish between workers for 
whom expanded insurance was the appropriate type of benefit 

99 Thus in 1928, the Umpire (an independent authority to whom appeals from 
the courts of referees are finally carried) sustained the claim of a man of 59 
who had been employed in insurable employment for 30 years up to 1921 but 
had not been employed since, even though he believed that the man's chances of 
obtaining insurable employment in the future were almost negligible, on the 
ground that the man was persistently seeking this employment. (Decision No. 
1526 of 1928) In general "decisions given by the Umpire show that he is 
reluctant to attempt to lay down hard and fast rules in the case of persons who 
have been out of employment for a long time but feels it especially important 
to take all the circumstances into consideration." Registration at an employ
ment exchange was not conclusive proof either for or against the applicant's 
intention to obtain a livelihood from insurable work. "The Umpire may require 
proof of personal efforts, over and above registration," but after the repeal of 
the genuinely-seeking-work clause in 1930, he required less effort on the part of 
the applicant than was formerly held necessary to satisfy this clause. (Min-utes 
of E·vidence, pp. 1197, 1224) 

10° For an account ?f the administration of this clause, see Ibid., pp. 789-94, and 
Rrporl of the Committee on Proudurt and Evidence for the Determination of 
Claims for Unemplo)•ment lus1:rauce Benefit (Cmd. 3415, 1929). 

101 Decision No. 1404 of 1926. 

8 
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and those who could suitably be left to the poor law becomes more 
evident when the industrial qualities of the recipients of the two 
types of assistance are compared. For the recipients of transitional 
benefits appeared to be closer in industrial quality to the poor law 
recipients than to the standard insurance beneficiaries. A study 
of one-half of one per cent of the persons on the registers of the 
employment exchanges on February 2, 1931 suggests that, particu
larly as regards men, there was a marked difference in the industrial 
quality of those drawing standard and transitional benefits. This 
fact is the more striking when it is recalled that the numbers draw
ing standard benefits were swollen by a considerable body of long
period unemployed, since a person who could show 30 contribu
tions in the last 2 years could draw benefits for 74 continuous 
weeks.102 Even so, 77.2 per cent of the men receiving standard 
benefits were classified as having good physique, 20.8 per cent as 
fair and 2.0 per cent as poor, compared with percentages of 56.6, 
34.7 and 8.7 respectively for the men in receipt of transitional 
benefits. The differences among women were not quite so 
marked.103 Classification according to physical defects showed 
that among the men on standard benefit 85.7 per cent had no 
physical defects, while the corresponding percentage for recipients 
of transitional benefits was only 71.5. Among the latter group 
the proportion with bad eyesight was more than twice as large as 
that in the group on standard benefit ( 11.4, compared with 5.5 
per cent) .104 

Furthermore, the difference between the groups was equally 
evident when tests of employability were applied. Judged by the 
placement standards of the employment exchanges, the recipients 
of transitional benefits were markedly less eligible than those 
drawing standard benefits.105 About 28 per cent of the men on 

102 Of the men in the sample drawing standard benefits on February 2, 1931, 
35.9 per cent had drawn benefits for more than 151 days in the year ending 
January 31, 1931, and 9.6 per cent had done so for more than 251 days. Among 
women the corresponding percentages were 37.5 and 11.1. (Appendices to the 
Mirn~tes of Evidence, Part V, pp. 294, 295) 

toa 74.2 per cent of those on standard benefit were classified as having "good 
physique" as compared with 66.4 per cent on transitional benefit. (Ibid., p. 271) 

104 Ibid., p. 272. In the case of women, the relative positions were reversed. 
to5 The Ministry of Labour divided a sample group into four categories: 

(A) suitable on all grounds for submission to a local vacancy, without e;cc~p
tional features, in the applicant's occupation; (B) fully qualified for submtsston 
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standard benefit had served an apprenticeship, compared with only 
18.4 per cent of those on transitional benefit.106 

A detailed analysis of the comparative contribution record of 
standard and transitional benefit recipients supports the conclu
sion reached as a result of the personal examination of individual 
claimants. In the words of the Ministry, "The failure to satisfy 
the contributions test for standard benefit . . . must be related, 
at any rate for a proportion of those on transitional benefit, to a 
lower standard of qualification for employment, and not merely 
to the decreased opportunities for work in the last two years." 107 

But while there appeared to be a real difference in industrial 
quality between recipients of standard and transitional benefits, it 
is doubtful whether the distinction between the latter and those 
compelled to rely upon the poor law was equally well marked. The 
Royal Commission made specific inquiry of the local authorities 
on that point and the consensus of opinion was that little if any 
distinction existed between the two groups, either in regard to 
employability or in other respects.108 The dividing line between 
those who could benefit from the expanded insurance system, and 
those who could expect only the less popular poor relief could 
not, therefore, be explained as corresponding to a real difference 
in industrial calibre. In fact, the employability of the beneficiaries 
of the expanded insurance system was more similar to that of the 
poor law clients than to that of the recipients of standard insur
ance benefits. 

by industrial experience, but personal qualifications (age, physical condition, 
etc.) such as to make engagement doubtful; (C) personal qualifications suitable, 
but industrial exuerience such as to make engagement doubtful ; and (D) 
personal qualifications and industrial experience were such as to make engage
ment doubtful. 

The classification of the claimants in regard to these criteria was as follows: 
Claims autboriud for: Percentage in group 

(A) (B) (C) 

Standard benefit (men) ........... 81.9 12.3 4.1 
Transitional benefit (men) ........ 51.7 33.2 7.3 
Standard benefit (women) . . . . . . . . 83.8 11.7 2.6 
Transitional benefit (women) ..... 68.2 20.4 7.0 
So~trce: Ibid., pp. 272·7 J. 

toe Ibid., p. 'lJ9. 
lOT Ibid., pp. 288-89. 

(D) 

1.7 
7.8 
1.9 
4.4 

108 Cf. Ibid., Part VII. While this inquiry related to transitional payment 
applicants, these were, of course, substantially the same group of people who 
earlier received transitional benefits. 
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(c) The third justification for the preferential treatment of 
the persons covered by the insurance system also hardly applied 
to the situation existing between 1921 and 1928. For, whatever 
its merits, it would be difficult to defend the arrangement on the 
grounds of the administrative simplicity of paying uncovenanted 
and extended insurance benefits. 

In order to maintain the fiction that uncovenanted or extended 
benefits were still in the nature of insurance, their receipt was, as 
indicated in Chapter III, hedged around by certain limiting con
ditions, many of which were intended as a substitute for the abro
gated insurance contributory requirement. The terms in which 
these new conditions were couched, and the provision that cer
tain classes of persons, and in particular young single men and 
women, could receive extended or uncovenanted benefits only if 
hardship would otherwise be caused, necessitated an investigation 
of each individual case and usually also a personal appearance of 
the claimant before a committee. It was no longer possible to fol
low the more or less automatic and simple procedure which was 
adequate for determining compliance with the statutory condi
tions for standard benefits. 

Because of the already heavy administrative burdens thrown 
upon the employment exchange officials by the severe unemploy
ment of the time, the task of deciding these millions of claims 
was performed until1928 by the local employment committees/09 

attached to the exchanges, before whom claimants had to appear 
personally. However, as claimants to extended benefits had also 
to satisfy some of the conditions applicable to standard benefit 
claimants, the existing machinery of the exchanges 110 continued 
to pass upon eligibility as affected by these conditions. All per
sons obtaining extended benefits had, therefore, to deal with two 
sets of authorities. Indeed, those recipients for whom the insur
ance benefits failed to provide maintenance had to come in con-

109 These committees consisted of a chairman, selected and appointed by the 
Minister of Labour and three groups of representatives approximately equal in 
number and also appointed by the Minister. The first two groups were nominated 
by associations of employers and workers;. the third normally consisted of 
persons representing neither interest. 

no I.e., the Insurance Officer, subject to certain statutory rights of appeal 
to the local courts of referees and to the Umpire. 
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tact with yet a third authority, the supplementing poor law 
officials.111 

The administrative work involved in passing individually upon 
some 25,250,000 claims between 1921 and the end of 1927 was 
formidable.m It was the harder because no formal rules could be 
applied; the law and the regulations used terms such as "reason
able amount," "would normally seek," "employment suited to his 
capacities," "making reasonable efforts" and "causing hardship." 
The employment committees formed sub-committees (rota com
mittees) 113 on which the members sat in rotation, and to which 
persons not connected with the main committee were coopted. 
In some areas the pressure of work was so great as to require 
constant sessions of a number of the rota committees.1u In 1926 
it became necessary for the officers of the exchange to assist in 
interviewing applicants in certain over-burdened districts and for 
the committees to act on the officers' reports. The members of 
the employment committees received no payment for their work 
other than out-of-pocket expenses, and it is doubtful whether an 
arrangement of this kind could have been a permanent one, even 
though during their existence the committees appear to have dis
charged their onerous tasks with a high degree of conscientious 
efficiency. 

Nor could this arrangement claim the administrative advantage 
of relieving the central authorities of responsibility for determin
ing the conditions on which residual relief was available. The em
ployment committees acted subject to the general principles em
bodied in the different acts and in the rules laid down by the Minis
ter. To ensure uniformity of practice and to check upon the con
formity of the decisions of the local committees to these rules, 
their recommendations were subject to test checks at more or less 
regular intervals by inspectors attached to the Ministry's Divi
sional Offices. Doubtful cases would be referred back to the com
mittees or to the central office for a ruling. The Ministry was, 
indeed, finally and very reluctantly compelled, because of the wide 

m The proportion of cases requiring supplementation however steadily 
diminished. See pp. 107-08. ' ' 

ua Ministry of Labour, Report for the Year 1927, p. 44. 
111 Consisting of at least two members. As a rule, a woman member was 

present when women's claims were being considered. 
m Report on National Unemployment lnSWf'atJct to l!Jy 1921, pp. 121-22. 
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variation in the local standards and the insistent demand of the 
committees for guidance, to define "hardship" and to draw up a 
scale of resources, the possession of which should lead to the dis
allowance of claims from young single men and women and other 
special groups.115 

Even after 1928, when the grant of transitional benefits was 
not discretional provided applicants could satisfy the 8 or 3D
contribution rules, it was still necessary to determine whether they 
also satisfied the two conditions relating to their normal type of 
employment and the reasonableness of the extent to which they 
had been employed in insurable work during the preceding 2 
years. The adjudicating work was now performed by the courts 
of referees and it became necessary in 1928 to increase the num
ber of courts from 79 to 141.116 

(d) The cases in which insurance benefit fell below the amount 
available from the poor relief system could, during the period 
1921-31, scarcely be explained as a consequence of the fact that 
the former was payable to the short-term unemployed who would 
possess private resources, while the latter was payable to the long
term unemployed whose resou~ces were exhausted. 

Insurance benefits were, as has been shown, paid ultimately al
most indefinitely and at uniform rates regardless of the length of 
unemployment. They were thus either too high for the short
period unemployed or too low for the long-period unemployed. 
Even when a means test was grafted on to the system for certain 
groups of applicants for uncovenanted and extended benefits, it 
was not accompanied by any variation in the benefits paid, cor
responding to the degree of need shown. For the employment 
committees or courts of referees could only grant or withhold the 
benefit; they could not alter its amount above or below the. pre
vailing rates. 

(e) It was also highly doubtful whether the needs of the t;na
jority of those who became entitled to benefits by virtue of the 

115 Minutes- of Evidence, pp. 48-49, Questions !93 and 200. The earnings or 
income of. a household from any source were ascertained and divided by the 
number of persons in the group. If the av.erage income after deduction of rent 
fell between certain limits, the Minister was prepared to sanction payment of 
extended benefits. (Ibid., pp. 817-18. C£. also Ministry of Labour, Report for 
the Year 1925, pp. 70-71.) 

1111 Ministry of Labour, Report for the Year 1928, pp. 66-67. 
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expansions of insurance were adequately met by the mere pay
ment of a cash sum. Almost by definition the group consisted, 
as we have seen, of the long-period unemployed, whose need of 
opportunities to work or to undergo training and reconditioning 
was especially evident. But, as was shown in the section on train
ing for the insured unemployed, this type of assistance was pro
vided to only a very limited degree by the insurance system, and 
the very fact that the benefits under the system carried with them 
the connotation of a right rendered it almost impossible for the 
authorities to apply the coercive pressure which was undoubtedly 
necessary in handling the persons already demoralized by pro
longed unemployment. 

THE ADMINISTRATIVE .ASPECTS OF THE DUAL SYSTEM 

The existence of two or more systems providing support for 
the unemployed gives rise to certain problems not existing in a 
unitary system. Among the more important of these are the na
ture of the cooperation between the authorities to avoid the risk 
of making unwarranted double payments to the same individual, 
and the extent to which there is an undesirable degree of over
lapping between the systems. This overlapping may take the form 
either of frequent transference of individuals from one system to 
the other for short periods of time, or the necessity on the part of 
one system to supplement inadequate payments made by the other. 

The Risk of Double Payments 

The possibility that unemployed persons might simultaneously 
draw insurance benefits and relief was avoided almost from the 
first by excellent cooperation between the insurance and relief 
authorities. Not only were the latter enabled to know whether 
their clients were drawing insurance, but also, in cases in which 
they relieved persons subsequently found to be entitled to bene
fits, they were reimbursed by the insurance authorities out of the 
arrears in insurance benefits. 

In the circular letters of November 1921, the Ministry of Health 
and the Scottish Board of Health outlined a method of coopera
tion with the employment exchanges. Thereafter, as a general 
rule, any person who applied for poor relief because of unemploy-
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ment was asked whether he was receiving unemployment benefits. 
If the reply did not appear to be accurate,. the applicant was given 
a form to present personally at the local employment office at 
which he was registered. After the necessary information relat
ing to benefit status was inserted by the local office, the client re
turned the form to the poor law authority.117 As a further aid to 
the authorities for checking purposes, the reports of the investi
gating officers attached to the employment exchanges could be 
consulted upon request. Besides these safeguards which pro
tected both the privacy of the insured man who did not apply for 
relief and the finances of the relief authorities, the Minister of 
Labour, in order to avoid overlapping between the public bodies 
engaged in alleviating distress, suggested that the local employ
ment committees coopt members of other authorities already en
gaged in providing work or relief. These arrangements were con
tinued with the new public assistance committees after the boards 
of guardians were abolished in 1929. 

The danger of double payments to applicants who, in the inter
val of waiting for benefits, were compelled to resort to local relief 
was avoided in part by administrative arrangements between the 
two authorities. A distinction has always been maintained be
tween the legal waiting period, during which no benefits are pay
able, and what might be termed the administrative waiting period 
attributable to delays beyond the legal waiting period in making 
payments because of disputed claims or to delays within the insur
ance system. In the former case, the local authorities, while re
quired to provide relief if needed, could claim no refund for their 
expenditure from the insurance authorities; in the latter case 
they could claim reimbursement for all except supplementary re
lief. Prior to 1922, responsibility for recovering from clients 
sums paid to them during the administrative waiting period for 
which benefits were subsequently allowed, rested with the poor 
law authorities, but this had proved very unsatisfactory.118 Ac
cordingly,_as a result of complaints from the local authorities, the 

111 For details of the procedure and forms used, see Eveline M. Burns and 
Harry Malisoff, "Administrative Integration of Unemployment Insurance and 
Relief in Great Britain," Social Service Review, September 1938, pp. 374-96. 

us Report on National Unemplo~;ment Insurance to July 1923, p. 132; Scottish 
Board of Health, Annual Report, 1921, p. 209. 
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1922 Act provided that the Ministry of Labour should pay to the 
local authority, rather than to the applicant, any benefit allowed 
for administrative waiting periods in which the applicant had been 
maintained on relief. In later years the provision was extended to 
allow repayment to the relief authorities of the amount of relief 
given to clients who had been erroneously granted less than the 
full amount of benefit, and in 1931 to allow repayment out of 
arrears in transitional payments.119 

But even more important in keeping double payments to a mini
mum was the fact that the insurance system operated so efficiently 
that, except for the early years when the changing conditions for 
benefits during the "special periods" threw an insuperable burden 
on the local offices and the local employment committees, 120 ad
ministrative delays have been relatively few. Payment was nor
mally made on the day it was due. Between June 1922 and De
cember 1931, total repayments to the local relief authorities for 
relief granted to persons subsequently found to be entitled to bene
fit amounted to only £1,161,270, or 0.2 per cent of the total 
amount paid out in standard, uncovenanted, extended and transi
tional benefits during the same period.121 

0'verlapping Between the Insurance and Relief Systems 

It might have been expected from the account of the way in 
which the insurance system was expanded that there would have 
been a great deal of overlapping between the insurance and relief 
systems, taking the form either of frequent transferences between 
the two, or supplementation of inadequate insurance benefits by 
relief. Yet such overlapping, except during the early years, was 
surprisingly small. 

A large amount of transference and overlapping between sys
tems is not merely confusing and irritating to the unemployed ; 
it also causes an unnecessary amount of administrative work and 
thus adds to the cost of unemployment relief. During the years 
1921-31, transferences might have been caused by administrative 
delays, by the operation of the waiting period, by the regulations 

119 The most important cases concerned subsequent right to dependents' bene
fits and restoration of benefit rights as the result of an appeal. 

uo Cf. Report on National Unffllploymen.t [~~StWanct f() July 1923, p. 132. 
Ul Ministry of Labour, Annual RepMts, 1923-24 to 1931. 
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limiting the duration of benefits, by temporary penalty disqualifica
tions from receipt of insurance benefits, and finally by the necessity 
of supplementing insurance benefits by relief. 

(a) Overlapping on Account of the Waiting Period 

Administrative delays have been, as indicated above, negligible. 
The waiting period was at no time long. It fluctuated between 
3 and 6 days,122 although it must be remembered that, even in the 
absence of disputes or administrative delays, the period of time 
elapsing between the filing of a claim and the first benefit payment 
was inevitably often longer than the legal 3 or 6 days.123 Unfor
tunately there is no information concerning the extent to which 
transferences between the insurance and relief systems took place 
because the unemployed had no resources to maintain themselves 
during the waiting period. In any case, the relatively insignificant 
repayments to local authorities for persons waiting longer than 
the legal minimum period (as pointed out on the preceding page) 
suggest that transference between the systems on account of the 
legal waiting period must have been small. The local authorities 
testifying before the Royal Commission were, however, inclined 
to argue that a 6-day waiting 'period was excessive.m 

(b) Overlapping Due to Exhaustion of Benefit Rights 

Transferences between the insurance and relief systems for 
short periods on account of the exhaustion of benefit rights by 
insured persons have been more common, although on the whole 
surprisingly unimportant.125 The operation of the ratio rule and 
the maximum benefit duration was, as shown in Chapter III, vir
tually suspended by a series of devices up to 1924, so that for part 

122 Until July 1921, it was 3 days; until 1937, 6 days; and thereafter 3 days. 
123 In Great Britain a benefit week runs from Thursday to Wednesday, 

inclusive. Payments are made on Fridays. Thus, under the old 6-day waiting 
period, a worker ll).ight register as unemployed on Monday, receive no benefit 
the first Friday and benefit only for 3 days on the following Friday. ( Cf. 
Minutes of ETJidence, p. 580) 

124 The National Association of Relieving Officers reported in 1931 that 
many of their applicants had been living, even when employed, on tradesmen's 
credit so that they virtually became destitute "within a day or so of becoming 
unemployed." (Mim•tes of Evidence, p. 755) 

126 No iniormation is available to show how much transference was due to this 
particular cause, but it cannot have been large in view of the small amount 
of supplementation due to all causes, as shown in the last section of this chapter. 
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of the time continuously unemployed persons could draw benefits 
from the insurance system during the entire period of their 
unemployment. 

From August 1924 to 1928, however, when eligibility was 
determined on the basis of the number of contributions paid in 
the preceding 2 years, a situation arose in which workers in 
one year might be entitled to insurance benefits for a period, then 
fall back on poor relief, and at the beginning of the second benefit 
year again become entitled to insurance benefits for a more or less 
limited period. These transferences of insured persons were con
siderably reduced by a series of regulations which, however 
disastrous to the finances of the insurance system, produced an 
arrangement that was administratively simpler for both relief and 
insurance officials and also less annoying to the average worker. 
Until 1928 transferences were kept down by the grant of extended 
benefits subject to certain conditions. Between 1924 and 1925, 
when extended benefits were not subject to the Minister's discre
tion, transferences became even less frequent, as is evident from 
Table 6 shown later in this chapter. After 1928 they were reduced, 
first by the abolition of any maximum limit to duration, except 
that which was implicit in the contributory qualification, and 
second by the grant of transitional benefits immediately upon 
exhaustion of insurance rights, provided a worker could show as 
little as 8 weeks of insurable employment in the past 2 years, or 
30 at any time. 

The fact that additional weeks of benefit beyond the legal maxi~ 
mum, and, as from 1928, the grant of transitional benefits, 
followed immediately upon exhaustion of insurance benefit rights 
is of the utmost importance. From April 1922 to February 1924, 
however, the additional weeks of benefit granted under the emer
g,ency extensions were not payable continuously, but, in order to 
emphasize their conditional character, were subject to a series of 
"gaps" of 1 to 5 weeks in which no benefits were payable. 

Complaints were made by relief administrators to the Blanes
burgh Committee, and by the Scottish Authorities to the Royal 
Commission, regarding the financial and administrative burdens 
imposed by these gap periods. 126 These burdens were all the 

ue See J!rpurt ~~flit Unemplo)•mrnt Insurance Committee, vol. 2, 1927, pp. 96, 
110. PreCISe stabsttcs as to the effects of the gaps on the cost of local relief 
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greater because large numbers of people reached the gap at about 
the same time, and remained a responsibility of the relief authori
ties for too short a time to justify the employment of additional 
qualified staff.127 This cause of uneconomical transfer from one 
system to another was, however, brought to an end by the abolition 
of the gap system in 1924.128 

(c) Overlapping Due to Temporary Disqualifications 

Precise measures of the extent to which temporary disquali
fication for benefits shifted insured workers on to the poor law 
are not available. A sample study in 1924 indicated that 6.0 per 
cent of the disqualified claimants were forced to resort to poor 
relief. In 1927 the proportion increased to 24.9. These figures, 
however, represented only 0.3 per cent and 2.2 per cent of the 
total number of insured unemployed persons in the respectiv .. 
years.129 In a study of the subsequent history of 2,354 persons 
with disallowed claims in April 1931, the Ministry of Labour 
found that only 17 per cent of the sample had obtained relief, a 
large proportion being married men.130 These figures, however, 

are not available for England and Wales, as the results are masked by the 
co-existence of labor disputes and the absence of detailed breakdowns of the 
relief expenditures. In Scotland, however, during the first gap period, expendi
tures on relief to the able-bodied unemployed in industrial parishes rose from 
£22,449 in the week ending May 20, 1922 to £32,404 in the following week, and 
to £47,411 in the fourth week of the gap. In April 1923, on the occasion of 
another gap, weekly expenditures rose from £22;2.77 to £48;2.17. (Evidence of 
the Department of Health for Scotland, Minutes of Evidence, pp. 327-28) 

127 On June 6, 1922, 582,175 insured persons were serving a gap period; on 
July 31, 1922 there were 150,648; on October 9, 1922, there were 51,101: on 
January 14, 1924 there were 100,973; the following week there were only about 
15,000. (Reporl 011 National Unemployment Insurance to July 1923, pp. 221-23; 
Ministry of Labour, Report for the Years 1923 and 1924, p. 131) 

ns A concession was made as early as July 1922, when the gap was reduced to 
one week, though it was later increased to 3 weeks. (Report on National 
Unemployment insurance to h1ly 1923, pp. 65-66) 

l29 This conclusion differs from that of Helen L. Witmer in her article, 
"Some Effects of the English Unemployment Insurance Acts on the Number 
of Unemployed Relieved under the Poor Law," Quarterly Journal of Economics, 
February 1931, pp. 262-88, which states that "a considerable proportion of the 
unemployed insured persons looked to the poor law for support because they 
were denied insurance benefit." It would be more correct to say "a considerable 
proportion of the unemployed insured persons who were denied benefit sought 
poor law relief," if indeed 24.9 per cent is regarded as a "considerable propor· 
tion." This point was questioned in the Appendices to the Minutes of Evidence, 
Part III, p. lll. 

uo Ibid., p. 111. In four-fifths of the cases, the inquiry related to a date at 
least 6 weeks after the disallowance of benefit. The proportions applying for 
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do not distinguish between persons temporarily disqualified and 
those whose disqualification is attributable to failure to meet some 
of the additional conditions laid down for the receipt of expanded 
benefits, where disqualification was tantamount to an "out of 
scope" decision. More than half of the sample studied in 1931 
were in the latter category.131 

The conclusion that relatively little transference between the 
expanded insurance system and relief was due to temporary dis
qualification for benefits is further supported by the testimony of 
the investigators who carried through the Ministry of Labour's 
study in 1931 regarding the public attitude toward the receipt of 
poor relief. As a result of interviews with disqualified applicants, 
the investigators in all except 3 of the 8 industrial areas studied 
found that there was a marked reluctance on the part of these 
applicants to apply for relief, even in those districts where the 
administration was sympathetic and the scale of relief generous. 183 

relief varied greatly with sex and marital condition, e.g., single men, 13.1 ; 
married men, 52.2; single and widowed women, 3.5; married women, 4.4; juve
niles, 1.9. 

181 Disallowance of benefit because the applicant failed to satisfy the special 
conditions laid down for claimants to expanded benefits have formed a large 
proportion of all disallowed claims. During 1930 the failure to show that they 
were not normally insurable, and/or not normally seeking to obtain a livelihood 
by insurable work, accounted for about 153,000 out of 358,000 disqualified workers. 
(Twenty-First Abstract of Labour Statistics, p. 64) 

182 In view of the many assertions by witnesses to the Royal Commission that 
the attitude toward receiving poor relief had undergone a complete change in 
the post-war period, the findings of the investigators deserve record. The 
authors of the compreheQsive New Survey of London Life and Labour had also 
commented upon the fact that large numbers "have come to regard the poor law 
as one social service among many •.• and appears to them no less honourable 
than the various health, education and insurance services-something to which 
they feel themselves equally entitled, and in particular, something to which they 
may turn when the benefits to be provided by those other services fall short of 
their needs." · 

Yet the careful case studies of the investigators for the Royal Commission 
found this changed attitude only in one area (Sheffield). Indeed, Sir Ronald 
Davison, who summarized the results of the study, concluded that it bore 
"ample witness to the very lively dread of falling on the rates [i.e., poor relief) 
which still prevails in most areas . . . The investigators found .•• many cases 
in which privation, amounting to destitution, was being endured rather than 
apply to the Relieving Officer ... In the minds of the people, there is still a 
shat p distinction between the other social services, whether contributory or not. 
which give relief, and the Poo.r Law." (Appendices to the Minutes of Evidence, 
Par~ III, p. 112) And agam, after commenting on the extent of hardship 
~nta.tled by th~ mutual .hel~ re~ered by other. members of the family, he adds, 
Undoubt~ly 1t was ~hts vtcanous sense of pnde or self-respect, which induced 

many relatives and fnends to give support to disallowed persons in their time of 
need." (p. 113) This reluctance to apply for poor relief appears to have been 
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The majority preferred to rely on casual jobs, or on private as
sistance, mainly from other members of the family.m 

(d) Overlapping Due to Supplementation of 
Insurance Benefits by Relief 

Overlapping occasioned by the use of relief to supplement inade
quate insurance benefits has also been surprisingly slight. 184 Each 
local poor law authority could decide for itself whether or not to 
supplement insurance benefits. Technically, if these were inade
quate for maintenance (in Scotland) or for avoiding destitution 
(in England and Wales), supplementation was the proper duty of 
the local authority. In practice, however, as there was no uniform 
standard of maintenance or destitution, the extent of supplementa
tion depended largely on the general social policy and financial 
position of each local authority, and more specifically on whether 
its general relief scales, if any, were above or below the unemploy
ment benefit rates. 

At first many of the local relief scales ran above unemployment 
benefits, especially in Scotland.135 With the rise in benefit rates 

but slightly affected by the spirit .in which public assistance was administered. 
In four of tbe areas studied, where the relief scales were high and tests not 
severe, the percentages applying for relief were not far from the average of li, 
while in Liverpool, where the local authority was relatively strict, the percen
tage on relief was the highest on the list. Changed attitudes toward the poor 
law appeared to exist only in areas of heavy and prolonged unemployment, where 
existence on poor relief had become the normal way of life for a large propor
tion of the working population. The reality of the poor law stigma, despite 
some "modification in the reluctance of people to have recourse to Public Assis
tance" in areas of prolonged and heavy unemployment, was also testified to by 
the Secretary of the Ministry of Health from his personal observation. (Mi11utes 
of Evidence, p. 315, Questions 2301-4) 

133 The report commented on the small part played by private charity. (Ap.. 
Pendices to the Minutes of Evidence, p. 113) 

134 Supplementation consists generally of domiciliary (home) relief, in money 
or kind, granted to persons in receipt of insurance benefits. The statistics of the 
Ministry of Health include among supplementation cases persons who, while in 
receipt of benefits, are afforded "medical relief only," although persons in receipt 
of "medical relief only" are not counted in the domiciliary relief statistics pub
lished in the Ministry of Labour Gazette. (Letter to author from Ministry of 
Health, dated June 22, 1938) 

135 In Scotland the scales paid by the principal poor law authorities between 
1921 and 1924 nrovided 22s. 6d. for a man and wife and 3s. 6d. for each dependent 
child under 16: The corresponding benefit rates in the sa!Jie period were 20s. and 
ls. (Minutes 11/ Evidence, p. 328) In England and Wales only 20 of the 220 
known family relief scales fell below unemployment benefits. (Ministry of 
Health, Annual Report, 1923-24, p. 91) But, it must be remembered that the 
relief authorities with published scales in England and Wales were in the 
minority and were usually the more liberal authorities. 
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in 1924, this position steadily reversed itsel£.138 From 1924 to 
1926 the Scottish authorities were required to supplement benefits 
only if there were dependent children, and after 1926 they gen
erally ceased to supplement. In England and Wales a similar 
development occurred.131 Supplementation of benefits by relief 
came to be the exception rather than the rule. 

Even in those areas where local relief scales were above benefit 
rates, supplementation was not automatic. With the exception of 
some localities, mostly industrial or city areas,138 supplementation 
took place only when there were exceptional circumstances.138 A 
very considerable amount of supplementation was attributable to 
sickness in the family, and a number of authorities appear to have 
confined their supplementation to medical relief alone.uo 

Between 1924 and 1931, the available figures for Great Britain 
indicate that the amount of supplementation of insurance benefits 

1su Thus, in Scotland, the comparative rates were as follows: 
Man and wife 

Insurance Relief scale 
s. d. s. d. 

1924-26 ....... 23 0 22 6 
1926-27 ....... 23 0 23 or 24 0 
1927-30 ....... 24 0 23 or 24 0 
Since 1930 .... 26 0 26 0 
Source: Mir~utes of Evider~ce, p. 328. 

Eaeb dependent child 
Insurance Relief scale 

s. d. s. d. 
2 0 3 6 
2 0 2 0 
2 0 2 0 
2 0 2 0 

137 The number of known relief scales which were below benefit rates had 
increased to 90 in 1924-25, and to 113 in 1926-27. (Ministry of Health, Anmtal 
Report, 1924-25, p. 106; 1926-27, p. 136} 

188 E.g., Birmingham and Manchester. (Cf. Hohman, of'. cit., p. 298) In 1932 
the Ministry of Health complained that in areas such as Sheffield, Manchester, 
Derby and Middlesex, relief scales were high and unemployment benefits were 
supplemented despite the fact that either fittle work, training or instruction was 
provided for able-bodied recipients, or else little account was taken of house
hold income. (Ministry of Health, Am1ual Report, 1932-33, pp. 193-94) 

us The varying practices of the authorities are best seen from their own 
replies in 1932 to a query put by the Royal Commission on Unemployment In
surance on "the extent to which it has been found necessary to give relief to 
persons in receipt of unemployment benefit." (Minutes of Evidence, pp. 521-32, 
560, 582-603; Appendices to the Minutes of Et~dence, Part I, pp. 5-71. Sum
maries of some of these replies are given in Hohman, op. cit., p. 297) 

uo A study made in 1931 by the Ministry of Health in 3 selected districts 
indicated that 50.6 per cent of the cases of supplementation were on account of 
sickness, and were not therefore directly connected with the fact of unemploy
ment. ln the remainder of the cases, supplementation was necessary because 
of the existence of members of the household not provided for in the benefit 
scales (15.1 per cent), high rent (2.6 per cent), and miscellaneous causes (5.5 
per cent). 26.2 per cent of the cases of supplementation as defined in the inquiry 
involved "temporary relief pending payment of relief [sic, presumably insurance] 
or wages" and was not therefore supplementation in the sense in which the word 
is used in this chapter, i.e., concurrent receipt of benefits and relief. 
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with relief payments, although small to begin with, continued to 
decrease. On the basis of sample studies of persons claiming 
benefit on certain dates in 1923, 1924, 1927 and 1931, it appeared 
that those in receipt of both benefits and relief constituted 8.6, 
3.8, 2.1 and 0.6 per cent of all persons with claims to standard or 
uncovenanted, extended or transitional benefits allowed at the re
spective dates. These represented 6.9, 3.2, 1.7 and 0.5 per cent of 
the insured persons registered as unemployed at each date.141 In 
England and Wales, the monthly number receiving concurrent 
relief during the financial year 1928-1929 never reached 10,000.142 

A special return for Great Britain for the week ending February 7, 
1931 revealed that 14,155 persons with 47,457 dependents received 
both kinds of payments on account of unemployment alone. This 
group represented less than 1 per cent of the recipients of standard 
and transitional benefits in March 1931.148 It is thus evident that 
persons receiving concurrent benefits and relief represented a neg
ligibly small and declining proportion of the total number receiv
ing unemployment insurance benefits. Moreover, to the extent that 
supplementation took place, it was accounted for by a compara-
tively few localities.14

' • • 

(e) The Total Amount of Transference and Overlapping 

But, while the extent of transference between the insurance and 
relief systems attributable to any given factor cannot be shown 
separately, the fact that the total amount of transference was small 
and became almost insignificant can be supported statistically. It 
is clear from Table 6 that, between 1922 and the end of 1931, 

w Ministry of Labour, Report on an Investigation into the Personal Circum
stances and Industrial History of ..• Claimants to Unemployment Benefit, 
November 5 to 10, 1923; November 24 to 29, 1924; April 4 to 9, 1927; Ap
pendices to the Minutes of Evidence, Part V, pp. 264-304. 

u2 Minutes oJ Evidence, p. 298. 
143 Appendices to the Minutes of Evidence, Part II, p. 102. 
144 In February 1932, of the 145 counties and county boroughs, 18 which 

contained 37 per cent of the population of England and Wales accounted for 
87 per cent of the total number of 24,981 families receiving supplementary relief 
and for £6,819 of the total of £7,853 granted to these families. (Ministry of 
Health, Annual Report, 1931-32, pp. 193-94) In Scotland in February 1931, 
5 authorities out of a total of 55, accounted for 7,780 of the 8,729 persons receiving 
concurrent relief and insurance and for £418 out of the total of £504 paid to 
these families. (Appendices to the Mi1~utes of Evidence, Part II, p. 98) 
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only a small proportion of unemployed insured persons in Great 
Britain were at any given time receiving poor relief. After 1922, 
apart from the exceptional strike year of 1926, the percentage 
never rose above 14.7 per cent, and from 1928 it declined rapidly, 
especially after the abolition of the genuinely-seeking-work clause 
in March 1930. 

The figures in Table 6 include all of the types of overlapping 
that have been discussed, namely, persons who had exhausted 
benefit rights, those temporarily disqualified for benefits, persons 

TABLE 6. PERCENTAGE OF UNEMPLOYED INsURED 
PERSONS IN RECEIPT OF PooR RELIEF IN 

GREAT BRITAIN, 1922-1931• 
'ear March June I September December 

1922 _b 22.1 17.5 15.5 
1923 - 14.7 13.7 13.2 
1924 - 12.1 8.2 8.3 
1925 - 7.8 9.4 12.6 
1926 - 25.9 27.7 12.3 
1927 - 12.8 11.4 11.2 
1928 - 8.2 6.7 7.1 
1929 7.7 

I 
6.6 6.1 5.5 

1930 4.4 1.7 1.6 1.7 
1931 1.8 1.7 1.6 2.6 

• Excluding dependents. Fairly definite data are available 
for England and Wales. The Seottisb statistics prior t.o 1928 are 
estimated. as explained in Appendix Ill; also, because data 
were not reported in Seotland for ] une and December before 
1928, the figures reported for the preceding May and following 
January of each year are used. The magnitude of tbe figures 
for June and September ie due t.o tbe fact that the Ministry of 
Healtb then included in its count nf insured perso1111 in receipt 
of relief both strikers and employed persons, and these have 
not been completely eliminated by the procedures described in 
Appendix lll. 

b Blanks indicate data not available. 

Sou.rU~: Appendix Tables I, col. 7; IV, col. 6; V, col. 6. 

maintained during waiting periods, and persons concurrently in 
receipt of both benefits and supplementary relief. Moreover, be
cause it has proved impossible to eliminate from the public assis
tance statistics of England and Wales persons who received relief 
for reasons other than unemployment (e.g., those employed work
ers in receipt of medical relief and those relieved on account of 
labor disputes), the percentages tend to aggravate the extent of 
overlapping. 

The smalln~ss of the percentages after 1928 is the more signifi
cant because, m consequence of the method of classifying public 

9 
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assistance recipients, individuals might be counted as insured per
sons even though they had not been employed in insurable trades 
for several years.145 

145 A man was counted as an insured worker by the public assistance authori
ties so long as he held card U.I. 40. This was a card issued to unemployed 
insured workers on first reporting at an employment exchange and was renewed 
at periodic intervals for as long as the man continued to report. 



PART III 

THE RESTRICTED INSURANCE SYSTEM AND 
TRANSITIONAL PAYMENTS, 1931-35 

CHAPTER v 
A THREEFOLD UNEMPLOYMENT PROGRAM 

RELIANCE ON THE EXPANDED insurance system to meet the resid
ual unemployment relief problem ceased in November 1931. The 
following three years witnessed a new experiment, the creation 
of a third unemployment program, known as transitional pay
ments, midway between insurance and public assistance and pos
sessing some of the characteristics of each. The new system was 
similar in scope and in methods of financing to the transitional 
benefits system which was in effect from April 1928 to November 
1931. . It differed from transitional benefits, however, in that pay
ments were made only to applicants who could prove that they 
were in need, and that it was administered jointly by the Ministry 
of Labour and the local relief authorities. 

The policy of expanding the insurance system was brought to 
an end by the Unemployment Insurance (National Economy) 
Orders of October 1 and 7, 1931, which restricted the part played 
by the insurance system in the general unemployment program in 
three ways. Under the first order the weekly rates of benefit were 
sharply reduced. Until July 1934, therefore, when the pre-1931 
rates were restored, there was an increased tendency toward sup
plementation of insurance benefits by relief. Even more impor
tant, however, were the changes made by the second order. The 
maximum duration of benefits in any individual benefit year was 
again limited to 26 weeks. Furthermore, persons who had drawn 
26 weeks in one benefit year could claim benefits in the follow
ing year only if, in addition to satisfying the requirement of 30 
contributions in the past 2 years, they had paid 10 additional con
tributions since the last benefits were drawn. 

Had no other provision been made for the unemployed, the 
strict limitation of the duration of insurance benefits would have 
thrown many thousands of workers on the public assistance sys
tem. Both the financial condition of the local relief authorities 

111 
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and the public sentiment against compelling self-respecting work
ers to resort to the public assistance system made this course eco
nomically and politically inadvisable. The new transitional pay
ments system, which was in effect from November 12, 1931 to 
January 7, 1935, was evolved as a device to overcome these objec
tions. Persons, however, who could qualify neither for insurance 
nor transitional payments remained the responsibility of the local 
public assistance authorities. 

THE MAIN FEATURES OF THE TRANSITIONAL PAYMENTS 

SYSTEM 

All workers 18 years of age and over who could no longer 
claim insurance benefits as a result of the new orders could 
obtain transitional payments provided they could satisfy cer
tain conditions. Specifically, the new system was available to 
workers who had exhausted or failed to qualify for insurance 
benefits, but who could show that they had paid at least 8 con
tributions in the 2 years immediately preceding their claim, or 
30 at any time, and could prove that they were normally em
ployed in insurable employment and would normally seek to 
obtain their livelihood by such employment. The applicants for 
transitional payments were required to meet the same conditions 
as insurance claimants regarding availability for work, continuity 
of unemployment and willingness to accept suitable work. Transi
tional payments were, however, granted only if qualified appli
cants could show in addition that they were in need. The maxi
mum amount payable was equal to the insurance benefit to which 
the applicant would have been entitled if he could have met the 
contributory requirement. Less than this amount, however, was 
to be paid to persons whose need did not justify the full sum, or 
who possessed what were held to be adequate resources. 

Determination of eligibility on the basis of the statutory con
ditions w_as made in the local offices of the Ministry of Labour, 
exactly as if the transitional payment applicant had been a claim
ant for insurance benefits. If the formal tests of eligibility were 
satisfied, the applicant was then sent to the appropriate public as
sistance committee or sub-committee of his local relief authority 
which applied the needs test. In the event that a local authority 
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refused or failed to discharge this function with due efficiency, 
the Minister of Labour was empowered to transfer the function 
to some person or persons appointed by himself. In fact, after 
some hesitation on the part of a few, all of the local authorities 
indicated their willingness to cooperate in administering the test. 
In only two cases did it subsequently become necessary for the 
Minister to appoint his own commissioners for this reason. 

In administering the test, the local authorities operated subject 
to regulations issued by the Ministry of Labour after consulta
tion with the Ministry of Health and representatives of the county 
councils who gave assurance of cooperation. These instructions 
were explained and elaborated in memoranda issued to the local 
authorities by the Minister of Labour on October 16, and Novem
ber 10, 1931, and by the Ministry of Health on October 8, 1931. 
In November 1932, more specific instructions to the local authori
ties, particularly in regard to the treatment of resources possessed 
by transitional payment applicants, were given in the Transitional 
Payments (Determination of Need) Act. 

The entire cost of the transitional payments was borne by the 
national government. Furthermore, the Minister of Labour was 
empowered to refund to the local authorities the expenses incurred 
by them in administering the needs test. 

The transitional payments system, as a device for meeting the 
residual unemployment relief problem, thus exhibited two clearly 
defined characteristics : it added a third to the two already exist
ing programs for the unemployed-insurance and public assis
tance ; and it was a novel experiment in central and local adminis
trative cooperation. For, while the central government supplied 
all the funds and certified the genuineness of unemployment, the 
determination of eligibility-in so far as it was based upon a 
needs test-was carried out by the local public assistance 
authorities. 

THE FINANCIAL CONSEQUENCES OF THE TRANSITIONAL 

PAYMENTS SYSTEM 

Efftcts upon tire Local Relief Authorities 

While the transitional payments system undoubtedly relieved 
the local authorities of a large part of the residual unemployment 
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relief burden which would otherwise have fallen upon them be
cause of the new restrictions on insurance benefit duration, they 
were still left with a considerable responsibility and one which 
showed a relative increase as unemployment continued at a high 
leveJ.l Moreover, after the summer of 1931 the Anomalies Regu
lations, which had been introduced as a method of protecting the 
insurance system against payments to persons for whom insurance 
benefits were deemed inappropriate, led in some cases merely to a 
transfer of the unemployed from the insurance to the public assis
tance system. Finally, as already indicated, the lower rates of 
insurance benefits (and therefore also transitional payments) oc
casioned some increase in supplementation. 

The first of these factors was the most important. Unemployed 
workers who had never been covered by the insurance system, or 
had paid contributions for too short a period, could not qualify 
either for insurance or transitional payments and were therefore 
compelled, if in need, to seek public assistance. With the continu
ance of the depression, there was a marked increase in the num
ber of these people and also in the number of previously indepen
dent workers, mainly owners of small businesses or hawkers, who 
entered the labor market for the first time. These, like the juve
nile new entrants to industry, found it difficult to secure the re
quired minimum number of weeks of insurable employment. 
There was also; at least in Scotland, an increasing tendency for 
employers of agricultural labor (at that time excluded from in
surance) to change from annual to seasonal contracts. Even more 
important was the fact that transitional payments were not avail
able to workers under 18 years of age. Finally, for workers who 
could not show 30 contributions at any time, transitional pay
ments were limited in duration.2 With the continuing depression 
it became harder for the long-term unemployed to show that they 
were still normally engaged in insurable employment, or if dis
qualified on these grounds, to secure enough insurable employ
ment again lo qualify.8 

t The average percentage of unemployment among insured persons in Gr~at 
Britain in 1931 was 21.1; in 1932, 21.9; in 1933, 19.8; and in 1934, 16.6 exclustve 
of juveniles under 16 years who first became insurable in September 1934. 
( Tu't'tlfJ•-Second Abstract of Labour Statistics, p. 58) 

2 Specifically, not more than 96 weeks of benefit could be drawn by workers 
who qualified by the alternative rule of 8 contributions in the past 2 years. 

s For an analysis of the relative importance of these factors, see Department 
of Health for Scotland, Anmtal Report, 1932, pp. 135-38. 
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The Anomalies Regulations, which came into effect shortly be
fore the transitional payments system,· aimed to limit the insur
ance and therefore also the transitional payment claims of cer
tain categories of persons, mainly married women, seasonal and 
part-time workers, by applying to them additional and more strin
gent qualifying conditions. But in part the advantage to the 
finances of the insurance system was purchased at the expense of 
the local relief authorities who found that some of the disquali
fied seasonal workers turned to the public assistance system for 
support.' 

In consequence, as is evident from Table 7, there was a steady 
increase in the numbers of persons who received public assistance 
on account of unemployment. In September 1931 the expanded 
insurance system had provided benefits to 86.9 per cent of the 2.9 
million unemployed, while 69,000 unemployed workers were sup-

TABLE 7. NUMBER OF PERSONs• ASSISTED ON AccOUNT OF UNEMPLOYMENT 
IN GREAT BRITAIN, 1931·1935 

t'et cent of 
Number receiving Estimated unemployed assisted 

by Date number 
Central I Local unemployed Insurance I Transitional' Public 

benefits payments assistance govern· govern• 
ment ments 

In thousands 

1931-June 2,720 1,949 427 66 87.4 2.4 
Sept. 2,914 2,030 502 69 86.9 2.4 
Dec. 2, 708 1,345 762 101 77.8 3.7 

1932-Mar. 2,715 1,248 864 124 77.8 4.6 
~une 2,882 1,320 945 130 78.6 4.5 

ept. 2,988 1,345 1,018 140 79.0 4.7 
Dec. 2,830 1,200 1,039 168 79.1 5.9 

1933-Mar. 2,889 1,190 1,063 180 78.0 6.2 
tne 2,545 998 996 165 78.3 6.5 

pt. 2,439 912 978 167 77.5 6.8 
Dec. 2,313 854 936 192 77.4 8.3 

1934-Mar. 2,291 857 905 219 77.0 9.6 
June 2,179 871 817 203 77.5 9.3 
Sept. 2,170 912 744 188 76.3 8.7 
Dec. 2,172 952 728 222 77.3 10.2 

1935-Mar. 2,245 991 730 197 76.6 8.8 
• Excluding dependents. 

SO#rus: Appendi.J: Tables I, col. 8; II, cols. 2. 3, 7; VI, col. 3. 

•ll>id., p. 137. Disqualifications of married women did not appreciably add to 
the burden of the local authorities. 
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ported by public assistance. By the following December the per
centage carried by the insurance and transitional payment sys
tems fell to 77.8 and thereafter fluctuated between 76.3 and 79.1 
per cent. Within about 10 months after the beginning of transi
tional payments, the numbers maintained by public assistance had 
nearly doubled and they steadily increased despite the decline in 
unemployment after 1932. By December 1934 the relief authori
ties were carrying 222,000 workers (and in addition their depen
dents), or more than at any time since 1922 (excepting only the 
abnormal general strike year of 1926). 

These developments were reflected in the expenditures of the 
local authorities. Their expenditures for unemployment relief 
alone almost trebled between 1931 and 1934. (See Table 8.) In 
addition, their commitments in connection with the work projects 
under the Unemployment Grants Committee, the road programs 
of 1920-25 and the Trunk Road and Five Years' programs of 
1929-30 involved increased expenditures during these years.5 

Although the total unemployment relief expenditures of the 
local authorities were small iq relation to the cost of the insur
ance or transitional payments systems, they became an important 
item in relation to the normal local budgets. In England and 
Wales, expenditures on account of unemployment relief alone 
(excluding administrative costs) during the year ending March 
31, 1931 amounted to approximately £1,687,000, or 14.5 per cent 
of the total of £11,611,000 spent on outdoor relief of all kinds. 
By the year ending March 1934, they had risen to £5,407,000, or 
32.4 per cent of an increased total expenditure of £16,689,000. 
(See Appendix Table VIII.) In Scotland, the corresponding fig
ures in the same financial years (ending, however, on May 15) 
were £653,000, or 24.5 per cent of total outdoor and indoor relief 
costs amounting to £2,665,000, and £2,060,000 or 42.8 per cent 

5 While it may be held that in view of the emphasis upon useful projects in 
work programs the localities were securing a return for their expenditure, it 
remains true that the projects were instituted as unemployment relief measures, 
and would almost certainly not have been undertaken in a period of depression 
without financial stimulus and moral suasion on the part of the central govern
ment. Nor does the fact that a considerable proportion of the money for these 
projects was borrowed obviate the necessity of treating this expenditure as 
incurred with respect to unemployment, as the future borrowing powers of the 
localities were thereby curtailed and the repayment of loans was inevitable sooner 
or later. 
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of total relief expenditures of £4,815,000. (See Appendix Table 
IX.) The financial strain on the local tax system can be more 
clearly appreciated when it is recalled that in 1921 the total expen
diture on outdoor relief of all kinds had been only £5,793,000 in 
England and Wales, and £1,307,000 in Scotland. Thus, although 
the transitional payments system undoubtedly saved the local au
thorities from what would otherwise have been an intolerable bur
den, they were still left to shoulder an unemployment relief bill 
which caused them serious concern.• 

Transitional payments as a solution of the financial problems of 
residual relief had a further disadvantage similar to one already 
exhibited by the expanded insurance system. For they involved 
the assumption by the central government of responsibility only 
for persons who had been insured, and only for so long as these 
persons could show that they were still normally attached to insur
able employments. Therefore transitional payments tended to give 
relatively more aid to the prosperous than to the depressed areas. 
For in the latter, characterized as they were by a large proportion 
of long-term unemployed, it became increasingly difficult for 
workers to show that they were normally employed in insurable 
tmployment and would normally seek to obtain their livelihood 
by means of insurable industry, and for new entrants to the labor 
market to secure even the minimum number of paid contributions. 

Thus, while in England and Wales as a whole there were only 
25.4 persons per thousand on public assistance, in depressed areas, 
such as the counties of Monmouth and Glamorgan in Wales and 
Durham in northern England, the corresponding figures were 61.0, 
69.4 and 73.4, and in the county boroughs of Merthyr Tydfil ( Gla
morgan county) and Sheffield, the proportion rose as high as 
114.9 and 115.2 respectively.7 These differences were of course 
reflected in local taxation.' In 1934 the current public assis-

6 They were, however, definitely better off than they were in the fiscal years 
ending March 1928 and 1929. By March 1934 the number of urban authorities 
in England and Wales with sanctioned overdrafts had fallen to 18 (as compared 
with 109 in 1928 and 60 in 1929). The number of authorities levying rates 
between 16 and 20 shillings in the pound had fallen to 67 (from 180 in 1928) and 
those with rates in excess of 20 shillings in the pound had fallen to 18 (as com
pared with 95 in 1928). (Ministry of Health, At'"u.al Report, 1933-34, p. 207) 

1 Rtport of bwtstigations into tht Industrial C Ottdition.r in urtain Dtprtsstd 
Artas, 1934, pp. 90, lo7. 

• Of 67 urban authorities levying total rates in excesa of 16 shillings in the 
pound in 1933-34, 44 were in the depressed areas. Of 18 authorities with rates 
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tance charges (which included necessary repayments of loans 
made prior to 1930 to meet deficits largely due to unemployment 
relief expenditures) represented a rate in the pound of 7s. 9id., 
8s. 5d., and 15s. 7td. in Monmouth, Glamorgan and Merthyr 
Tydfil respectively, while at the same time in certain other areas 
the corresponding charges amounted to as little as ls. or even in 
a few cases 6d. 9 

Recognition of this unequal burden led the national govern
ment in the financial years 1934 and 1935 to make special grants 
in aid of distressed areas. An annual sum of approximately 
£500,000 was made available to localities in proportion to the 
heaviness of their outdoor relief burden, on condition that the 
grant was to be used for the relief of ratepayers and not to facilitate 
further increases in expenditures.10 

Effects upon the htSurance System 

It is evident from the preceding chapter that the main impetus 
to the changes introduced in October 1931 was a concern over the 
mounting debt of the unemployment insurance system. The Act 
of July 8, 1931 had set the maximum debt limit at £115,000,000, 
and the Order in Council of October 7, 1931 provided that any 
further deficits were to be met by non-repayable Treasury grants. 

The effects of the institution of transitional payments upon the 
finances of the insurance system are blurred by three other fac
tors : an increase in contribution rates, a reduction in benefit 
rates, and the persistence of a heavy volume of unemployment. 
Contributions were sharply raised in October 1931, so that the 
total weekly rate for an adult man was 30d. (the worker, employer 
and government each paying one-third) in place of the previous 
22id. The lowered benefit rates operated from October 8, 1931 

in excess of ZO shillings in the pound, 17 were in the Welsh coal mining counties 
of Carmarthen, Glamorgan and Monmouth. (Ministry of Health, Annual 
RepO'ft, 1933-34, p. 207) 

9 Report of Investigations into the Industrial Conditions in certain Depressed 
Areas, p. 167. Cf. also Ministry of Health, Annual Report, 1932-33, pp. 161-162, 
and 1933-34, pp. 235-36. 

10 The distribution of the grant among localities was agreed upon by the 
Treasury and representatives of local authorities. If a county or county borough 
in 1932-33 had incurred relief expenses greater than the sum yielded by levying 
a 2 shilling rate, it could receive a share in the grant proportionate to this 
excess. In no case, however, could an authority receive a grant in excess of the 
sum yielded by a one shilling rate. Ibid., pp. 235-36. 
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to June 30, 1934 inclusive, after which the rates were restored 
to their pre-1931 level by the Unemployment Act of 1934. Un
employment among insured persons remained over 20 per cent 
until June 1933, and although conditions steadily improved there
after, the percentage was still as high as 15.9 by the end of 1934. 
These percentages were exceeded only during the early part of 
1921, and from September 1930 to September 1931. 

It is, therefore, not surprising that for the 18 months after 
October 1931 neither the increase in contributions and reduction 
in benefit rates nor the limitation of benefit duration to 26 weeks 
sufficed to prevent the insurance system from running still 
further into debt. Between November 1931 and March 1932 the 
weekly excess of expenditure over income averaged £330,200,11 

and was met by an increase of the debt up to the prescribed maxi
mum of £115,000,000 and in addition a non-repayable Treasury 
grant of £444,577. In the following financial year the deficit 
(again met by a non-repayable Treasury grant) was only £6,363,-
377, and from June 1933 the system began to show a surplus 
of income over expenditure. At the end of December 1933, the 
Fund, after retaining a substantial working balance, was able to 
repay £4,070,000 of the £115,000,000 the Treasury had ad
vanced. By June 30, 1934 repayments of principal had reduced the 
debt to £105,780,000. On December 31, 1934, after a further 
repayment of principal amounting to £38,891, the Unemployment 
Fund showed a balance of £10,527,185,12 with the funded debt 
~tanding at £105,741,000. 

The full effect of the changes made in 1931 are, however, not 
reflected in these financial statistics. They fail to show how great 
the expenditure would have been without the limitation to the 
duration of benefits in a period of severe unemployment. Dur
ing 1930 the grant of unlimited insurance benefits to applicants 
who could show 30 contributions in the immediately preceding 2 
years had resulted in payment of insurance benefits to between 
i2.3 per cent and 79.1 per cent of all unemployed insured persons. 

11 Report of the C.: ntmploynl<'nt /nsuranct StatuJoq• C ommittu ... 011 the 
Financial Condition of the Unemplo)•mrnt Fund on Jist December 1934, p. 20. 
Hereafter referred to as UISC Fina~~<ial Report . 
• 1 ~ ibid., pp. 3, ~8, 20. For ~n account of the funding of the debt accumulated 
m 1921-31 and 1ts segregat1on from the current Unemployment Fund see 
Chapter VI. ' 
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As a result of the limitations upon the duration of benefit imposed 
by the Order in Council of October 7, 1931, this proportion fell 
to a low point of 36.9 during the years 1932-34.13 It is evident 
that had the insurance system been required to carry the same pro
portion of the insured unemployed as previously, instead of ulti
mately showing a current surplus it would have continued to run 
heavily into debt despite lower benefits and higher contributions. 

Effects upon the National Treasury 

Transitional payments as a method of relaxing financial pressure 
on local authorities differed from the expansion of the insurance 
system in that their entire cost was financed by general tax reve
nues. The costs of the insurance system, which fell largely upon 
employers and workers, were sharply reduced, but they were bal
anced by increasing expenditures on transitional payments which, 
in the year ending March 1934, actually exceeded insurance ex
penditures. Moreover, during 1934 and 1935 special grants were 
made to the distressed areas. It will be seen from Table 8 that 
the central government, thrqugh the two national systems and 
these special grants, carried between 91.1 per cent and 97.6 per 
cent of the direct payments to the unemployed. As transitional 
payments were financed entirely from general tax revenues, while 
even the insurance system derived rather more than one-third of 
its income from government contributions (when payments to 
cover the deficit are included), it is evident that during the period 
of transitional payments the greater proportion of the direct un
employment relief costs were paid by the central government. 

In addition, new programs involving payments by the central 
government to the Special Areas Commissioners and the National 
Council of Social Service were inaugurated. Nor must it be for
gotten that under the "derating" scheme of 1929 the central gov
ernment was annually contributing some £22 millions to the local 
authorities in England and Wales alone to offset their losses from 
rates, and-another £5 millions as an addition to the block grant.14 

13 S~e Appendix Table II, col. 5. 
14 See discussion in Chapter IV and particularly footnotes 21 and 22. Under 

the original settlement, which was subject to periodic revision, the additional 
money was set at £5 millions a year. The Local Government (General Ex· 
chequer Contributions) Act of 1933 fixed the annual amount for the ensuing 
four years at £5.35 millions. 
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Not all of this money was used to meet the costs of locally provided 
unemployment relief, but as at least part of the impetus to the 
derating scheme was attributable to the effect of the depression on 
local property values and local relief costs, some part of the grant 
must be regarded as a contribution from central funds toward 
these costs. Table 8 shows the distribution of expenditures for un
employment between the central and local governments. 

TABLE 8. ExPENDITURES BY THE CENTRAL AND LocAL GoVERNMENTS 
ON ACCOUNT OF UNEMPLOYMENT IN GREAT BRITAIN, 1931-1935 

_Central government• Local governmentso 

Year I Unem-
ending Unem- Transi- ploy- Road Special Public Road 
March ployment tional ment pro- grantsb Total ass is- pro- Total• 

31 insurance payments Grants grams tance• gramsd 
1 Com-

mittee 

In thousand pounds sterling 

1931 73' 169 19,247 2,190 5,727 317 100,650 2,315 2,070 4,385 
1932 80,310 30,742 2, 985 8,309 161 122,507 3,559 2,508 6,067 
1933 54,300 50,400 3,500 4,937 15 113' 152 5,937 1,886 7,823 
1934 40,310 48,442 4,000 2,244 55'() 95,546 6,882 1,292 8,174 
1935 43,909 42,199 4,200 911 555 91,774 8,433 755 9,188 

• Excluding costs of administration . 
b Expenditures shown in 1931 and 1932 were for work in necessitous areas; in 1933, for National 

Council of Social Service, which also received £50,000 and £68.000 in each of the next two 
years (Ministry of Labour. Annual Reports); in 1934,£500.000 were granted to distressed areas; 
and in 1935, £28,000 were for the Special Areas Commissioners, and £458.500 represented 
compensatory payments under the "Standstill" Act (see Table 11, Chapter VI). 

• The estimates for 1934 and 1935 are less than those shown in Appendix Table X because 
the central government's grant to distressed areas in 1934 and compensatory payments in 1935 
have been deducted to obtam the net cost to local governments. 

d Estimated in accordance with the method described in footnote 4, Chapter IV. 
• These estimates do not include tbe local govPrnments' share of expenditUTI'<'l for works begun 

under the Unemployment Grants Committee. The central government's subsidy varied with the 
nature of the project (whether revenue producing or not) and included contributions toward 
repayments of principal only in case of non-revenue-producing projects, the proportion of which 
is not known. 

Sowus: Appendix Tables VII. cols. 2, 3, 4, 8; X. col. 2; annual reports of the Road Fund; all 
other central government expenditures as reported in the annual Civil Appropriation 
Accounts. 

THE APPROPRIATENESS OF THE THREEFOLD PROGRAM 

Between November 1931 and January 1935 the economic and 
social position of unemployed workers depended upon whether 
they derived support from insurance benefits, public assistance, 
or transitional payments. In the first case they received a fixed 
sum which was payable as a right regardless of need, and which, 
for by far the greater proportion of beneficiaries, appeared to suf
fice for maintenance without recourse to supplementary aid from 
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public assistance.15 It will be recalled that those who derived sup
port from public assistance were required to underg~ an investiga
tion of needs and resources. As a general rule, assistance was 
given in the home and in the form of cash. The standard of main
tenance, and the extent to which applicants were expected to 
exhaust their own savings or the income of relatives which was 
deemed available for support of the client, varied greatly from 
locality to locality with the political and economic complexion of 
the district. Recipients could be required to repay public assistance • 
should their circumstances subsequently improve, but this require
ment was not generally enforced.16 As explained in Chapter IV, 
able-bodied recipients of outdoor relief in England and Wales 
were supposed to undertake work or to undergo training or in
struction, but relatively few of the local authorities possessed 
adequate facilities. In Scotland the local and public assistance 
authorities had no power to compel men to work as a condition 
for the receipt of relief. Yet despite considerable liberalization 
during the 1920's, the public assistance system was still regarded 
with acute distaste by the mass of workers who liked to think of 
themselves as self-respecting.u The belief that contact with public 
assistance was essentially degrading was fostered by the Labour 
Party and the Trades Union Congress. 

From the point of view of the unemployed worker, transitional 
payments were a strange mixture of insurance and relief. They 
were available only to persons over 18 who had paid 30 insurance 
contributions at any time or 8 in the 2 years prior to applying for 
payments. When first instituted, the majority of the recipients 
were persons who had previously been drawing transitional bene
fits. Claimants had to report to the local employment exchange 
and had to satisfy the same requirements that had formerly applied 
to them as claimants for transitional or standard insurance 
benefits, and payments were made through the exchange. The 
maximum amount of the transitional payment was set at the 

15 See Table 9, page 128. 
1o Even so, between £319,000 and £369,000 annually was repaid or reclaimed 

from relatives of persons receiving outdoor relief in England and Wales during 
the years 1931 to 1935. (Ministry of Health, Local Government Financial Sta· 
tistics [England and Wales], Part I) 

11 The evidence collected by the Royal Commission on Unemployment Insur
ance on this point is summarized in footnote 132, Chapter IV. 
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amount of insurance benefit to which the applicant would other
wise have been entitled. Inevitably, therefore, transitional pay
ments were regarded by many of the claimants as merely another 
kind of expanded insurance, an attitude encouraged by the propa
ganda of the Labour Party and the Trades Union Congress and 
by the practice of many local authorities.18 

Yet one feature of the system-the necessity of undergoing a 
test of means-was a forceful reminder that the new payment 
partook also of the nature of poor relief. This was emphasized 
by the fact that the test was carried out by the local public assistance 
authorities. It is true that the Regulations of October 1931 had 
expressly provided that a transitional payment applicant "shall 
not be required to attend [for investigation] at a Poor Law insti
tution save in so far as the Minister may in respect of any area 
expressly approve such attendance," and the distinction was 
emphasized in the explanatory memorandum issued to the local 
authorities by the Minister of Labour on October 16. Yet, as 
early as November 26, 1931, the Minister approved such atten
dance in rural areas under specified conditions which, however, 
were likely to be fairly common.19 Moreover, the procedure was 
that characteristic of the poor law. Applicants had no right of 
appeal against a ruling of the central public assistance committee, 
nor could they claim the right, which had been theirs when claim
ing insurance benefits, to be assisted by trade union officials in 
presenting their cases. 

The public assistance authorities were instructed to make "such 
inquiries and otherwise deal with the case as if they were estimat
ing the need of an able-bodied person who had applied for public 
assistance, but as if such assistance could be given only in money." 
In consequence of this qualification, the position of the transitional 
payment recipient differed from that of the able-bodied relief client 
in various ways. The receipt of transitional payments did not 

18 Cf. Ministry of Health, A1mual Report, 1931-32, p. 199. 
19 The .Minister permitted local authorities to require transitional payment 

applicants to come to the poor law institution when no alternative place was 
available or only at disproportionate cost; when the examining office was located 
in the institution but was sometimes used for other than public assistance pur
poses; and when the number of applicants was so small that they could be inter
viewed by the authority at the same session at which the cases of ordinary 
public assistance applicants were considered. (The Minister of Labour in the 
House of Commons, Hansard, November 26, 1931, p. 582) 
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involve the disqualification in regard to service on local govern
mental bodies applicable to recipients of public assistance. Nor· 
could the grant of transitional payments be made subject to con
ditions such as the performance of test work or attendance at 
training courses. Both of these provisions, however, were of 
significance only to applicants in England and Wales; the poor law 
recipients in Scotland were not subject to these conditions. Transi
tional payments could be granted retroactively, which was not the 
case with public assistance, and this again served to emphasize the 
idea that transitional payments were a matter of right. Claims 
were subject to revision every two months (initially every four 
weeks) t whereas relief clients had to be reinvestigated (and fre
quently also to appear before a public assistance committee) every 
two weeks. Economically also the transitional payment applicant 
was likely to be in a favored position. The Ministry of Health, 
in its first circular informing the local authorities of their new 
responsibilities, had specifically drawn attention to the Order of 
January 1930, one section of which had required that income from 
disability or blind pensions might be regarded as necessary for the 
special needs of the pensioner and not therefore liable to assess
ment as an available resource to be deducted from the relief other
wise payable.20 Still more important, however, was the practice 
of a number of local authorities of applying a more lenient concept 
of destitution to transitional payment than to poor law applicants. 
Feeling that it was improper to require their new group of clients 
to exhaust all resources before being entitled to transitional pay
ments, many of them began to grant payments even to workers 
who possessed what on poor law standards would have been re
garded as adequate available resources in the form of house 
property or savings. This more lenient treatment of capital re
sources was tacitly approved by the Minister of Labour in a 
Circular Letter on November 10, 1931,21 and by March 1932-
when the Royal Commission on Unemployment Insurance con
ducted an inquiry among local authorities-it was clear that the 

20 The order also suggested that it would not be reasonable to deduct the 
entire earnings of widow5 and children from the relief which would have been 
afforded had the earnings not existed. (Ministry of Health, Annual Report, 
1931-32, p. 198) 

21 "Conditions might exist in which the enforced realization of assets would 
be an unreasonable requirement." (Ministry of Labour, Report for the Year 
1931, p. 91) 
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average transitional payment applicant was receiving treatment 
that was more favorable than that hitherto afforded poor law 
clients.22 By the Act of 1932 this more lenient treatment of re
sources was made mandatory in determining transitional payment 
applications, and permissive for able-bodied outdoor relief clients. 

Three Categories of U11cmployed Persons 

It is thus apparent that, during the operation of the transitional 
payments experiment, there were three essentially different types 
of assistance for the unemployed, so far as the nature of the aid 
and the conditions governing its receipt were concerned. It is 
important to inquire into how far each type of assistance was 
appropriate to the persons for whom it was available. 

The recipients of insurance benefits were now persons who had 
been unemployed for a relatively short period of time. It was 
possible to argue that, so far as this group was concerned, there 
was little social risk in making payments to them regardless of 
need because at most they could draw benefits for 26 weeks in any 
year. Nor was the fact that only a small proportion of this group 
was undergoing training or instruction a serious matter. For it 
might plausibly have been argued that it was uneconomic to pro
vide training for workers until their unemployment had persisted 
so long as to suggest that there would be no further demand for 
their services in their old occupation. Although the rates of benefit 
had been reduced in 1931, the extent of supplementation from 
public assistance was so small (see Table 9) as to suggest that, 
for the limited duration of insurance benefits, the lower benefits 
together with the private resources of the claimant were sufficient 
to provide maintenance in the great majority of cases. 

The remaining unemployed were divided into two groups. The 
transitional payment applicants, who formed by far the greater 
proportion of the residual relief group (see Table 7), were those 
who (a) had paid 30 contributions in the preceding 2 years but 
had exhausted their benefit rights in the current benefit year, or 

~2 s~. for example, the replies to the Commission's questionnaire, especially 
potnts 10 and 17 in Apptndicts to the Minutes of EvidettCt, Part VII, pp. 375--
460. In Scotland there was little difference in treatment. but this was mainly 
due to the fact that the majority of authorities had raised~their relief standards to 
what was regarded as appropriate for transitional payment applicants. 

10 
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(b) had paid 30 contributions but had not paid 10 additional con
tributions since drawing the maximum amount of benefit in the 
previous benefit year, or (c) had paid between 8 and 29 contribu
tions in the preceding 2 years or 30 at any time. The public 
assistance clients, on the other hand, were workers who had not 
even paid 8 contributions in the past 2 years or 30 at any time, 
or unemployed persons who had previously been engaged in non
insurable employment or working on their own behalf. 

It was pointed out in Chapter IV that, in the opinion of the 
majority of public assistance administrators, there was little dif
ference in the industrial quality of the transitional payment appli
cant and the public assistance client. Apart from the temporarily 
unemployed agricultural workers and persons previously working 
on their own account, the great majority of persons locally relieved 
on account of unemployment consisted, like the transitional pay
ment applicants,28 of persons who had been unemployed for a 
relatively long time. The separation of these workers, whose needs 
and conditions were essentially similar, into two groups for relief 
purposes was clearly open to criticism. Local authorities, as well 
as relief recipients, pointed to the inequity of giving more favor
able treatment to those who happened to fall within the transitional 
payment category. Even though the Act of 1932 permitted the 
extension to public assistance clients of concessions regarding 
liquidation of resources, not all local authorities took advantage 
of this leeway. And, as indicated above, the transitional payment 
applicant was still at an advantage in that he could not be asked 
to refund any sum he received, he was always paid in cash, he could 
never be compelled to enter an institution, he could not be denied 
payment on the ground that he was morally reprehensible or spend
ing his income improperly, and finally he could not be put to work 
or required to undertake training as a condition for receipt of 
payment. 

23 No direct information is available concerning the relative importance of the 
three types of persons comtituting the transitional payment applicants. How
ever, on January 28, 1935, workers who could not show 30 contributions in the 
preceding 2 years formed 625,318 out of a total of 784,~42 applicants for unem
ployment assistance, which was at that time limited to persons who would have 
been applicants for transitional payments. (Unemployment Assistance Board, 
Report, 1935, p. 76) 
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Trmzsitional Paj'l11ents as a Method of 
Mail!fait~ing the U11employed 

Even if there had been no division of the residual unemployed 
into two groups, the transitional payments system had obvious 
shortcomings as a relief system responsible for the maintenance 
of the majority of the non-insurance recipients. First, it did not 
meet the objections of those who held that it was undesirable to 
bring the average unemployed worker in contact with the public 
assistance system. Second, the payments, being limited to the 
maximum set by insurance benefits, were not always adequate to 
meet the needs of the long-term unemployed. Finally, transitional 
payments, because they were determined by local standards, varied 
greatly from locality to locality. 

The new system met with violent opposition, especially from 
labor groups, from the start. But it is difficult to disentangle the 
criticism directed against the imposition of a means test as such 
from that directed against submission to a means test administered 
by the ordinary public assistance authorities. It is undeniable, 
however, that the transitional payments system was marked by 
some of the characteristics of public assistance. In particular, all 
applicants and their families had to be investigated by the relieving 
officer or his subordinates, and frequently also to appear before a 
local public assistance committee. If it had been desired to per
petuate the view that recourse to public assistance was, if not 
degrading, at least something to be avoided as long as possible, 
there were considerations against compelling so many workers to 
come in contact with the system in order to obtain transitional 
payments. For it was inevitable that the supposed invidious nature 
of the contact should have become less obvious when so many 
previously independent persons were affected by it. And, having 
once been compelled to take a step hitherto regarded with abhor
rence, it was likely that there would be less reluctance to seek public 
assistance in the future if this should pro,·e advantageous (e.g., 
in seeking to supplement insurance benefits or transitional pay
ments). On the other hand, if the official view was that public 
assistance was not in itself degrading (and there had indeed been 
considerable liberalization of practices and standards since 1920), 
there was little reason for instituting a separate transitional pay
ments system midway between insurance and relief. 
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A relief system based upon a means test should presumably pro
vide for the maintenance of those whose resources prove on 
investigation to be inadequate for the currently accepted minimum 
standards of living. Yet, however great was the need disclosed, 
the maximum transitional payment was limited to the amount of 
the benefit which would otherwise have been payable had the 
applicant been eligible for insurance. Those for whom this sum 
failed to provide maintenance were compelled to seek supplementa
tion from the public assistance system, and frequently, because of 
the differing standards applied to transitional payment and public 
assistance applicants, to undergo a different type of means test, 
administered, however, by the same authority as before. This was 
confusing and irritating to the unemployed and to administrators 
alike. 24 Had the insurance benefit rates, which by 1931 approached 
a maintenance standard, prevailed, supplementation would prob
ably have been confined to an insignificantly small group. Benefit 
rates were, however, reduced in October 1931. As is indicated in 
Table 9, the transitional payment cases receiving supplementary 
relief increased during the years in which the systeni was in opera
tion. It is particularly significant that after 1932 the increase was 

TABLE 9. NUMBER OF PERSONS RECEIVING BOTH OUTDOOR 
RELIEF AND INSURANCE BENEFITS OR TRANSITIONAL 

PAYMENTS IN ENGLAND AND WALES, 1931-1934 

Recipients of 

I 
Recipients of Total transitional Date insurance payments supplemented 

and relief and relief casesa 

Feb. 7, 1931 12,221b - 12,221 
Feb. 6, 1932 12,250 12,731 24,981 
Feb. 4, 1933 11,101 27,782 38,883 
Feb. 3, 1934 6,329 30,465 36,794 

• The figures cannot be expressed as percentages of total recipi
ents of each type of payment, because the breakdown given by the 
Ministry of Health relates to one specific day for which the total 
numbers of recipients are not available. Table 7 shows the total 
numbers at other dates. 

b Includes recipients of insurance and transitional benefits. 
All figures exclude dependents. 

Sources: Appendices to the Minutes of Evidence. p. 76; Ministry of 
Health, Annual RePort, 1932-33, p. 189; 1933-34, I>• 232. 

24 Intensified by the fact that the areas of the public assistance committees 
were not, of course, co-extensive with those of the local employment exchang~s. 
In at least one district (Glasgow), the local assistance committee set up ~pectal 
area offices to overcome this difficulty. (Appendices to the Minutes of EVIdence, 
Part VII, p. 436) 
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confined to transitional payment recipients, i.e., to the group which 
by definition consisted of those unemployed for a relatively long 
time, whose resources were presumably approaching exhaustion. 

But while there was an undeniable increase in supplementation, 
its extent even in relation to the total number of transitional pay
ment recipients was still insignificant. That it did not assume 
greater proportions, despite the encouragement given to transi
tional payment applicants in some areas "to take advantage of 
any difference which may exist between the relief scale and the 
benefit scale," 25 was undoubtedly due in large measure to the fact 
that many local authorities, especially in Scotland, reduced their 
relief scales in 1931 to bring them into conformity with the low
ered insurance benefit rates. 20 

Perhaps the most outstanding characteristic of the assistance 
available to the transitional payment applicants was the great di
versity of treatment afforded them in different parts of the 
country. Within the limits prescribed by the regulations, the 
ministerial circulars and the Act of 1932, the local authorities 
were free to determine the level of income below which destitu
tion was held to exist, and to define the household resources which 
might be set against the admitted needs of the family. Despite 
the impetus given to the publication of relief scales by many public 
assistance committees as a guide to their subordinate agencies, 
the tests of destitution and the definitions of available resources 
varied greatly from one committee to another and even among 
sub-committees. 21 

Thus there were wide variations in the sum which was held ade
quate to meet the needs of a man and his dependents.28 Even 
more important were the differences which prevailed in the calcu-

aa Ministry of Health, A11nual Report, 1932-33, p. 191. 
9 o .. partment of Health for Scotland, AHttiUJI Report, 1931, p. 144, 1932, 

p. 137. By the end of 1931 only 2 Scottish authorities adhered to a scale in excess 
of benefits. 

21 Occasionally, as in the Tyneside area, local conferences between adjacent 
public ~sistance authorities were held with the object of eliminating unjust 
mequahues, but these seem to have been exceptional and not very effecti,•e. 
(Mmist~ .of Ht:<i.lth, ArutiUll Report, 1931-32, p. 199) 

18 In c1t1es near Manchester, the allowance for man and wife was 20s. in 
Manchester, 18s. in. Warrington. and 26s. 6d. in Dewsbury, while allowances for 
depen?ents an~ ch1ldren van~ from a fiat 2s. in Southport, to the graduated 
scale m force tn Coventry wh1ch rose from Ss. for children up to 8, to 12s. for 
children between 14 and 16 years of age. 
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lation of resources, possession of which would lead to a reduction 
or refusal of transitional payments. 29 Above all, there was a wide 
difference in the extent to which earnings by another member of 
the family group were counted as income available to a relief 
applicant and therefore to the claimant for transitional payments.30 

Even with regard to pensions and other benefits, practice dif
fered. Some authorities (e.g., Dews bury) ignored disability pen
sions in calculating the other sources of income available to an 
applicant; others (e.g., Cardiff) treated each case on its merits, or 
ignored only the first 7s. 6d. or the first 12s. (as was done re
spectively in Bury and St. Helens in Lancashire). Similar dif
ferences in practice appeared in the treatment of old age or 
widows' pensions (possessed either by the applicant or members 
of the family), trade union b~nefits and workmen's compensation 
allowances. 

In consequence of these great variations in local relief stand
ards and practices, applicants for transitional payments received 
different treatment in different parts of the country. For example, 
the percentage of applicants in the first 7 months of 1932 who 
were granted payment at the full rate varied from 11.2 in Aber
deen to 98.9 in Merthyr Tydfil; the percentage granted at lower 
rates varied from 0.6 in Merthyr Tydfil to 69.9 in Liverpool, 
while the percentage of applications refused ranged from 0.5 in 
Merthyr Tydfil to 37.6 in Halifax. In Great Britain as a whole, 
the corresponding percentages for the same three categories were 
50.8, 30.9 and 18.3.31 

Even with uniform principles of administration, the percentage 
of applicants refused payment or granted payments only at re
duced rates might have been expected to vary from district to 

29 In Cardiff, Wales, applicants had to exhaust all savings before obtaining 
relief, while in Middleton (near Manchester) savings up to .£500 were allowed 
and practice ranged between these limits. 

so In Leicester, everything_ over 20s. earned by adult sons was held to be 
available for the upkeep of incomeless parents; in Dewsbury, the corresponding 
figure was 2Ss. In Lancashire, 6s. was the maximum in Preston county; in 
Wigan, the first earning adult was allowed to keep ISs. of his earnings, any 
surplus being regarded as income available to the family; in Bolton all income of 
all members was taken into account provided only that all reasonable expenses 
were subtracted. In Newport, Wales, the earnings of all persons living together 
(eating from the same table) were set against the determined needs of the 
applicant. 

31 See Fir.al Report, p. 62, for the widely varying practices in other cities. 
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district with the industrial history, degree of unemployment and 
availability of work for other members of the family. But the 
actual variation under the transitional payments system far ex
ceeded any diversity which could be explained on these grounds. 
Moreover, the areas within which differences of treatment pre
vailed were too small to permit the attribution of the variations 
to differences in standards of living or industrial and economic 
conditions. 82 

In many cases the standards applied differed even among the 
sub-committees of a local relief authority. In one county council 
in the Manchester area, a given family would have been awarded 
from 15s. to 20s. 6d. depending on which of the five sub-commit
tees handled its case. In the Reading district assessments of iden
tical cases by three sub-committees varied from zero to 14s.81 

Frequently persons living in identical circumstances on opposite 
sides of a street would receive vastly different treatment because 
their needs and resources were assessed by different local public 
assistance committees or sub-committees. 

It was inevitable that this wide departure from uniformity of 
treatment should have caused resentment and led to pressure on 
the central government to prescribe uniform minimum standards. 
Difference in the treatment of needy persons is, of course, an in
evitable consequence of local responsibility. Even before the trans
itional payments system, the difference in standards of the local 
authorities had occasioned comment and the central authorities 
had from time to time endeavored gently to bring the extremes 
into closer conformity with the average. But when the transi
tional payments system caused a great increase in the number of 
persons affected by these local variations, the matter became a 
subject of national concern. In previous years wide differences 
in local standards could persist, for payments were financed out 
of locally collected taxes. Objections could then be met by advice 
to exert local pressure through the ballot box. But transitional 
payments were financed out of national taxes levied at uniform 

n Thus, in the area around Leeds, comprised of 8 county boroughs and one 
county council, a household in~luding the applicant, his wife and 2 sons, earning 
a total of 52s. weekly and paymg rent of 1.2s., would have been granted nothing 
an 2 areas, and sums varpng from 9s. 4d. to 26s. per week in the others. (l"n· 
employment Assistance Board, Rtport, 1935, p. 152; also pp. 82-289) 

"Ibid., pp. 169, 219. 
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rates throughout the country. The Trades Union Congress ap
pears to have been expressing a very generally held view when it 
asserted to the Royal Commission that : 

"Whatever justification there might be for allowing a local 
authority to impose tests and make allowances according to 
its own discretion when dealing with local rates, there is no 
justification whatever for allowing this procedure in the 
case of unemployment benefit which is provided by the 
general tax-payer through the Exchequer." 34 

Provision of Work Opportunity and Training by the 
Central Government 

Throughout the period of the transitional payments system, un
employment among insured workers in Great Britain never fell 
below 2 millions, and during 1932 and the early part of 1933 it 
was nearer 3 millions. One consequence of the depression was an 
increase in both the number and the proportion of workers who 
had been unemployed a relatively long period of time. In Decem
ber 1932 there were 461,722·insured workers unemployed for 12 
months or over, and another 331,394 unemployed for between 6 
and 12 months.85 

Yet despite the increasing need for positive measures to com
bat the social and psychological effects of prolonged unemploy
ment, the inhibitive influence of the economy crisis lay heavily 
over the years of the transitional payments experiment. 

a• Appendices to the .Minutes of Evidence, Part VII, p. 477. This view was 
subsequently adopted as a general guiding policy by the Unemployment Assis
tance Board. See Chapter VIII. 

so The distribution of insurance and transitional payment claimants in Great 
Britain by duration of unemployment was as follows: 

Period since Jan. 25,1932 Dec. 19,1932 Dec. 18, 1933 Dec. 17, 1934 
last registered Per Per Per Per 
employment Number cent Number cent Number cent Number • cent 

Total .........• 2,446,403 100.0 2,415,103 100.0 1,940,900 100.0 1,513,100 100.0 
Less than J 

months .....•. 1,359,084 55.6 1,310,885 54.3 1,041,300 53.7 794,100 52.5 
3 but less than 6 

months . . • . • . . 394,715 16.1 311,102 12.9 221,800 11.4 181,200 12.0 
6 but less than 12 

months ••.•... 
12 months or 

over ....•.... 
• Men only. 

355,122 14.5 331,394 13.7 226,100 11.6 171,300 11.3 

337,482 13.8 461,722 19.1 451,700 23.3 366,500 24.2 

Sowru: Ministry of Labour, Reporl for flu! Yeor 1932, p. 10; 1933, p. 12; 1934, P· 6. 
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The already modest public works program was brought to an 
abrupt conclusion by the lapsing of the legislation under which 
the Unemployment Grants Committee had functioned. Projects 
commenced under the plans approved by the Committee were con
tinued after 1932 under the administration of the Minister of 
l...abour, but the numbers employed were small. Between 1932 
and 1934, the number of schemes dropped from 265 to 25, and 
the number of workers employed from 23,975 to 6,779.38 The 
relatively ambitious road construction program, instituted in 
1929-30, was also severely curtailed. In 1931-32, the peak year 
of expenditure under this program, probably not more than 17,000 
men were directly employed, while in the following years the 
numbers declined rapidly, to little more than 2,000 during 
1934-35.87 

The transference program, described in detail in Chapter IV, 
was also of decreasing importance during this period, less because 
of deliberate economies than bec.ause the widespread nature of the 
depression curtailed employment opportunities in areas which had 
hitherto absorbed the transferees. By 1933 the numbers trans
ferred from depressed areas to other districts had fallen to 8,000 
(as compared to 19,000 during 1931) .88 

Relatively little change was made during this period in the 
specific transference programs. Minor changes were, however, 
introduced into the household removal scheme and the arrange-

so Ministry of Labour, Report for the Year 1933, p. 33; 1934, p. 28. 
81 The combined Trunk Road and Five Years' Programs of 1929-30 had 

envisaged expenditures of £48.5 millions, of which the central government's 
share amounted to £34 millions. In the fall of 1931, by which time projects 
amounting to £45.1 millions had been approved, commitments were severely 
curtailed. Local authorities were persuaded to abandon projects not already 
commenced and to curtail others as soon as technically feasible. The total 
approved program was in consequence reduced to £23.4 millions, of which the 
central government's share was to amount to £17.6 millions. By 1934-35 its share 
had been cut to £16.75 millions. (Ministry of Transport, Report 011 the Admit~is
tratio~t of the Road Fund, 1932-33, p. 9, 1934-35, p. 9) The probable numbers 
employed are calculated on the basis of 2.000 men employed per year for each 
it million spent, as explained in footnote 86, Chapter IV. 

ao The contraction of public works, however, had repercussions on the trans
ference schem~. In 1?32 the Ministry of Labour reported that a large part of 
the transfers tn preVIous years had been to employment on government-aided 
schemes and that further transfers were impeded by the necessity of giving 
prelerence of employment to earlier transferees whose relief jobs were giving 
out. (Repo~t for •he Year 1932, p. 23, 1933, pp. 17, 29) By 1934 the numbers 
transferred mcreased to 12,000. (Ibid., 1934, p. 24) 
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ments for the advancement of fares, with a view to making the 
schemes more attractive. 89 

Training and reconditioning facilities, far from expanding, also 
suffered directly or indirectly from the economic depression and 
the urge to cut down expenditures. Because the provision of 
Government Training Centers continued to be conditioned upon 
the opportunities of placement on completion of the course, a 
period of increasing depression automatically involved a restric~ 
tion of facilities. Several of the centers were indeed closed entirely 
during 1931, 1932 and 1933. In 1934 the accommodations were 
increased again in response to the more satisfactory placement 
experience of 1933, but the centers remained below their full 
strength. In consequence the proportion of unemployed who were 
given even the slight technical training afforded by the Govern~ 
ment Training Centers was negligible. The number of persons 
finishing the courses offered dropped from about 7,100 in 1931 to 
5,000 in 1934, while the number of unemployed ranged from 
2.9 to 2.2 millions!0 

In 1932 it became evident .that continuance of the policy of 
treating the Transfer Instructional Centers as an adjunct to the 
transfer program, and restricting entry in accordance with the 
opportunities for placement on completion of training, would re~ 
suit in their almost complete closure. For the trainees had to a very 
large extent been placed on public projects financed through the 
Unemployment Grants Committee, and this program was now 
being liquidated as part of the general economy drive. It was 
therefore decided to change the basis of the scheme and to drop 
the word "transfer" from the name of the centers. Compulsion 
was abandoned and volunteers were invited to attend recondition~ 
ing courses which offered no certainty of placement on comple~ 
tion. This change made it possible to introduce greater variety 
into the courses and wider latitude with regard to workers to be 
enrolled, alt it was no longer necessary to confine entry to work~ 

su During 1934 the Ministry changed the basis of the grant toward costs of 
removal and of lodging allowances under the household removal scheme. Grants 
were also made available to existing employe~:s oi a firm which desired to change 
its location to a new area. The scheme ior advancing fares was mouified in 
1934 to permit grants to persons irom depressed areas traveliing to interview a 
prospective employer to whom their qualifications had been submitted by an 
employment exchange. Ibid., 1934, pp. 17, 24. 

•o See Appendix VIII. 
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ers capable of the heavy outdoor work which had appeared to 
offer the best chances of placement on public projects.u \Vhile 
this new policy led to a marked increase in attendance, the sig
nificance of the program in relation to the numbers of the long
term unemployed remained small,42 and, although in 1934 new 
districts were opened to the schemes, in the main recruitment was 
restricted to the depressed areas. The change of emphasis to gen
eral reconditioning was also evident in the introduction of a num- . 
ber of physical training courses in 1931, and in the institution of 
summer camps in 1933. 

The economy wave adversely affected the provision of courses 
for women even more directly. At the end of 1931 centers for 
older women were closed down completely, the individual voca
tional training program was restricted to a handful of individuals, 
and to an increasing degree emphasis was concentrated on train
ing for domestic employment. Less than 5,000 persons could be 
accommodated in any one year. 

Even the courses for juveniles did not escape the prevailing 
economy wave. Although there was no major change in emphasis 
and sponsorship during the transitional payments experiment, some 
courses were closed on grounds of economy in 1931 and 1932. 
The number of areas in which centers or classes were established 
continued to be relatively small. 

Provision of Work Opportunity and Traiui11g by 
Local Authorities 

The failure of the national government to expand or develop 
positive measures for offsetting the consequences of prolonged 
depression was not counterbalanced by vigorous activity on the 
part of the newly created local public assistance authorities. 

Despite the increasing emphasis placed by the Uinistry of 
Health upon the desirability of providing training, recondition
ing and occupation for the unemployed relief recipients, relatively 
little progress was made by the county and county borough public 
assistance committees. The total number at work and in train
ing in December 1931 was 14,000; in succeeding years the num
ber increased to 29,000 at the end of 1932, to 33,000 in 1933, 

41 Ministry of Labour, Report for lht Y tar 1932, p. J.!. 
42 Set Appendix VIII. 
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and dropped to 30,000 in December 1934. Until the end of 1934 
the Scottish authorities lacked any power to set up training and 
instruction schemes ; and in England and Wales, by no means all · 
the authorities exercised their powers.48 

Not only did some authorities abandon existing schemes dur
ing this period on grounds of economy, but in a number of in
stances the provision when made was on a small scale or confined 
to a single group, such as young men. In some of the areas with 
the heaviest unemployment, there were "large bodies of men" for 
whom no provision was made.44 The Ministry of Health com
plained that "in the country as a whole the facilities are still very 
far from adequate" and even the extremely conservative Com
mittee on Local Expenditure (England and Wales) in 1932 was 
"at a loss to understand why so many public assistance authorities 
have up to the present found it so difficult to formulate arrange
ments for setting able-bodied recipients of relief to work." 45 

Voluntary Schemes for the Unemployed 

It is evident that the measures taken by central and local gov
ernment authorities were far from adequate to prevent deteriora
tion and loss of skill and morale arising from the persistence of 
heavy unemployment. A speech by the then Prince of Wales in 
1932 attracted popular interest to the problem and gave rise to a 
series of more or less uncoordinated private efforts to provide 
useful and diversified occupation for the adult unemployed. In 
November of that year the government took the unusual step of 

43 The numbers of county councils (A) and county borough councils (B) with 
arrangements for work and training in England and Wales were as follows: 

March 1932 March 1933 March 1934 March 1935 
Type of arrangements (A) (B) (A) (B) (A) (B) (A) (B) 

Work only .. .. • . . . .. .. .. .. • . . . • .. . 49 43 50 44 49 42 49 42 
Work and training or instruction.... 3 17 3 19 5 17 5 13 
Training and instruction only. . . . . . . • - 4 1 4 1 5 1 5 
No programs . .. . .. .. .. • .. • • . .. .. .. 10 19 8 16 7 19 7 23 
Sonce: Ministry of Health, Annual RepMts, 1931·35. 

44 Ministry of Health, Annual Report, 1933-34, p. 234. Even the London 
County Council, which by February 1931 had 23 non-residential centers currently 
attended by some 1,309 men, and 3 residential centers with an attendance of 729, 
did not claim to be making full provision for its current case load of some 5,000 
men, a large proportion of whom were said to be suit<1ble for work or training. 
(Minutes of Evidence, p. 671) 

u Report of the Committee on Local Expenditure (England and Wales), 
(Cmd. 4200, 1932), p. 118. 
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recognizing the privately operated National Council of Social Ser
vice as the appropriate coordinating body and granted it £10,000 
for organizational purposes!6 The movement spread rapidly and 
the grants from the government increased, until by March 1935 
£79,400 had been made available. The Council raised through 
voluntary contributions an additional £128,700.47 At the end of 
1934 welfare centers had been established in 1,188 areas, while 
there were 1,462 occupational centers giving instruction in tool 
repairing, handicrafts, carpentry, etc., and 785 recreational centers 
giving facilities for reading and gc1mes.'8 The numbers in atten
dance were estimated to exceed 250,000. 

Yet encouraging as was this movement, a subsequent investi
gation by the Pilgrim Trust suggested that the facilities available, 
while helping to make existence more tolerable for considerable 
numbers of the unemployed and their wives, touched only the 
fringe of the permanent and serious problem presented by loss 
of work opportunity.'9 

The fact that so little was done in Great Britain to combat the 
social and economic consequences of prolonged unempklyment 
during the years 1931 to 193 5, when the depression was at its 
worst, is attributable to many factors. Reference has already been 
made to the prevailing distrust of public works and test work pro
grams which has been so marked a characteristic of British pub
lic opinion. The economy wave of 1931, which had ushered in 
the transitional payments system, left its enervating mark on 
social policy in the immediately following years, and any proposal 
which involved expenditure was regarded with suspicion. 

But even had a less pessimistic attitude toward financial com
mitments prevailed, it seems likely that the adoption of the transi-

• 6 At the same time the government, through the Development Commission, 
mad~ !l grant to another private organization, the Society of Friends, for the 
prov1s10n of allotments (small garden plots). £10,000 was granted on the condi· 
tion that the Society raise an equivalent sum, and another :£2,500 if the Society 
could raise a further £5,000. For an account of the allotment schemes, see 
Chapter IX. 

u National Council of Social S~r~i~e, Unemployment and Commu11ity Sertoice, 
1936, p. 4:t· Ary ac~ount. of .the actiVltles fostered by the Council and its affiliated 
organu:attons 1s g1ven m Its report. 

·~Ministry of Labour, Rrp01't for the Year 1934, p. 34. After the first year 
the grants wert; made on a. matching basis ;md used to strengthen the organiza· 
bon of the Nattonal Counc1l and the local bodies working with it. 

'
8 For a critical evaluation of the projects, see Pilgrim Trust, Mm Without 

Work (Cambridge: l'niversity Press, 1938), especially Part V. 
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tional payments system would in itself have operated against the 
application of a more positive unemployment policy. For there 
was still no authority with power and resources charged with the 
special responsibility of increasing work opportunities for the 
long-term unemployed. Under transitional payments, the Min
istry of Labour through the local employment exchanges merely 
established that a worker was still within the field of insurance 
and genuinely unemployed, and payment followed automatically 
on passage of the local means test. Any attempt to prescribe work 
or training as a condition for their receipt would have been re
garded with suspicion as an attempt to introduce into the ''insur
ance" system the compulsions and deterrent conditions associated 
with the poor law. For transitional payments, which between 
1931 and 1935 were the major device for maintaining those who 
did not draw insurance benefits, were allied in the public mind 
with insurance, both because of their limitation to prior insurance 
claimants and of the nature of the assistance offered, and because 
they appeared to be merely transitional benefits under another 
name. 

THE ADMINISTRATIVE AsPECTS OF THE TRANSITIONAL 

PAYMENTS SYSTEM 

At first sight, the transitional payments system appeared to 
combine the advantages of local responsibility and financial econ
omy. Use of the public assistance authorities to apply the test of 
need appeared to be a method of utilizing existing trained per
sonnel and bringing local knowledge and administrative experi
ence to bear upon what has traditionally been regarded as a pecu
liarly local problem. The maximum amount of transitional pay
ments that could be granted to any applicant was fixed by the 
prevailing insurance benefit rates. The further requirement that 
the local relief authorities were to apply to transitional payment 
cases substantially the same standards that were applied to the 
ordinary able-bodied applicants for outdoor relief was expected to 
achieve a dual objective. On the one hand, it appeared to relieve 
the central government of the unpopular and politically danger
ous responsibility of defining a national minimum standard of 
subsistence and determining what level of resources would dis-
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qualify an unemployed worker from the right to assistance from 
the government. On the other hand, it was thought that the 
requirement would act as a check to unduly generous adminis
tration by the local authorities of centrally supplied funds; for, 
in order to comply with the regulations, more generous treatment 
of transitional payment applicants would automatically involve 
more generous treatment of other able-bodied out-relief clients, 
the cost of whose assistance was met from local tax revenues. 
Events showed, however, that these hopes were illusory. 

The System as a Device to Secure Individual Treatmeut 
of Applicmtts 

Despite local administration, there was an increasing tendency 
to deal with cases schematically and according to formal rules. 
Although the local authorities, in reply to a specific question, had 
assured the Royal Commission on Unemployment Insurance that 
they were equipped to handle an additional relief load, it is doubtful 
whether they were prepared for so great an increase as was occa
sioned by the transitional payments system.50 At first an attempt 
was made to utilize the existing staff and committees, or at best to 
dilute them only slightly with new members, in order to secure 
the advantage of administration by those whose poor law experi
ence best qualified them to undertake it. But soon this "imposed 
a heavy burden both upon members of the public assistance au
thorities and upon their staffs." 51 

As new staff were added and sub-committees proliferated to 
handle the mass of applicants, administration became more rou
tine and less individualized. By 1933 in some areas in Scotland, 
the authorities rigidly applied the scales regardless of individual 
differences.52 At the same time the English .Ministry of Health 
complained of the increasing tendency of committees to make 
"mechanical decisions on an arithmetic basis without regard to 
individual circumstances." 53 

50 <;er?-in officers (e.g., the Public As.sistance Officer of Liverpool) had, how
ev~r, mdtcated that although premtses mtght be adequate, a considerable augmen
tation of staff would be necessary and that it might be difficult to recruit enough 
public spirited citizens to serve on the committees. (Minut~s of Evidence p. 547 
Questions .2593 and 2597) ' ' 

61 Ministry of Health, Atmt1ol Report, 1931-32, p. 199. 
n D~~rtment of Health for Scotland, Annrtol Report,l932, p. 140. 
5

1
J
99
Mtmstry of Health, Annual Report, 1932-33, p. 191; see also Ibid., 1931-32, 

p. • 
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The new staff employed to administer· the means test to the 
new group of clients was necessarily recruited hurriedly and was 
largely untrained. Many of them were unemployed white-collar 
workers with no previous experience in this type of work. In 
the years after 1935, when the Unemployment Assistance Board 
took over a large number of these investigators as part of an 
understanding with the local authorities, it was found that many 
of them were unsuited for the type of individualized semi-case 
work which the Board endeavored to supply and which had always 
been alleged to be characteristic of local public administration. 

The System as a Control on Extravagant Administration 
of Central Funds 

The requirement that the local authorities should apply to trans
itional payment applicants the same standards (subject to the 
concessions required or permitted in the ministerial circulars and 
the Act of 1932) that were applicable to able-bodied clients seek
ing outdoor relief proved to be a less effective and automatic check 
upon extravagant local administration of central funds than had 
been anticipated. The application of the means test to unem
ployed workers after the twenty-sixth week of unemployment 
undoubtedly saved money for the taxpayers. In the country as a 
whole during the period November 1931 to January 1935, only 
about 50 per cent of the applicants were granted transitional pay
ments at the full rate. Between 14 and 18 per cent were denied 
payments, while from 31 to 35 per cent were granted payments 
which averaged 73.3 per cent of the full rate. Nor do these figures 
indicate the full measure of the savings, for all cases were reconsid
ered every 8 weeks, 54 and between approximately 3 and 4 per cent 
of the applicants were refused further payments, while some of 
the applicants initially securing payments at the full rate were 
granted reduced payments on renewal. The proportion of women 
who were denied payments was considerably higher than among 
the men. 55

-

The precise saving to the national Treasury resulting from the 
transitional payments system can only be a matter of estimate, 

54 Every 4 weeks until May 1932. 
55 Percentages are computed from tables shown in ·Ministry of Labour, Report 

for the Year 1932, pp. 64-65; 1933, p. 73; 1934, p. 65. 
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since between November 1931 and January 1932 the rates of 
insurance benefits were lower than those in the immediately pre
ceding years, while the level of unemployment was much higher. 
It has, however, been estimated by the Ministry of Labour that 
the total saving to the national government in the years 1932 
to 1934 inclusive was approximately £44.5 millions, a sum equal 
to a little less than one-third of the actual expenditure on trans
itional payments in this period.58 Nor were these savings greatly 
diminished by the costs of applying the means test. The total 
amount refunded to the local authorities for this purpose during 
the years 1932-34 was only about £2,016,000.57 

Yet, considerable as was this economy, there is evidence that 
in a great many cases transitional payments were made to families 
who could not be held to be in need when the resources of the 
family were taken into account. Limitation of payments to per
sons who are held to be in need calls not only for the determination 
of a minimum income below which need is said to exist, but also 
for the definition of those resources which are regarded as avail
able to the applicant to provide this minimum standard. One of 
the most significant results of the transitional payments experiment 
was the attention it directed to this dual problem involved in the 
application of a means test, and in particular to the vital importance 
of the second component in the test, namely, the determination of 
''available resources." 

Under the transitional payments system, the first standard (the 
measure of need) was set by the insurance benefits and the pre
vailing local relief scales. The former set the maximum sum which 
the family could hope to receive ; the latter determined whether 
all or only part of this sum was necessary to bring the household 
up to the locally determined minimum subsistence level. Thus, 
where local standards of maintenance were low, less than the full 
amount of the transitional payment rate would be granted. But 
where they were generous, the full maximum would be paid. 

"The total actual expenditure on transitional payments was £140.2 millions. 
(Ibid., 193.?, p. 68; 1933, p. 74, 1934, p. 66) The annual savings were approxi
mately double the government's original estimate of £7.5 millions. (H014.St of 
CommoiiS Paptrs, April 7, 1932) 

" Ministry of Labour, Report for the Year 1932, p. 68; 1933, p. 74; 1934, p. 66. 
The costs of administration during this period, other than the application of the 
means test, were £8,347,000. 

11 



142 INSURANCE AND TRANSITIONAL PAYMENTS 

Actually, however, the relatively high proportion granted the full 
rate in some areas, the small proportion of denials of payments, 
and the fact that the level of reduced grants averaged over 70 per 
cent of the maximum, were due less to a high standard of main
tenance on the part of local authorities than to their generous 
treatment of resources which were held to be available to the appli
cant. 58 The practices of the local authorities are known with pre
cision because in 1935, as a result of the "Standstill" arrangement 
(described later in Chapter VIII), those who, but for the passage 
of the Unemployment Act of 1934, would have been entitled to 
transitional payments were permitted to draw either the national 
allowances of the Unemployment Assistance Board, or the transi
tional payments they would have received according to the calcula
tions of their public assistance committee, whichever was more 
favorable. The reports of the Board's officers who had to assess 
resources on both bases provide a complete account of the prac
tices of the local authorities in handling transitional payment appli
cants. Their reports show that those authorities (frequently in 
the more industrialized areas. or in those which the Labour Party 
controlled), which conceived of transitional payments as an ex
pansion of insurance and therefore still a matter of contractual 
right, were inclined to treat the possession of resources very gen
erously. There was a tendency to take into account the resources 
of the applicant and his wife only, and to disregard entirely the 
resources of other members of the household, or to treat only a 

58 Cf. pages 129-30. Cf. also the following comments of· the officers of the 
Unemployment Assistance Board in its Report, 1935: "The cause ... is not in 
scaling allowances for needs, but in the different treatment of resources" (London, 
p. 90); "Anomalies have also arisen by reason of differences in practice in rela
tion to the treatment of earnings of members of the household and of casual 
earnings of applicants, Army Reserve pay and capital assets" (Manchester, 
p. 169) ; " ... household resources were dealt with very lightly for the purpose 
of transitional payments" (Middlesbrough, p. 182); "These disparities are 
largely due to the varying practices of Local Authorities when taking into account 
the presence of earning sons and daughters in the household" (Norwich, p. 199); 
''The treatment of resources constitutes the chief difference as between one Local 
Authority and another" (Glasgow, p. 276). The Minister's Commissioners who 
took over administration in County Durham also stressed the treatment of avail
able incom~ as the factor making for unduly generous assessments. As a result 
of stricter application of the "resource" tests, th~ Commissioners reduced the 
percentage of grants at the full rate from 92 to 70, and increased the percentage 
of denials from 1.0 to 6.5. (Report to the Minister of Labour by Commissioners 
Appointed to Administer Transitional Payments in the County of Durham 
[Cmd. 4339, 1933], pp. 10, 18) 
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small fraction of these as available to meet the needs of the 
applicant. 68 

Flagrant cases of waste and irresponsibility, arising from the 
unauthorized application to transitional payment applicants of 
standards different from those applicable to ordinary able-bodied 
relief clients, appear to have been exceptional. It is possible that 
some local authorities may have been moved by the consideration 
that refusal of transitional payments to applicants in possession of 
means might create a further burden on local rates when applicants 
had exhausted their resources.60 But in general the failure of the 
ministerial regulations to act as a more perfect control over ex
travagance was attributable to other causes, namely, to the magni
tude and character of the new group of workers with whom the 
public assistance authorities had to deal in relation to the number 
of their other able-bodied clients, and to the social and administra
tive difficulties attendant upon the application of different tests 
to two groups whose circumstances and characteristics were very 
similar. 

As a result of these two factors, many authorities were led 
not to economize in the administration of transitional payments, 
but to treat their other able-bodied clients more generously. 
For, whether they interpreted their transitional payments instruc
tions narrowly or liberally, those public assistance authorities 
which had hitherto administered outdoor relief in a deterrent 
spirit were in a dilemma. Those who applied these deterrent 
standards to transitional payment applicants met with objection 
and resentment from workers who had been accustomed to 
the more impersonal and non-deterrent insurance benefits. l\fany 
authorities came to believe that the strict principles were not 

~~Thus in London, a family of 4, with 2 members earning a weekly total of 
75s. 9d., was entitled to a transitionai payment of 9s. 6d; in Norwich, an 
applicant living with father, 2 sisters and a brother, all of whom were working 
(total weekly income, 173s. 2d.) was granted lOs.; in Nottingham a man with 
a wife and 3 young and 7 adult children earning a total each week of 273s. was 
entitled to 23s. 3d.; while in Glasgow an applicant living with S brothers and 
sisters, 4 of whom were earning a total of 143s. 3d. was entitled to lls. In all 
cases, no allowance would have been granted had the uniform scales of the 
~·nemployment Assistance. Board been applied. It is important to note that these 
mstances were not exceptiOnal, but are examples selected bv the Board's officers 
to illustrate a rather general situation. For other instances, see Unemployment 
Assistance Board, Repo,-t, 1935, Chapter VIII. 

6° Cf. memorandum of the Preston (Lancashire) Public Assistance Officer 
Af'Ptlldias to tilt Minutes of Evidence, Part VII, p, 407. ' 
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appropriate to their new group of able-bodied clients, many of 
whom had no previous contact with the public assistance system 
and the majority of whom differed from the type of work-shy per
sons for whom the relief regulations had been originally devised.61 

But those authorities which interpreted the original instructions 
and the rulings of the Ministry of Labour in such a way as to 
grant the transitional payment applicant more favorable treatment 
than that afforded the ordinary public assistance client also en
countered difficulties. Since the line between the unemployed who 
could qualify for transitional payments and those who failed to 
qualify or had never been insured became ever more arbitrary, 
the inequity of subjecting the two groups to different treatment 
was evident not only to relief clients but also to the relief ad
ministrators. 83 

In many cases the desire of the local authorities to comply with 
the letter of the regulations, while avoiding what was regarded as 
unduly harsh treatment of transitional payment applicants, led to 
more generous treatment of other able-bodied relief clients. This 
was especially true in Scothmd. Already in 1932 the Scottish 
Department of Health complained that some authorities first de
cided what· standards were appropriate for transitional payment 
applicants and then adapted the former poor relief practices to the 
revised standards. In particular, the treatment of households with 
employed adult members became more liberal.63 The inevitability 
of this development was in part recognized by the passage of the 
Transitional Payments (Determination of Need) Act in Novem
ber 1932. It permitted the public assistance authorities to grant 

61 As early as October 1931 a number of authorities brought this situation to 
the attention of the Ministry of Labour. (Ministry of Labour, Report for the 
rear 1931, pp. 89-91) 

&2 Cf. Circular 1299 issued by the Ministry of Health in 1932 (A1111ual Report, 
1932-33, pp. 191-92). 

sa A number of authorities began to exempt from consideration more than 
the sum of7s. 6d. a week which previou~ly had been the common practice. By 
1932 "even more striking departures· from the old treatment of resources were 
made." Some authorities ignored up to 2Ss. or 27s. a week of an employed 
daughter's earnings. The old overriding maximUJll of 40s. as the amount of 
family income above which no relief would be granted was, in many cases, 
abandoned. During 1932 the standards for determining the exis_tence of need 
were also made more generous in some areas, especially in the case of adult 
earning members of a household. (Department of Health for Scotland, Ammal 
Report, 1931, p. 144; 1932, pp. 138-39) 
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to ordinary applicants for poor relief the same concessions in 
regard to disability pensions and the possession of house property 
as were made to transitional payment applicants. 

Thus, the transitional payments system led, in the words of the 
Minister of Health, to "a material departure from existing Poor 
Law principles." u By the middle of 1933, 21 councils and 31 
county boroughs in England and \Vales were applying in whole 
or in part the more liberal test of "destitution" permitted by the 
1932 Act to all applicants for outdoor relie£.65 The 1932 Act had 
less influence in Scotland only because "many authorities were 
already granting applicants for poor relief in receipt of disability 
pensions or in possession of house property, concessions roughly 
equal to those permitted by the Act." 611 

The System as an Alternative to Centralized 
Determiuation of Relief Scales 

Nor did the transitional payments system achieve the third of 
its administrative objectives. For it soon became evident that the 
central government could not completely avoid responsibility for 
determining the standards of relief and the methods of adminis
tering the new system. Even the first regulation issued by the 
Ministry of Labour had contained certain requirements as to the 
manner in which the means test should be applied. Almost im
mediately the Minister received requests for guidance as to the 
treatment of disability pensions and certain types of resources 
from local authorities who believed that it was undesirable to apply 
the existing public assistance standards to transitional payment 
cases. Although the Minister in his reply insisted that standards 
and methods of treatment were a matter for local determination, 
he indicated approval of more liberal treatment of transitional 
payment clients in assessing available resources. Many authorities 
took the hint. In 1932 this tacit approval became a legal require
ment. In the Tnmsitional Payments (Determination of Need) 
Act, the central government made mandatory the grant of these 
specific concessions to transitional payment applicants. 

u Annual Rtport, 1932-33, p. 191. C£. also Reporl of the Committee Oft Local 
Expenditure (EnglaMd afld Walu), (Cmd. 4200), 1932, p. 107. 

u .Ministry of Health, Amtual Rtport, 1932-33, p. 192. 
66 Department of Health for Scotland, Annt4al Report, 1932, p. l·U. 
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Some degree of central control over the activities of the local 
public assistance committees was indeed envisaged in the pro
visions of the order setting up the transitional payments system, 
for the Minister of Labour was empowered to appoint his own 
administrators if a local authority refused or failed to discharge 
with due efficiency the duties imposed upon it. Control over the 
activities of the local authorities was exercised by the general pub
lic assistance inspectors of the Ministry of Health who acted on 
behalf of the Minister of Labour. Local authorities who were 
found to be applying unduly generous standards were cautioned, 
and in many cases this sufficed to eliminate the more flagrant 
cases. As has already been mentioned, in two instances the Min
ister of Labour was forced to utilize his powers to supersede local 
authorities by appointing his own commissioners to administer the 
means test. 67 

The position of the central government in accepting complete 
responsibility for financing transitional payments, while attempt
ing by a new administrative 9evice to refrain from accepting an 
equal responsibility for the amount and terms of the assistance, 
became ever more untenable. It was forced to assume more control 
on account of pressure from three directions. From the fiscal point 
of view, the new administrative device did not afford adequate 
protection against a too generous expenditure of national funds. 
Local authorities, faced with the difficult task of administering 
a relief system which was allied to public assistance and yet tech
nically different from it, pressed the central government for more 
specific guidance as to the precise nature of the conditions under 
which this relief was to be available. And finally, the wide dif
ferences in treatment of individuals whose relief was financed out 
of national funds led to public criticism and complaint. 

Thus, the nationally set standards for the determination of need 
and the assessment of resources, which accompanied the establish
ment of the Unemployment Assistance Board, must be viewed 
not as a sudden and arbitrary imposition of central control, but 
rather as an almost inevitable end result, accepted with reluctance 

67 In Rotherham and Durham in 1932. See Report to the M inistcr of Labour 
by Commissioners Appointed to Administer Transitional Payments i11 the 
Cou11ty of Durham ( Cmd. 4339), 1933. See also Ministry of Health, Annual 
Report, 1933-34, pp. 233-34. 
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by the central government, of its assumption of almost complete 
responsibility for the financing of residual unemployment relief.68 

68 See, for example, the unwillingness of the Minister of Labour in November 
1931 to accede to the request of many local authorities for guidance. The 
Minister of Labour stated in the House of Co!llmons on November 26, 1931 that 
if the local authorities were not allowed to do the job, the Ministry of Labour 
would have to, and to this he was opposed. The reluctance of the central govern
ment to assume this unpopular function is further evidenced by the post-1934 
attempt (found in practice to be abortive) to delegate it to an "independent" 
board not directly subject to political control. (Ha11sard, pp. 580-81) For an 
account of the failure of this attempt, see John D. Millett, The Unemplo)"'m'nl 
Assistance Board (London: George Allen and Unwin, 1940). A few of the 
representatives of local authorities who testified before the Royal Commission 
recognized this consequence of the national government's assumption of the major 
financial responsibility. See the testimony of the Town Clerk of Paisley 
(Minutes of Evidenu, p. 588), and of the County Councils Association (p. 631). 



PART IV 

THE RESTRICTED INSURAXCE SYSTEM AND 
UNEMPLOYMENT ASSISTANCE, 1985-1938 

CHAPTER VI 

MAIN FEATURES OF THE POST-1934 UNEMPLOY
MENT LEGISLATION 1 

· 

THE UNEMPLOYMENT AcT oF 1934 and the subsequent amending 
ltgislation profoundly modified British policy in regard to the 
unemployed. The most radical change lay in the abolition of the 
transitional payments system and its substitution (under Part II 
of the Act) by a nationally administered unemployment assistance 
scheme which aimed to provide for almost all the unemployed who 
were not drawing insurance benefits. The changes in the insur
ance system (brought about by Part I of the 1934 Act) related 
predominantly to the financial provisions and to the methods by 
which the scope and nature of the system could be modified in 
the future. 

THE INSURANCE SYSTEM, 1934-1938 

The relative significance of the inswrance method of providing 
for the unemployed was increased after 1934 by changes in scope 
and by liberalization of the benefit provisions. The Unemploy
ment Insurance (Agriculture) Act of 1936 set up a separate 
insurance scheme for workers in agriculture (including horticul
ture and forestry). 1 Insurance benefits were thus made available 

1 The discussion in this and succeeding chapters relates to the unemployment 
relief system as it operated prior to 1939. Attention is drawn at appropriate 
points, howe\·er, to the more significant of the changes introduced since the war 
began. The amendments of greatest importance for this study concern the rais
ing of the salary limit for unemployment insurance coverage, and the changed 
definition of the household for the purpose of assessing resources. · 

a The benefit rates of the agricultural scheme (other than for dependent 
children) were considerably lower than those of the general scheme, even after 
the increases granted to all categories (except dependent children) in March 
1939. Moreover, a maximum was set to the amount payable to any applicant 
(originally 30s., it had increased to 4ls. by August 1940). The waiting 
JX:n~,. at first 6 days, ~·as lowered to 3 days in 1938. The clauses governing 
ehgtbthty for and duratton of benefits also differed from those of the general 
scheme. To qualify, workers had to ha\'e paid 20 contributions in the preceding 

149 
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to some 600,000 additional persons. The scope of the "General 
Scheme," which is the term more recently applied to the system 
set up by the 1911 and subsequent acts (codified in the Unemploy
ment Insurance Act of March 18, 1935), was also widened by 
the 1934 Act through the extension of coverage to juveniles under 
the age of 16, and by the power exercised by the Minister of 
Labour to declare certain special groups to be within scope by the 
issue of regulations.3 

Liberalization of the benefit provisions took three main forms. 
In the first place, the Act of 1934 granted additional days of 
benefit to workers with a good record of past employment. There
after all insured workers could secure at least 26 weeks of benefits 
in the benefit year, while those who had been fortunate enough to 
be regularly employed in the past could draw insurance contin
uously throughout a benefit year.4 

In the second place, the benefit rates payable under the insur
ance system were considerably increased, thus reducing the neces
sity for supplementation of i~surance by other forms of relief. 
The Act of 1934 restored the rates payable before the emergency 
reductions of 1931. Further liberalization was effected in Octo-

2 years, but the duration of benefits was related to the number of contributions 
paid. A worker could draw 12 days of benefit for the first 10 contributions paid, 
plus 3 days for each additional contribution standing to his credit up to a maxi
mum of 300 days in any benefit year. As in the general scheme, after exhausting 
benefits, no further benefits could be drawn in the subsequent benefit year until 
10 contributions had been paid, although after 1938 this clause applied only to 
persons who had drawn 300 days of benefits. The seasonal workers anomalies 
orders did not apply to agricultural employees. For further details concerning the 
agricultural scheme, see Wilbur J. Cohen, Unemployment Insurance and Agri
cultural Labor in Great Britain (Washington: Committee on Social Security 
of the Social Science Research Council), Pamphlet Series No. 2, February 1940; 
for changes since September 1939, see Social Security Bulletin, February 1941, 
pp. 3-11. 

a In March 1936 pit head bath attendants were included in the general system, 
and in April 1937 domestic employees in non-profit organizations other than 
residential educational institutions became insurable; while in February 1937 
private gard~ners, and in April 1938 game-keepers and grooms were brought 
under the agricultural scheme. In addition, the relaxation of the seasonal workers 
orders in August 1935 somewhat increased the number of workers who could 
qualify for benefits during the off-season. On the other hand, a series of regula
tions excluded from scope certain minor types of inconsiderable or subsidiary 
employment. 

4 The 1934 Act provided 3 additional days of benefit for every 5 contributions 
paid in the 5 insurance years immediately preceding the current benefit year, 
minus one day for every 5 days of benefit drawn during the same period. In 1937 
and 1938 this provision for extra days was made more generous as a result of 
recommendations of the l:nemployment Insurance Statutory Committee. 
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her 1935 by the grant of an additional shilling per week for 
dependent children, and in :March 1938 by an increase of the 
adult dependents benefit from 9s. to lOs. In the third place, the 
waiting period was reduced from 6 days to 3 days in March 1937, 
while in February of that year, sick workers were permitted to 
claim benefit immediately upon recovery without having to serve 
the full waiting period. 

The Unemployment Act of 1934 maintained the "equal thirds" 
method of financing the general scheme whereby the costs were 
shared equally between employers, workers, and the government. 
The same principle was adopted in the agricultural scheme in 
1936, but the contribution rates were much lower.5 An important 
change was, however, made by the Act in regard to the funded 
debt and the reserves of the general scheme. The outstanding 
dtbt was separated from the current accounts and was funded at 
its then figure of £105,780,000, which was to be repaid out of 
current income at the rate of £5,000,000 annually." Being thus 
freed of the odium of the past, the insurance system was, as it 
were, set upon its own feet (except for this fixed annual liability). 
Each year the newly created Unemployment Insurance Statutory 
Committee was to report to the Minister of Labour on the finan
cial condition of the Unemployment Fund.7 The Committee could 
also make a financial report at other times if it thought fit, and 
was obligated to do so whenever the Fund appeared likely to 
become insufficient to discharge its obligations (including the an-

'The weekly contribution rate for an adult male in the general scheme was 
10 pence until July 1936, when it was reduced to 9 pence. The corresponding 
rate for the agricultural scheme was 4.5 pence until July 1938, when the rate 
fur most contributors was reduced by 0.5 pence. 

• This sum included both interest and principal repayments. It was anticipated 
that these annual payments would liquidate the debt by March 1971. The amend
ing Act of 1938 permitted a proportionate reduction in this a1mual payment if 
the funded debt were reduced by repayments of capital sums out of current 
surpluses. 

7 The Statutory Committee consisted of a chairman and from 4 to 6 other 
members, at least one of whom was to be a woman, appointed by the Minister 
of Labour for a period of 5 years. Of the members other than the chairman, 
Z were to be appointed aiter consultation with organizations representative of 
employers and of workers respectively, and a third after consultation with the 
Minister of Labour for Northern Ireland. Although the members were in no 
sense. employees of the M!nistry or civil servants, their expenses (including 
sa lanes or other remunerauon), and the costs of the Ministry's officers detailed 
to serve the Committee, were carried .by the Ministry of Labour. Sir William 
Be\'endge was appomted the first cha1rman of the Conunittee. 
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nual debt charge). Whenever the Committee reported that the 
Fund was likely to be insufficient or more than reasonably suffi
cient to discharge its liabilities, it was the Committee's duty to 
recommend amendments which would remove the deficit or dis
pose of the surplus. 8 

Temporary borrowing was permitted, though severely circum· 
scribed. Sums advanced by the National Debt Commissioners be
cause of inability to meet the annual debt charge were to be 
repaid within 6 months. Temporary loans by the Treasury from 
the Consolidated Fund to meet current obligations (other than 
the debt charge) were repayable before the end of the same finan
cial year. Finally, if the system showed signs of being unable to 
meet its future obligations, or to provide for repayment of the 
temporary advances within the stipulated time limits, loans could 
be obtained from the Treasury out of funds provided by Parlia· 
ment. But at least one-third of such advances were to be repaid 
by the end of the subsequent financial year and the remaining 
two-thirds by the end of the second following financial year. 

These limitations on the borrowing powers of the insurance 
scheme were somewhat relaxed by the amending Act of 1938, 
which empowered the Statutory Committee to apply part of the 
reserves in the general account of the current Unemployment 
Fund toward a reduction of the funded debt. If, having reduced 
the outstanding debt in this way, the Fund subsequently became 
unable to meet its liabilities, borrowing to the extent of the capi· 
tal sum thus paid off was permitted, but the sums advanced had 
to be repaid by March 1971, the date by which it was anticipated 
that the whole of the funded debt would be liquidated. 

When the separate scheme for agriculture was set up in 1936, 
the Committee was given similar responsibilities for maintaining 

s Strictly speaking, this was no innovation in principle. Section 15 of the 1920 
Act had required that "if it appears to the Treasury at any time that the unem
ployment fund is in all the circumstances of the case in danger of becoming 
insolvent, the Minister shall, if the Treasury so direct, by order, make such 
temporary modifications in any of the rates of contributions, or the rates or 
periods of unemployment benefit, and during such period, as the Minister thinks 
fit, and as will on the whole, in the opinion of the Treasury be sufficient to secure 
the solvency of the unemployment fund." But, as the Royal Commission dryly 
observed, "throughout the period 1920-1932, we know of no occasion OJl which 
this procedure was acted upon." (Final Report, p. 163) 
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the solvency of the separate Agricultural Account of the Unem
ployment Fund." 

It is important to observe that neither the 1934 Act nor the 
Royal Commission, which had originally proposed the creation 
of the Statutory Committee and outlined its functions in general 
terms, gave any indication as to the period of time which the 
Committee was to take into account in evaluating "the financial 
condition of the Unemployment Fund" and its ability to continue 
to discharge its obligations. Legally it would have been possible 
to have financed the insurance system ori a year-to-year basis. In 
fact, however, the Committee adopted a social philosophy and a 
theory of the functions of unemployment insurance which led 
them to operate the system on a reserve basis.10 

THE UNEMPLOYMENT AssiSTANCE ScHEME 

The Unemployment Assistance Board, a semi-independent or
ganization appointed by the Crown, was created by Part II of 
the Unemployment Act of 1934 (also referred to separately as 
the Unemployment Assistance Act of 1934). It was given a wide 
mandate to provide for the welfare and general maintenance of 
persons and their dependent households who were in need because 
of unemployment. While the Board was ultimately responsible for 
all persons who were covered by the Widows', Orphans' and Old 
Age Contributory Pensions Acts, 1925-32, and for juveniles 
who, but for the industrial circumstances of the time, would 
have been so covered, it took over its clients in two stages.11 On 
January 7, 1935 (the First Appointed Day), it accepted respon
sibility for all the unemployed who were drawing transitional pay
ments or who, but for the passage of the 1934 Act, would have 
become entitled to transitional payments. It was originally con
templated that the Second Appointed Day, when the Board was 
to assume responsibility for other unemployed workers who could 
not satisfy even the modest contributory conditions of the transi-

• Exce~t. of course, that no question of policy arose in regard to the debt 
charge, smce th_e funded debt was a liability of the general account only. 

10 The financ1al status of the fund is discussed in more detail later in this 
chapter . 

• 
11 The dates .at which the two groups were to be taken over were to be deter

mmed by Parliament and were technically known as the "Appointed Days." 
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tiona! paymetlts scheme and for the payment of supplementary 
allowances to recipients of unemployment insurance, should have 

• been March 1, 1935. But the task of handling and assessing the 
needs and allowances for nearly 800,000 workers who with their 
dependents made a total of about 2! million persons, proved un
expectedly heavy, and was complicated by political difficulties and 
changes in the regulations to which reference will be made in 
Chapter VIII. As a result, the Second Appointed Day was post
poned and was finally fixed at Aprill, 1937. 

This national unemployment relief system provided assistance 
only to insurable persons between the ages of 16 and 65 who 
were in need and who satisfied certain other conditions, such as 
being capable of and available for work.12 The standard of need 
and the level of maintenance to be provided were, with one ex
ception, 13 not prescribed in the statute, but were to be set by the 
Board in regulations which required the approval of Parliament. 

The decision as to whether an applicant was within the scope 
of the system, and if so the amount of the allowance payable to 
him, was made by the officers of the Board, who were responsible 
to the central government. Certain rights of appeal were, how
ever, permitted the applicant, and cases were heard by the newly 
created appeals tribunals consisting of a chairman and two other 

• persons, none of whom was a paid employee of the Board. Ap
peals on questions of scope were referred to the chairman, and 
could be initiated either by the applicants themselves, or by the 
local public assistance authority on whom would fall the respon
sibility of maintaining the applicant if he were declared out of 
scope.14 Appeals against the determination of allowances were 
considered by the full tribunal, but they could be instituted only 
with the permission of the chairman, who, however, granted it 
in the majority of cases.15 Dissatisfied applicants were also encour-

12 The Board could not provide assistance to persons losing employment on 
account of direct involvement in labor disputes. 

u The Act specified certain types of resources possessed by applicants or their 
dependent households which were to be disregarded in assessing need. 

H Except that no public assistance authority could appeal from a decision that 
a particular employment was not insurable under the Old Age Contributory 
Pensions Acts, or that the unemployment was on account of a labor dispute. 

ts This provision was adopted with a view to cutting down the number of 
frivolous appeals, or numerous appeals involving a single general principle. The 
"Standstill" Act (postponing the Second Appointed Day) permitted applicants 
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aged to discuss their cases with local officers of tlte Board, who 
were given considerable discretionary powers. In this respect the 
unemployment assistance system differed from insurance in that 
an effort was made to encourage the settlement of as many dis
puted cases as possible within the Board's own organization.16 

The allowances were payable indefinitely, so long as a man con
tinued to be unemployed and in need, 17 and did not, by his con
duct, place himself outside the scope of the Board's activities. Ap
plicants who had failed, after the imposition of certain specified 
pressures, to avail themselves of opportunities for employment or 
training, or who had persistently refused or neglected to main
tain themselves or their families, could on the direction of the 
appeals tribunal be considered as outside the scope of the system.18 

In practice, as will be shown in Chapter VII, relatively little use 
has been made of this power to exclude persons from the benefits 
of the scheme. 

The Unemployment Assistance Board also has the power to 
set up training schemes, or to utilize for its clients (with suitable 
reimbursement) the training programs conducted by the ~Iinistry 
of Labour. It can also establish work centers of its own or make 
arrangements with local authorities for certain of its applicants 
to attend work centers or to become inmates of workhouses main
tained by public assistance authorities. 

The entire cost of unemployment assistance is directly paid 
by the central government from the general tax funds. 19 It had 

whose allowances were assessed or. transitional payments principles to appeal 
without seeking the chairman's consent. 

16 Officers of the Board explained that this was a deliberate policy, because it 
was felt desirable to establish close personal relationships between the Board's 
officers and the individual clients, and to encourage a feeling on the part of the 
applicants that the system was flexible and reasonable, and that the officers were 
prepared freely to reconsider all the cases on their merits. Moreover, it was 
~~~~~~~~~~~~in~~~be 
necessary for applicants to explain their financial circumstances and perS(I[lal 
proble.ms, were not such as could be suitably adjudicated before a formal 
commtttee. 

17 Applicants were required to report all changes of circumstances and each 
case was normally checked every 4 weeks. 

18 B~fore such a ruling w~ ma~e, applicants ~ad the right af appearing before 
the. t~tbunal, and any pubhc assistance authonty who, in consequence of the 
dectston.. becat;ne responsible for the applicant could appeal to the tribunal for 
a reconstderatlon of the case. 

11 Technically, un~l the Second Appointed Day, the costs of allowances were 
paya~le from the l nemployment F '!nd as if they were transitional payments 
(secbon 61 (5) of the 1934 Act); m other words, they v.·ere paid directly by 

• 
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been contemplated in the Act of 1934 that, after the Second Ap
pointed Day, the local public assistance authorities should con
tribute annually toward the Board's expenses a proportion of the 
savings they effected on account of the unemployed workers taken 
over by the Board at that time.20 The Second Appointed Day 
was, however, postponed from March 1, 1935 to April 1, 1937, 
during which time temporary financial adjustments prevailed. In 
1937 a new arrangement was made. 21 Instead of the local relief 
authorities making an annual payment to the Unemployment As
sistance Fund, the Exchequer grant (block grant) payable to them 
under the Local Government Act of 1929 was correspondingly 
reduced. 

THE INCREASING RESPONSIBILITY OF THE CENTRAL 

GovERNMENT 

Although the full effect of the changes brought about by the 
Unemployment Act of 1934 was not felt until after April 1, 1937 
(the Second Appointed Day), the increasing importance of the 
two national schemes became ·evident immediately. The number 
of persons obtaining relief from public assistance authorities on 
account of unemployment steadily declined, as is evident from 

the Treasury, but passed through the Unemploy_ment Fund. After the Second 
Appointed Day, allowances and administrative expenses incurred by other depart
ments (chiefly the Ministry of Labour) were to be payable from the ~wly created 
Unemployment Assistance Fund, whose resources were to have been provided 
mainly by a direct vote of Parliament and, to a much smaller extent, by the 
local authorities. Administrative expenses were paid by a direct annual grant 
from Parliament, although until April 1, 1937 that part of the administration 
which was performed by the Ministry of Labour (representing 56.5 per cent 
of the total administrative costs in the calendar year 1937) was chargeable 
against the Unemployment Fund. The salaries of the members of the Board 
are paid from the Consolidated Fund. 

2o The 1934 Act (section 45) provided for the payment as from the Second 
Appointed Day of an annual contribution by the local authorities equal to 60 
per cent of the estimated expenditures (including cost of administration) of 
which they would have been relieved in the financial year 1932-33 if the 1934 
Act had then been in operation. Expemlitures in four test periods (July, Sep
tember, November and December 1934) were analyzed to determine the "allo
cated" expenditure (i.e., the expenditure which they would not have incurred if 
the 1934 Act had been in operation). The allocated expenditure amounted to 
28.3 per cent of the total expenditure on outdoor relief in England and Wales 
during the test periods. This arrangement was to have been in effect from 1934 
to 1937, and in 1937 Parliament was to reconsider the matter. (Ministry of 
Health, Annual Report, 1935-36, p. 140) 

21 The Local Government (Financial Provisions) Act of 1937, and the Local 
Government (Financial Provisions) (Scotland) Act, 1937. 



POST-1934 UNEMPLOYMENT LEGISLATION 157 

Table 10. After April 1937, when the Unemployment Assistance 
Board took over its full clientele, there was a sharp drop in the 
number of persons relieved by the public assistance authorities 
on account of unemployment. Thereafter between 27,000 and 
31,000 persons, or less than one-sixth of the number maintained 
during the operation of the transitional payments system, re-

TABLE 10. NUMBER OF PERsoNs• AssiSTED ON AccouNT oF UNEMPLOYMENT 
IN GREAT BRITAIN, 1935-1939 

I N'mbu ="'" Per cent of unemployed aided by 
Estimated 

Central government I Local number Unem- Public Date unem- Insurance I ploy~entl assis- lnsur· Unemploy. govern-
ployed benefits ~~~~b tance ance a:S~~ce ments• 

In thousands 

1935-Mar. 2,245 991 730 197 44.1 32.5 8.8 
June 2,089 912 709 175 43.7 33.9 8.4 
Sept. 2,051 867 698 166 42.3 34.0 8.1 
Dec. 1,947 822 688 173 42.2 35.3 8.9 

1936-Mar. 1,968 844 669 171 42.9 34.0 8.7 
June 1,778 750 616 150 42.2 34.6 8.4 
Sept. 1,705 690 592 139 40.5 34.7 8.2 
Dec. 1,697 744 579 144 43.8 34.1 8.5 

1937-Mar. 1,671 732 553 139 43.8 33.1 8.3 
June 1,423 583 574 31 41.0 40.3 2.2 
Sept. 1,406 592 546 28 42.1 38.8 2.0 
Dec. 1,733 896 556 30 51.7 32.1 1.7 

1938-Mar. 1,824 995 549 29 54.6 30.1 1.6 
June 1,880 1,074 531 27 57.1 28.2 1.4 
Sept. 1,881 1,042 532 27 55.4 28.3 1.4 
Dec. 1,908 1,076 554 28 56.4 29.0 1.5 

1939-Mar. 1,809 977 553 28 54.0 30.1 1.5 
• Excluding dependents. 
b Persons receiving assistance in supplementation of insurance benefits are counted only 

once, as insurance beneficiaries. 
• Until June 1937 these percentages involve some over-statement as they include an un

known number of supplemented cases. The number of these cases, however, as shown in 
Tables 6, 9 and 13, is extremely small. 

So~~.rus: Appendix Tables I, col. 8; II, cots. 2, 3, 5, 6; VI. col. 3. 

ceived public assistance. In March 1939, the national systems 
aided 84.1 per cent of all the unemployed, while public assis
tance provided for only 1.5 per cent of them.22 

The relative importance of the insurance system varied during 
this period with the course of employment, as might have been ex-

12 A~other 10 or 11 per cent received no assistance at all, presumably because 
they fa~led to pass the means tests of the Board or the public assistance authori
ties, or were temporarily di~qualified or serving waiting periods during which 
they lived upon their own resources. 

ll 
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pected. With the business recession in tlie winter of 1937, the 
proportion carried by insurance increased, but the improved em
ployment early in 1939 was reflected first in a decrease in the 
proportion receiving insurance benefits. 

The financial consequences of the increased scope of the two 
national programs were equally evident, although here too the 
situation was complicated by the postponement of the Second Ap
pointed Day. The failure of the Board to take over its full clien
tele automatically reduced the amount of financial assistance which 
the localities had expected to obtain under the 1934 Act. They 
gained only by (a) removal of the necessity to supplement transi
tional payments, and (b) the fact that a few persons previously 
maintained under the poor law could be transferred to the Board 
as dependent members of households of applicants who were 
clients of the Board. But the transfer of both these groups in
volved insignificant financial savings. 23 

Accordingly the Unemployment Assistance (Temporary Provi
sions) (No.2) Act, 1935, authorized the central government to 
make compensatory payments to the local authorities which were 
intended to place them in the financial position they might have 
expected to occupy had the Second Appointed Day not been post
poned.2" The amount of these payments to the local councils rep
resented the difference between the annual savings the councils 
would have had if the 1934 Act had come into full operation as 
intended, and the amount they were to have paid to the central 
government under Section 45 of the 1934 Act. In fact, however, 
because of the periods selected for the purpose of calculating the 
loss to the local authorities attributable to the postponement of 
the Second Appointed Day, they were during this period placed in 
a better financial position than they would have been in if the full 
operation of the Act had not been postponed. 2" 

23Jn England and Wales only 19,988 persons (with a total of 54,666 depen
dents), who were receiving poor relief (amounting to £4,703 weekly) in supple
mentation of transitional payments, were transferred from the poor law authori
ties, while the savings with respect to persons in group (b) above amounted 
only to :£2,590 weekly. (Ministry of Health, Annr1al Report, 1935-36, p. 141) 

:• This arrangement, originally intended to end in September 1935, was con
tinued until April 1937 by subsequent legislation. 

zs The annual amount of the additional expenditures attributable to the post
ponement of the Second Appointed Day (calculated at £6,169,892 for England 
and Wales) was based on the estimated outdoor relief costs in December 1934, 
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The expenditures of the central and local governments for main
tenance of the unemployed are shown in Table 11. Expenditures 
by the local authorities for the maintenance of the unemployed 
fell sharply, especially in the years 1936-38 when the compensa
tory payments to offset the postponement of the Second Ap
pointed Day were being made. Even thereafter, however, the 
total expenditures of the local authorities were significantly less 

TABLE 11. ExPENDITURES BY THE CENTRAL AND LocAL GoVERNMENTS 
ON AcCOUNT OF UNEMPLOYMENT IN GREAT BRITAIN, 1935-1939 

Local 
Central government• govern-

ments• 
Year Com pen-

ending Unemploy- Expendi- sa tory Net cost 
March Unemploy- Unemploy- ment tures on payments of relief 

Jl ment ment Grants the special to local Totald on account 
insuranceb assistance Commit- relief of unem-

tee areas authori· ployment• 
ties• 

In thousand pounds sterling 

1935 43,909 I 42,199 4,200 28 459 90,795 8,433 
1936 42,949 

I 
42,423 4,179 690 6,083 96,324 2,730 

1937 35,730 37,441 4,066 2,040 5,282 84,559 2,204 
1938 37,107 36,689 3,668 4,517 343 82.324 4,806 
1939 55,510 35,336 3,511 5,098 - 99,455 5,060 

• Excluding costs of administration. 
b Including agricultural fund payments after November 1936. 

: ?nn :Jd?t'i~~.0~~~~~:.it'~~~';.~~~n~h/'n ~n!~g.r>f~l~JP~nted a total of £374.800 
to the National Council of Social Service, and £2,054,000 to the road programs. Expenditures 
on the latter could not be shown separately, as in Table 8. because the annual breakdown is 
not available in later years. These exclusions also account for the difference in the 1935 total 
on this table and on Table 8. 

• These net estimates vary from the totals shown in Appendix Table X because of the de
duction of the compensatory payments in the years 1935-38, and the addition in the years 
1938 and 1939 of the deductions from the block grant which amounted to £2.932,000 annually. 
In addition to the estimated expenditures shown. the local governments spent an unknown 
sum toward proie<:ts under the Unemployment Grants Committee and the road programs • 

.Sowus: Appendix Tables VII, cots. 2, 3, 4, 8; X, col. 2; and annual Civil Appropriation 
Accounts (Class V), 

than those which had characterized the period of operation of the 
transitional payments system. Indeed, with the exception of the 
years 1931 and 1932, the unemployment assistance scheme as 
fully operated from 1937 caused local expenditures for the relief 
of unemployment to fall to a lower level than in any year subse-

January and February 1935, a period of very high expenditures. On the other 
hand, the amount payable under Section 45 of the 1934 Act (calculated at 
i2,187,0i4 for England and Wales) was based upon outdoor relief costs in 
July, September, !\ovember and December 1934, a period which included more 
months in which expenditures were lower. (Ibid., p. 142) 
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quent to 1922 (see Tables 2 and 8). Furthermore, when allow
ance is made for the fact that after 1935 the central government 
greatly increased its expenditures for the Special Areas programs, 
whereas the expenditures of the localities in connection with the 
Unemployment Grants Committee are known to have declined, it 
is evident that by 1939 the central government had assumed the 
major part of the costs of unemployment relief. 

THE FINANCIAL STATUS OF THE INSURANCE SYSTEM 

Since 1934 the financial position of the insurance system has 
continually become stronger. The Agricultural Account from the 
first has shown a surplus.26 For a complete picture of the status 
of the General Account, both the current Unemployment Fund 
and the funded debt must be included, as shown in Table 12. 

TABLE 12. THE BALANCE SHEET OF THE BRITISH UNEMPLOYMENT 
INSURANCE SYSTEM, 1934-1938• 

Ye~ I I ' 1 . I Status of ending Annual Cumu atlve the funded Net financial 
December surplusb balance debt• positiond 

31 

In thousand pounds 

1934 12,417• 10,527 105,741 -95,214 
1935 10,923 21,450 105,510 -84,060 
1936 17,527 38,977 104,741 -65,764 
1937 21,402 60,3791 103,122 -42,743 
1938 3,575 43,954 81,530 -37,576 

• Excluding the Agricultural Account. 
b After payment of the debt charge. 
• The figures reported by the Statutory Committee refer to 

September 30; the financial statements of the Fund appearing in the 
annual reports of the Ministry of Labour, however, show that the 
status of the funded debt remained unchanged between September 
30 and December 31 of each year. 

d Obtained by subtracting the cumulative balances from the 
amount of the funded debt. 

• A ~ of this surplus was used to repay Treasury advances. 
I £20,000,000 was applied toward a reduction of the funded debt. 

S011orces: UISC, FiMncial Repcrtl, December 1935, pp. 3, 34; 1936, 
- pp. 3, 28; 1937, pp. 3, 46; 1938, pp. 2, 25. 

It is evident from Table 12 that in each year since the passage 
of the 1934 Act, the cumulative balance has increased by a sub
stantial amount. By December 1938, the current balance of the 

u Amounting at the end of each year to £647,300 in 1936, £1,177,600 in 1937 
and £948,800 in 1938. 
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Fund stood at £43.9 millions. At the same time the funded debt 
had been reduced to £81.5 millions, partly as a result of the fixed 
annual payments required under the 1934 Act as amended in 1938, 
but mainly because of the repayment of £20 millions from the 
current fund during 1938.21 Thus after 1934, not only was the 
insurance system placed upon a solvent basis, but also it had been 
able to repay more than one quarter of the debt accumulated in 
the period between 1921 and 1934. 

This achievement is the more remarkable when it is recalled 
that after 1934 the general insurance system was liberalized in 
many respects. The Act of that year had restored the benefit rates 
prevailing prior to the emergency reductions of 1931, and granted 
additional days of benefit to workers with a record of long con
tinuous employment. Even more important, between 1935 and 
1938 the changes in rates of contribution and liberalization of 
benefits, introduced on the recommendation of the Statutory Com
mittee, had decreased the income of the Unemployment Fund by 
an estimated annual amount of £6.5 millions, and increased its 
annual liabilities by an estimated £5.05 millions. 28 

Two aspects of this achievement call for comment. In the first 
place, the social implications of the funded debt and arrangements 
for its repayment may be questioned. The debt incurred by the 
general scheme between 1921 and 1931 was, as has been shown 
in Chapter IV, almost entirely attributable to the use of the sys
tem as the major residual relief carrier. To assess the costs of 

n As the amending act in 1938 authorized a reduction in the annual debt 
charge proportionate to the repayment of principal and also permitted addi
tional h?rrowing by the~ Unemployment. Fund up to the amount th~;~s paid off, 
the chotce facmg the Statutory Comm1ttee turned upon the relative interest 
rates paid out on the funded debt and received from the current Unemployment 
Fund. At the. beginning of 1938 th~ rate paid on the funded debt was nearly 
5 per cent, whtle the Fund was earrung only about 2 per cent. Bv repaying £20 
millions ~f the principal in 1938, the Fund. stood to gain about £SOO,OOO a year. 
( UISC fuwnc1al Report, 1937, p. 16) It IS also true, as the Committee pointed 
out, that if the probability was high that it would again have to borrow and 
thus increase the funded debt, it would also have been necessary to speculate 
on futures in the rate of interest. But the Committee hoped to escape this 
necesstty by recommendmg repayments "only to the extent that we may rea
sonably hope not to be forced later to borrow again." (Ibid., p. 14) 

•• ln August 1935, the seasonal workers orders were relaxed, thereby increas
ing the proportion of the unemployed tligible for benefits. In October 1935 
allowances for dependent children were increased by Is.; in March 1937 the 
waiting period was shortened, and the provision for additional days was made 
more generous, while in March 1938 the allo•·ance for adult dependents was 
increased by ls. 
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this expenditure against employers and workers during the years 
1935 to 1971 can scarcely be defended in economic or social terms. 
Economically, if repayment was to be spread over a period of years, 
the logical balancing period would seem to be the much shorter 
one corresponding to the swings of business activity. 29 Socially, 
it would have seemed more equitable to have spread the costs of 
this burden over the entire community, through the more broadly 
based general tax system instead of concentrating it to the extent 
of two-thirds on wage and payroll taxpayers, especially when it 
is recalled that in the later years of the debt repayment period 
there will be many who were not even alive at the time the debt 
was incurred.80 It seems doubtful whether the retrospective en
hancement of the reputation of the insurance system during the 
years 1921-31 can be a sufficient gain to set against the social 
and economic disadvantages of the method of repayment adopted 
in 1934. 

The second question that is raised by the financial status of the 
insurance system concerns the principle of reserve financing. 
There are now essentially two unemployment relief systems, dis
bursing approximately the same sums annually, one being financed 
on a reserve, the other on a current cost basis. The logic of the 
different principles calls for explanation. The decision to finance 
the insurance system on a reserve basis was, as already stated, 
made by the Statutory Committee and not by the law. It arose 
out of the theories held by that Committee as to the basic objec
tives and functions of the insurance type of payment, and a pref
erence for prior accumulation over borrowing and subsequent re
payment. 

The Committee stated in its first report that "there can be 
little doubt as to the importance of avoiding continual changes 
in the rates of benefit, and to a less extent, in the conditions of 

29 The debt is, however, being liquidated more rapidly than originally pro
vided for, by repayments of capital sums out of the current surplus. The discus
sions of the Statutory Committee in its financial report for 1939 (pp. 7-11) indeed 
suggest the thought that perhaps the more logical period for financing heavy 
unemployment expenditures is one that corresponds not to cyclical swings in the 
economic sense, but to the alternations of war and peace. 

so Even the Royal Commission, which believed in the principle of repayment, 
concluded that "it would not be equitable to call upon employers and workers to 
contribute, separately, at the same rate as the Exchequer toward the repayment 
of the debt," and suggested that only one-third of the charge for amortizing the 
debt should be contributed by them. (Fiual Report, p. 346) 
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benefit and the rates of contribution. To cut down in an ordinary 
trade depression the protection against unemployment, because the 
fund is not solvent, is an admission of failure in insurance. To 
raise the rates of contribution in a depression is only a little less 
undesirable; it means adding to the burdens of industry just when 
the chance of early recovery from depression depends on a light
ening of the burdens." 31 Since "we must assume that industrial 
activity will pass through alternations of expansion and contrac
tion . . . an insurance scheme which tries to maintain benefits 
and contributions at a reasonably steady level will make losses in 
bad years which must be covered by the surpluses of the good 
years . . . " And in the second place, the Committee expressed 
the conviction that the "borrowing powers of the Unemployment 
Fund should be regarded as a last resort only, for dealing, if nec
essary, with the final stages of a long depression, whose end can 
already be foreseen. They are at best a means of retrospective 
saving; an example of the Unemployment Fund doing what every 
individual is adjured to avoid." 32 

Acceptance of these two theories led the Statutory Committee to 
conclude that the "accumulation in advance of a balance sufficient 
to cover the losses of a normal trade depression is the first condi
tion of saying that the Unemployment Fund is, and is likely to 
continue to be, sufficient to discharge its liabilities." 33 In subse
quent reports the implications of these criteria of a satisfactory 
social insurance system were made more precise. Specifically, it 
was necessary for the Committee to determine the period of time 
over which income and expenditure should be made to balance, 
and the average amount of unemployment to be budgeted for in 
this period. It was also necessary, in view of the Committee's 
insistence upon the prior accumulation of a reserve, to forecast 
the probable sequence of good and bad years, and to determine 
the size of the reserve to be accumulated. 

81 UISC, Financial Report, 1934, pp. 10-11. The Committee expressly pointed 
out that "the principle is dictated Jess by financial than by social considerations." 

82 /bid. Cf. also December 1935 report, p. 12. This preference for prior accumu
lation was, until the amending art of 1938, partly justified by the limitations placed 
upon the borro\\ing powers of the Fund. But the discussion of the new powers 
gi.ven by the amending act ?f 1938 indicated that recourse to borrowing was 
sull regarded by the Commtttee as an unfortunate expedient to be avoided if 
possible. (Ibid., 1937, pp. 14-16) 

33 Ibid., 1934, p. 11. C£. also December 1935 report, p. 5. 
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In order to determine an appropriate balancing period and the 
probable course of employment in it, the Statutory Committee 
sought advice from the Committee on Economic Information of 
the Economic Advisory Council 84 and adopted an 8-year cycle, 
beginning with 1936, over which the average rate of unemploy
ment was estimated to be 16.75 per cent.35 But as any change in 
benefit rates and contributions, arising out of decisions to distrib
ute surpluses, involved permanent alterations in the relationship 
between income and expenditure, estimates as to the average 
amount of unemployment to be expected in 1945 or thereafter 
were also necessary.86 

With regard to the size of the reserve to be accumulated, the 
Statutory Committee expressed in its first report the opinion that 
it would be unreasonable to expect the system to accumulate a 
balance sufficient to meet a deficiency of the magnitude incurred 
in a depression such as that from 1930-33. "But provision for 
at least half of it appears to be the minimum which should content 
us," 81 and this minimum sum, calculated at £13,250,000, was pro
visionally adopted as the stanaard reserve. In 1936 when the 
Committee adopted the 8-year cycle as the balancing period and 
assumed an average rate of unemployment of 16.75, a somewhat 
different principle was adopted. The standard reserve was to be 
such "that the fund will never be in debt for more than two years 
together, since repayment out of income of sums borrowed must 
be commenced within this period and must be completed within 

84 This committee, composed of 9 members and its chairman, Sir Josiah 
Stamp, was asked to advise the Statutory Committee as to the future prospects 
of unemployment. The detailed investigation was entrusted to a sub-committee 
of 4 members under the chairmanship of H. D. Henderson. 

as The unemployment rate on which the Committee based its discussion in 1934 
was 18.1. In 1935 the Committee adopted an average of 17.7 per cent. There· 
after it took into account the estimates prepared for it by the Committee on 
Economic Information. (Ibid., December 1935, pp. 6-9) 

so The Committee adopted the practice of using surpluses (over and above the 
sum required to build up or maintain the "standard reserve") to finance reduc
tions in contributions or increases in benefits during the initial 8-year cycle. 
But, in accordance with its dislike of too frequent changes in benefits and 
contributions, it took into consideration the effect that these changes would have 
upon the balancing point of the Fund in the period after the temporary surplus 
would have been exhausted. In proposing changes in 1937 and 1938 which would 
have reduced the balancing point from an unemployment rate of 16.0 per cent 
to 15.4 and to 15.1 per cent respectively, it was emphasized that the recom· 
mendations were justified only because after 1945 it was not unreasonable to 
assume a mean rate of unemployment as low as 15.1. (Ibid., 1937, p. 12) 

ar Ibid., 1934, p. 13. 
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the third year." 88 This standard reserve was set at £37.5 millions, 
being composed of the existing reserve of £21.5 millions,11 plus 
the anticipated excess of income over expenditure in the years 
1936 and 1937!0 

The value of these careful attempts to escape from year-to-year 
methods of financing insurance benefits depends upon the signifi
cance attached to the ultimate objective and the probability that 
it will be attained by these means. As to the objective itself there 
can be little difference of opinion. Stability of payments to the 
unemployed and of rates of taxes is clearly desirable in the inter
ests alike of th~ unemployed and of the taxpayer. The attempt 
to restrict assurance of this stability to the insured unemployed 
can be explained by the practical fact that the limited duration of 
benefits and the restriction of payments to a group with a signifi
cant period of past employment make forecasting of the future 
obligations of the system not entirely a fantastic proposition. Yet 
even thus protected, the insurance scheme may be subjeot to unex
pectedly high payments since a normal trade cycle is becoming an 
increasingly rare phenomenon. 

Furthermore, the existence of a second national program pro
viding for the maintenance of the unemployed side by side with 
the insurance system raises doubts as to the extent to which even 
the presence of a reserve fund would enable the insurance system 
to escape the vicissitudes of sharp fluctuations in business activity 
or social policy. For, as is shown in Chapter X, there is now a very 
close relationship between the two systems. Changes in the levels 

as Ibid., December 1935, pp. 12-13. At the time the Committee believed that 
this "is most unlikely to be accomplished if in the next two years we are unable 
to add very substantially to the present reserves of the Unemployment Fund." 

n The Committee on Economic Information, having advised that the years 
1936 and 1937 were likely to be relatively prosperous, and believing that the 
general level of unemployment in the years after 1944 would be lower than in 
the period 1936-1943, the Statutory Committee decided to "treat the income 
of the fund as sufficient for its liabilities, not on the basis of balancing income 
and expenditure if unemployment averages 16.75 per cent from 1936 to 1943, 
but on the basis of u~ing up in that period the bulk of our accumulated reserve." 
(ibid., December 1935, p. 11) 

' 0 In fact, the expectations of the Committee were more than realized. In 
1936 the actual excess of income exceeded the original estimate of £10.5 millions 
by £6.8 millions; in 1937 the actual excess was £20.7 millions as compared with 
an estimated £5.0 millions. (Ibid., 1937, p. 5) 
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of unemployment allowances are likely to exercise a direct influence 
upon the benefits offered by the insurance system, while if the 
insurance system came to be very markedly superior to assistance, 
there would undoubtedly again be strong politi_cal pressure from 
those representing the interests of workers to increase its scope 
regardless of the consequences to its finances. 



CHAPTER VII 

CATEGORIZATION OF THE UNEMPLOYED 

UNEMPLOYMENT INSURANCE AND unemployment assistance tO· 

gether carry the categorical treatment of dependency due to 
unemployment farther than it has hitherto been applied. Pre
viously, under both the expanded insurance and the combined 
insurance and transitional payments systems the categorical treat
ment of the unemployed was limited in the following ways: first, 
with one exception,1 neither insurance benefits nor transitional 
payments were paid for an indefinite period. Second, many able
hodied unemployed were excluded from the systems since even 
the transitional payments aided only those who had at some time 
worked for a specified period in covered employment. Third, per
sons for whom the fixed insurance benefits and maximum transi
tional payments were inadequate for maintenance had to seek 
supplementary aid from public assistance. 

The unemployment assistance plan aimed to remove the unem
ployed still more completely from dependence upon general public 
assistance. Payment of unemployment allowances was to continue 
indefinitely so long as a man did not by his behavior remove 
himself from the scope of the Unemployment Assistance Board. 
The Board was made responsible not merely for those who had 
at some time worked in a trade subject to unemployment insurance, 
but also for the wider group of persons who were covered by the 
compulsory old age and survivors insurance plan. Finally, the 
public assistance authorities were prohibited by the 1934 Act from 
granting supplementary economic aid to any person for whose 
maintenance the Board had granted an allowance, and after April 
1, 1937 the same prohibition applied to persons drawing insurance 
benefits who were thereafter to look to the Board for supplementa
tion when necessary, as were persons disqualified for insurance 
benefits.2 

t The worker who could show 30 contributions at any time and satisfy the 
test of being normallr in co\'ered employment could draw transitional benefits 
or pa)ments indefinitely. 

2 Except for disqualifications on account of labor disputes. 

167 
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Although there are still important groups of employable unem
ployed outside the scope of the unemployment insurance and 
assistance systems, it is clear that the principle of categorization 
of persons dependent on account of unemployment has now been 
carried very far. After the Second Appointed Day, insurance and 

· assistance together provided maintenance for between 80.9 and 
85.4 per cent of the total number of unemployed; s and by March 
1939 they provided for over 98 per cent of the unemployed 
receiving assistance from public sources. The categorization is 
certainly sufficiently complete to raise in an acute form some of t:.e 
problems presented by the categorical approach. For, even though 
categorization has been resorted to in Great Britain as the tech
nique for limiting the sphere of responsibility of the socially 
unpopular public assistance system, it is doubtful whether it can 
ever be so complete as to embrace all the dependent groups. In so 
far as some groups remain with the generalized poor relief sys
tem, and if there is a considerable difference in the nature of the 
assistance offered by the various categorical services, special at
tention must be paid to the principles of eligibility for each type 
of aid in order that the difference in treatment may be socially 
acceptable and rationally justifiable. There are also the twin 
dangers of gaps in coverage and overlapping of functions. On 
the one hand the desire to evade financial burdens-especially 
when the division of responsibility is between central and local 
governments-may involve prolonged and unnecessary jurisdic
tional disputes regarding the status of individuals. The existence 
of gaps and anomalous cases is especially probable when the 
provision of important groups of services is optional with local 
authorities who, for financial or other reasons, may be unable 
or unwilling to supply them. On the other hand, the authorities 
responsible for one type of service may, out of an excess of zeal 
or desire for enhanced prestige, undertake functions and embrace 
groups of -persons more appropriately provided for by other 
assistance programs. 

The sectional treatment of dependency, especially when it in
volves the transference of persons from one category to another, 

. calls also for a high degree of administrative cooperation between 

s See Table 10 in Chapter VI. 
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the responsible officials, if dual or unnecessary payments are to 
be avoided and if the applicants are not to be subjected to an 
unnecessary amount of multiple investigation. 

All of these questions are, of course, brought into sharp focus 
by the creation of the Unemployment Assistance Board. In so far 
as the fundamental difficulty arises from the fact that the British 
system of social services still exhibits traces of divergent philoso· 
phies regarding the value of the categorical approach or an incom
plete application of the categorical policy, a discussion of the basic 
issues would call for an investigation far wider in scope than that 
undertaken in this volume. But in so far as the new unemployment 
assistance system applies the principle of categorization to a very 
high degree in one field, a study of the British experience since 
1934 may be expected to throw some light on certain specific ques
tions raised by this method of treating dependency due to unem
ployment. 

This chapter will, therefore, inquire whether the scope of the 
combined insurance and assistance systems embraces all those and 
only those who are unemployed and who experience a common 
need for alternative income and maintenance of employability. 
Moreover, since unemployment insurance now represents a cate
gory within a category, it is important to inquire whether the line 
drawn between insurance beneficiaries and assistance recipients is 
logically defensible. Furthermore, the operation of the adminis
trative arrangements between the different responsible authorities 
will be examined to discover whether on the one hand there have 
been awkward and troublesome jurisdictional disputes, and on the 
other, whether there has been much overlapping of function and 
duality of administration. Two other questions, namely, whether 
the demarcation of the unemployed has led to the creation of a 
privileged group and enhanced the risk of political lobbying, and 
whether the services provided by the two national unemployment 
relief systems constitute in fact a justification for further cate
gorization within the employable group, will be discussed in later 
chapters rather than at this stage because analysis of them cannot 
be dissociated from other features of the British unemployment 
relief programs. 
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THE NATURE AND EXTENT OF CATEGORIZATION 

The scope of the combined unemployment insurance and assis
tance systems is not completely identical with the employable 
unemployed group. Certain individuals must still rely on general 
public assistance because of their failure to satisfy the eligibility 
conditions in regard to occupation, age, availability and capacity 
for work, willingness to work and need for assistance. As the 
scope of unemployment assistance is wider than that of insurance, 
the following discussion of these limiting conditions will be mainly 
confined to the former system. 

In the first place, unemployment assistance is limited to the 
occupational group covered by the old age insurance system. This 
was in keeping with the recommendations of the Royal Commis
sion that the scheme should deal with able-bodied industrial work
ers who, though anxious to earn their livelihood by employment 
under a contract of service, cannot find such employment. At the 
same time it was desired for administrative reasons that the test 
of qualification should be as objective as possible. But, although 
the old age insurance acts covered the widest field of all the existing 
social insurances, limitation of the assistance scheme to the scope 
of this system means immediately that persons not normatly wage 
earners prior to application are excluded.4 Thus the former inde
pendent worker, or the owner of smatl property, or the small 
employer who is forced to seek a livelihood from wage-earning 
employment and is unsuccessful in his search, is outside the scope 
of the Unemployment Assistance Board. So also are non-manual 
wage or salary earners paid at a rate of more than £250 a year.5 

The effect of the limitation of scope to persons whose normal 
occupation was employment covered by the old age insurance plan 
is, however, modified by two factors. First, the Act of 1934 
provided a loophole of special significance for young persons by 

• Voluntary contributors who were allowed to continue under the old age in
surance scheme if they had once been in covered employment were excluded on 
the ground that their contributions were not paid "in respect of their current 
employment." 

' Workers engaged in certain types of central or local government work, 
especially if enjoying pension rights, teachers and employees of railway compa
nies benefiting by superannuation schemes, casual workers, employment in the 
service of a spouse, and a few miscellaneous groups are also excluded from the 
right to apply to the Board for assistance if in need, because these employments 
are not covered by old age insurance. 
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bringing within scope any person who, while he had not normally 
"been engaged in any remunerative occupation since attaining the 
age of sixteen years, might reasonably have expected that his nor
mal occupation would have been such employment as aforesaid 
but for the industrial circumstances of the district in which he 
resides." 0 Second, the Board instructed its officers to interpret 
the provisions in a manner that was relatively generous to the 
applicant. They were advised to interpret "normal occupation" 
more widely and flexibly than would be the case in regard to 
corresponding classes of persons under unemployment insurance.' 

The officers of the Board were also given certain powers to 
bring persons within the scope of the Act if it seemed desirable 
to do so. It was felt that many young persons in particular might 
prefer to be treated as a dependent member of another applicant's 
family in order to escape such coercive controls as they might 
have been liable to if granted an allowance in their own right.8 

But, while there is reason to believe that the present limitation 
of scope with reference to normal employment is interpreted very 
broadly, the question of whether or not an applicant's normal 
occupation is one subject to old age insurance is still crucial and 
certain groups are excluded.9 This failure to include all able-

e While the Act specified no age limit, the Board decided that normally this 
provision should not apply to persons over the age of 25 except in areas suffering 
continuously from the post-war depression. The wording of section 36 ( 1) b ii, 
however, created a curious anomaly. A young worker, who in the absence of 
covered employment, took work in a non-insurable trade and subsequently 
became unemployed would be ruled out of scope, whereas another who had never 
had any work at all, if able to prove that but for the industrial circumstances 
of the time he would have obtained insurable employment, would be covered 
by the assistance scheme. 

1 Mere duration of unemployment was not in itself to be conclusive evidence 
that a man had no longer a covered employment as his normal occupation. 
Rather, the question was to be decided in the light of factors such as period of 
unemployment in relation to the industrial circumstances of the area, the past 
industrial record of the applicant, his recent mode of livelihood, and his age. 
Cases where the applicant's last employment was at a rate of r:emuneration above 
£250 a year were also treated as generously as possible, and given the benefit 
of all doubt. Thus, a worker whose salary rose for a time above insurable 
limits and who subsequently became unemployed, would be judged on the basis of 
his whole work history ; he would not be regarded as having lost his normal 
occupation in covered employment because he was temporarily uninsured at the 
time he lost employment. 

1 E.g., attendance at training courses, or penalties for habitual failure to seek 
work. 

• Cf. Unntrplc>)'mtnt Assistanct i~t Lit•trpool (Liverpool: University Press, 
~938), p. 45: "The general effect of the sc;ope decisions of the Appeals Tribunals 
ts to lell\'e a large proportiOn of desernng cases in the hands of the Public 
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bodied employable persons is admitted to be unfortunate even by 
officials of the Board. It is explained largely by the magnitude of 
the task given to the new body and by a desire to simplify the 
administrative problem as far as possible. Moreover, it has been 
argued that one important justification for the present limited 
scope is the hope of confining the Board's activity to those per
sons for whom the requirement to report at a local employment 
office with a view to placement is not altogether a farce. This 
argument is strong only with regard to those excluded workers 
who were previously in the higher income brackets. For the local 
employment offices cater in the main to the less specialized and less 
highly paid workers, and are little concerned with the higher paid 
non-manual workers. But the Unemployment Insurance Statutory 
Committee did not believe this to be an insuperable objection to 
recommending the raising of the income level for insurance pur
poses from £250 to £400 in 1936.10 Instead they suggested the 
creation of specialized employment services, and if these were set 
up, the case for the present li!Jiitation of the Board's scope would 
be weakened. As the system is on a non-contributory basis, no 
special difficulty arises in regard to the collection of contributions. 

There would seem, therefore, to be no good reason why, in time, 
all able-bodied persons genuinely seeking employment might not 
be brought under the unemployment assistance scheme, for the 
arguments that justify special treatment for the group already 
included apply with equal force to those outside.11 

In the second place, unemployment assistance covers persons 
only from the age of 16 to 65. The upper age limit is logical in 
view of the fact that at this age old age benefits become available 
to the occupational group for which the Board is responsible.12 

The lower age limit is not so easily explained, as the normal school-

Assistance Committee." See also London County Council, Antf!Ual Report, 1937, 
Vol. I, p. zg : "The general result . . . has been to leave with the Council . . . 
a large number of men formerly employed for wages ... people whose occupa
tion in the past has been normally insurable but who for various reasons have 
had little employment in recent years." 

to Report of the Unemployment Insurance Statutory Committee on Remunera
tion Limit for Insurance of Non-Manual Workers, February 7, 1936, p. 17. 

11 The unsuitability of general poor relief for the average normal worker is 
indeed particularly evident in the case of the worker who has previously earned 
over £250 a year. In 1940 this anomaly was in large measure removed by the 
raising of the salary limit for unemployment insurance to £420 a year. 

u In 1940 the pensionable age for women was lowered to 60. 
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leaving age is between 14 and 15. It seems probable that the 
16-year minimum was selected mainly because the scope of the 
scheme as a whole is identical with that of the old age and sur
vivors insurance plan and 16 is the age at which contributions to 
this scheme begin. It is also the age of entry into health insurance 
and the age at which persons under the unemployment insurance 
scheme first become entitled to benefits. The selection of this age 
as the minimum could also be defended practically in view of the 
relatively small extent of long-continued unemployment among 
young persons.18 The maintenance of juveniles between the school
leaving age and the age of 16 would thus normally fall upon their 
parents unless these were unemployed, in which case dependent's 
allowances would be paid by the government under the unemploy
ment insurance or assistance programs. And, as the Minister of 
Labour since 1934 has had and exercised the power to require 
the attendance at juvenile instruction centers of all unemployed 
insured juveniles whether drawing bt·nefit or not/' the scope of 
the combined services is-at least on paper-wide enough to pro
vide for the needs of the great majority of the young unemployed 
for training and work opportunity.15 

In the third place, certain unemployed persons are excluded on 
account of failure to prove availability and capacity for work. 
This limitation, which applies also to insurance claimants, has 
been interpreted by the Unemployment Assistance Board even 
more generously than the already wide interpretation adopted by 
the Umpire, the final appeals authority under the insurance system. 
According to the Umpire, a claimant must be "actually capable 
of and available for work of some kind as an employee, that is, 
capable of and available for doing work of some such kind as 

18 In the 8 months prior to August 1933, the percentage of unemployment 
among young persons ( 16-17 years) was 6.8 for boys and 5.8 for girls. In the 
corresponding period in the following year, the percentages were 5.0 and 4.5 
respectively. (Ministry of Labour, Rtport for the Year 1934, p. 42) In subse
quent years the market for juvenile labor imoroved still further while the 
greater proportion of those unemployed were out of work for 3 m~ths or less. 
Of 23,925 juveniles claiming benefits in November 1935, 21,218 had been on the 
reg_ister less than 3 months. In the following year, only 247 out of 26,650 juvenile 
cla1mants had been unemployed from 6 to 9 months. All others had been unem
ployed fo~ less than 6 months. (Ibid., 1935, p. 41; 1936, p. 39) 

1'lt wtll be recalled t~at young persons. are insurable on leaving school, 
although they are not entttled to benefit unttl reaching the age of 16. 

a For the usc made of these powers, however, see Cllapter IX. 
1J 
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is ordinarily done under conditions of employment, and save in 
special circumstances, capable of doing it in conditions in which 
employees under contracts of employment ordinarily do work." 

It should be noted that it is not necessary that an applicant 
should be capable of his usual work.16 Nor could any person be 
excluded for failing to satisfy the condition because he was at~ 
tending a training course authorized by the Minister of Labour or 
created by the Board. Moreover, the Board instructed its staff to 
take a broader view of the clause than could be taken by the insur~ 
ance authorities, who were compelled to disqualify benefit claim
ants for any day on which they were unavailable or incapable. 
The definition was to be, in the words of the Board, "an indica
tion of broad status rather than a condition of daily application." 
In carrying through this policy after the Second Appointed Day, 
when the Board took over persons previously maintained wholly 
by the public assistance authorities, some of the latter even raised 
doubts as to whether the Board was not interpreting the condition 
too generously.11 

Interpretation of incapacity on account of occasional sickness 
has also been relatively generous to the applicant, at least so far as 
persons already drawing allowances from the Board were con
cerned. For these persons, odd days of sickness lasting not more 
than two weeks were disregarded.18 Persons not already drawing 
unemployment assistance allowances, however, would be disquali
fied under the available-for-work clause. Physical incapacity other 
than in the form of occasional days of sickness has been broadly 

te E.g., a man accustomed to earn his living at some form of heavy wt>rk 
would not necessarily cease to be qualified if an accident restricted his future field 
to sedentary or light occupations. 

11 This appears to have been particuiarly the case with regard to crippled 
persons and, until the passage of the Blind Persons Act, 1938, to blind persons. 
(Cf. Unemployment Assistance Board, Report, 1938, pp. 15-16, 29 [referred to 
hereafter as UAB Report], and Unempioyment Assistance in Liverpool, p. 15) 

18(a) 09d days of sickness (i.e., less than 7 days within a pay week) do not 
disqualify for assistance. Such odd days of sickness may occur in any number 
of weeks in the year unless a prolonged record of illness in the past suggests that 
the frequency of occurrence raises doubts as to whether the sickness is "occa· 
sional." (b) One continuous pay week of sickness falling between two weeks 
of good health, or even between two weeks which included odd days of sickness, 
will not disqualify for assistance in respect of that week. (c) If a person remains 
sick for the whole of a second pay week and requires assistance beyond any 
health benefit to which he was entitled under health insurance, he must apply 
to the public assistance authority. ( Unemploj•ment Assistance [Periods of 
Occasional Sickness] Rules, 1937, No. 263) 
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interpreted: the Board has held that even receipt of a 100 per 
cent war disability pension, or compensation for total incapacity 
under the workmen's compensation acts was not necessarily con
clusive proof of disqualification and might be rebutted by evi
dence that the applicant had in fact succeeded in maintaining him
set f in employment. 

In the fourth place, certain persons are excluded from the scope 
of unemployment assistance because of proved unwillingness to 
work. No specific reference is made to this condition in the Act 
of 1934, but it was implied in the limitation of the Board's 
responsibility to aiding persons "who are in need of work," and 
in the powers given to the Board (a) to apply special penalties to 
persons who had failed to avail themselves of opportunities for 
employment or training (section 40), and (b) to exclude from 
scope persons who had persistently contravened these conditions 
and those who had persistently refused or neglected to maintain 
themselves and their families (section 41). 

In fact, however, the Board has made little use of its powers 
to limit its scope to persons who are willing to work, and has 
preferred to apply indirect pressures through its local advisory 
committees and the penalties provided for under section 40, in
stead of completely excluding offenders from the assistance system. 
While this reluctance to apply the sterner penalty of section 41 
has laid the Board open to some criticism,19 and while there were 
many complaints from persons interviewed by the author in 1937 
that the Board failed to act drastically enough on reported cases 
of refusal of work, it is recognized that the question is by no 
means simple. For it must be recalled that the Board was given 
both the duty and the resources not merely to assist the unem
ployed by the payment of allowances, but also to provide for 
their welfare and to make "provision for the improvement and 
reestablishment of the condition of such persons with a view to 
their being in all respects fit for entry into or return to regular 
employment." Once it is conceded that demoralization and unwill
ingness to work are as much the result as the cause of unemploy-

.
10 The inq~ir~. into unet:nploym.ent a~sistance in. Liv~rpool pointed out that 

th1s resulted tn a weakenmg of 1ts ultimate sanction: the transference of the 
incorrigible applicant to the Public Assistance Committee." (UPU"mp/oymmt 
.-lssistanct in Lit•t'r;ool, p. 45) 



176 INSURANCE AND UNEMPLOYMENT ASSISTANCE 

ment, it is evident that one of the major objectives of the cate
gorization of the unemployed resulting from the creation of the 
unemployment assistance system would be sacrificed if the Board 
endeavored to escape its responsibilities for maintaining and im
proving employability by too readily declaring persons unwilling 
to work to be out of scope.20 

Finally, the Board is permitted to grant allowances (including 
allowance for the maintenance of the applicant at a training or 
instruction course) only to persons within its scope who can prove 
that they are in need of an allowance. This might have placed 
the non-needy unemployed person at a disadvantage in regard to 
opportunities for training and reconditioning as compared with the 
applicant who could prove need. Accordingly, the Board was em
powered to grant allowances to facilitate training and to arrange 
for the attendance at an approved course of any person over 18 
who was unemployed and registered at a local employment office, 
even though he was not in need. 

It is apparent therefore that, with the exception of employable 
applicants who cannot show that they were or would have been in 
employment covered by old age insurance, and of juveniles under 
16, the unemployment insurance and assistance systems embrace 
the vast majority of unemployed persons who could be regarded 
as in need of assistance and maintenance of employability. By 
March 1939 the total number of unemployed persons relieved by 
the public assistance authorities in Great Britain had indeed fallen 
to about 28,000.21 

DIFFERENTIATION WITHIN THE CATEGORY OF THE UNEMPLOYED 

The post-1934 unemployment relief system has also involved 
the creation of a category within a category. Within the group 
of unemployed set apart for special treatment, there is a further 
subdivision: a group eligible for insurance benefits, and another 
eligible for unemployment assistance. From the point of view of 

2o Moreover, as the authors of the report on Unemployment Assistance in 
Live,-pool (p. 45) pointed out: "If it is difficult enough for the Public Assistance 
Committee to act as a punitive agency for the deterrence of the applicant of bad 
character, it is still more difficult for it to act as the champion of the incentive 
to work." 

21 These figures relate only to persons relieved on account of unemployment. 
For the significance of this limitation, see Appendix III and Table VI. 
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the applicant, the essential difference between the two lies in the 
fact that insurance benefits of a fixed amount are payable for a 
limited period of time as a right-provided the statutory qualify
ing conditions are satisfied-and may be spent as the beneficiary 
wishes, whereas assistance is payable indefinitely, but only on 
proof of and to the extent of need, and may be withdrawn or 
payable to another member of the household if misspent. On the 
other hand, the assistance scheme makes more ample provision 
than the insurance plan for the needs disclosed. Moreover, the 
relations between the individual and the administrators in the 
insurance system are relatively formal, and the opportunities for 
exercise of discretion by administrators are severely curtailed.22 

The administrators of the assistance scheme, however, have a 
legal responsibility for the welfare and maintenance of the em
ployability of their clients. And while it is true that the Minister 
of Labour has the power to make attendance at training courses 
a condition for the receipt of insurance benefits, and that no 
such specific power is given to the Unemployment Assistance 
Board,28 it is also true that the Minister has exercised this 
power only in regard to juveniles and, except for a very limited 
period, not at all in regard to adults. The Unemployment Assis
tance Board, however, is increasingly applying its sanctions to 
deal with difficult cases, including cases of refusal to undergo 
training. 

Thus, the further categorization involved in the existence of 
two special services catering only to the unemployed raises the 
question whether the scope of each reflects real differences in the 
industrial qualities and personal needs of the clientele. More 
specifically, does the insurance system provide for a group for 
whom fixed payments, only loosely related to individual needs 
and subject to few pressures to undertake unfamiliar employment 

n The only important discretionary power left to administrators arises in 
regard.to the safeguards around th~ definition of suitable work. Subsection (3) 
of sect10n 28 of the 1935 Act provtdes that "after the lapse of such an interval 
from the date on which an insured contributor becomes Wlemployed as, in the 
circumstances of the case, is reasonable," workers may be required to accept 
work other than in their usual occupation. 

u Tht Board can, however, apply certain penalties to the so-called "difficult 
cases" of applicants who have failed to avail themselves of employment or train· 
ing. The penalties consist of payment of allowances in kind, or payment to some 
other member of the applicant's household, or payment only on condition that 
the applicant attend a work center maintained by the Board or a local authority. 
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and practically none to undergo training or reconditioning, are 
an appropriate form of assistance? Does the unemployment as
sistance system embrace within its scope persons who require more 
elaborate and constructive provision than the insurance system 
could offer ? 

There can be no doubt that the majority of the group for 
whom the Board is responsible consists of persons .,less eligible," 
in labor market terms, than those provided for under the insur
ance system, and therefore in need of special treatment. Except 
for the relatively small number of uninsured persons, the only 
workers with a recent record of employment who became clients 
of the Board were insured workers who had been disqualified for 
refusing work or for other reasons. The remainder of the Board's 
clientele were persons who by definition had been unemployed 
more than 6 months, i.e., they had exhausted benefit rights in 
any given year or had not had 30 weeks of work in the past 2 
years, or had failed to secure 10 weeks of additional work after 
exhaustion of benefit rights apd thus failed to qualify for bene· 
fits in the next succeeding benefit year. They were obviously the 
long-period unemployed. The majority of persons taken over from 
the public assistance authorities after April 1937 were also per
sons with a relatively poor employment record. 2~ 

On the other hand, the insurance claimants are by definition 
persons who can show at least 30 weeks of work within the last 
2 years preceding application for benefits, or who, having ex
hausted benefits in one year, have paid at least 10 contributions 
before claiming benefits in the next year. It is true that since 1934 
the provision of extra days of insurance benefits for claimants 

u The relative importance of the different categories as of December each year 
is indicated in the following table : 

Percentage of applicants 1935 19J6 

With less than 30 contributions in the past 2 years. . . 76.5 79.4 
With benefits exhausted in current year, or unable to 

show 10 contributions since exhaustion of benefits 
in preceding year.. . . . . . .. . .. .. .. .. .. .. .. . .. . .. .. 23.5 20.6 

Not covered by unemployment insurance •........... -
Disqualified for benefits •.. . . • • • . . . . . . . . . . . . • • . . . • . . -
Requesting supplementation of benefits •. . . . . . . . . . . . . -

• No cases until after April 1937. 

SOMrc11: UAB Report, 1936, p. 55; 1937, pp. 186·87; 1938, p. 59. 

1937 1938 

77.5 70.0 

16.5 23.0 
4.1 3.5 
0.9 1.3 
1.0 2.3 
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with a good record of employment has prevented the insurance 
system from catering solely to the short-term unemployed.25 But 
a comparison of the reported duration of unemployment suffered 
by the members of the two groups reveals a very real difference 
in employment experience. A direct comparison is available only 
for November 14, 1938. It indicates clearly that the insurance 
system carried mainly the short-term unemployed, while the assis
tance system was responsible for the bulk of those unemployed 
for 6 months or longer, and for practically 90 per cent of those 
unemployed for more than 12 months: 

Period of registered 
unemployment as of Insurance 
November 14, 1938 • claimants 

Less than 3 months. . . . . . . . . . . . 927,854 
3 but less than 6 months ..•.... 110,489 
6 but less than 12 months....... 62,833 
12 months or over. .. .. . .. • . . . . 30,107 

Assistance 
applicants 

156,333 
55,201 
88,714 

248,280 
• This is the only occasion on which the count taken by the Board and the Ministry 

of Labour referred to the same day. On three other occasions (May 1935, June 1936, 
and December 1937), the counts were made on dates between 1 and 14 days apart. If 
it be assumed that these were nearly enough simultaneous to justify comparison, it can 
be stated that in these years the insurance system carried between 82.5 and 85.2 per cent 
of all applicants unemployed less than 3 months; between 52.0 and 61.6 per cent of those 
unemployed 3 months but less than 6; between 25.0 and 34.8 per cent of those unemployed 
between 6 and 12 months, and only from 5.8 to 11.0 per cent of those out of work more 
than 12 months. (Ministry of Labour Gaulle, June 1935, p. 229; July 1936, p. 260; 
January 1938, p. 26; UAB RepMt, 1937, p. iO) 

Sot4rces: Ministry of Labour Ga.relte, December 1938, p. 484; UAB Report, 1938, p. 65. 

The differing clientdes of the two systems can also be shown 
in another way. In November 1938, whereas 82.0 per cent of 
the insurance claimants had been out of work less than 3 months, 
and only 2.7 per cent 12 months or more, 45.3 per cent of the as
sistance applicants had been unemployed for this long period, and 
only 28.5 per cent of them for less than 3 months. 

The persons subject to the Board's jurisdiction are also in spe
cial need of measures for the improvement of their condition 
". . . with a view to their being in all respects fit for . . . return 
to regular employment," because such a large proportion of them 
are older men. In November 1937, 48.0 per cent of the male 
applicants were over 45; 26.5 per cent were between 55 and 64.za 

&a A special return for June 8, 1936 showed that of all benefit recipients, 9.6 per 
cent had been continuously unemployed for 6 months or more, 4.7 per cent for 
9 months or more, and 2.6 per cent for 12 months or more. (UISC, Finartcial 
Rtport, 1936, p. 20) 

ze UAB Report, 1937, p. 71. The corresponding percentages for selected dates 
in other years were (for men and women): 1935, 4().7 and 20.7; 1936, 45.7 and 
24.3; 1938 (men only), 49.7 and 27.9. (UAB Report, 1935, p. 80· 1936 p. 61· 
1938, p. 65) • • • 
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These age distributions contrast sharply with those of insurance 
claimants, 32.1 per cent of male claimants being over 45, and only 
15.1 per cent between 55 and 65. On the other hand, 21.6 per 
cent of the male insurance claimants were under 25, as compared 
to 9.3 per cent of the assistance applicants.21 

By and large, therefore, the line between insurance and assis~ 
tance separates those who have been unemployed for a relatively 
long period and those who are in the older age groups from the 
short~period unemployed and the relatively younger workers. The 
needs of the two groups can thus be said to differ in two impor~ 
tant respects. On the one hand, payment of a fixed sum only 
loosely related to needs may be appropriate for the short-period 
unemployed who may be expected to have some small resources. 
And the risk run by the community in contributing toward pay
ments to workers who in some cases may not be in need is re
duced by the limitation on duration. On the other hand, the segre
gation of the group that is older and suffering from prolonged 
unemployment makes it possible to apply to them special measures 
for reconditioning, retraining or for providing permanent occu
pation outside the normal employment market, which would be 
inappropriate and uneconomical for the group whose prospects 
of reabsorption in their normal employment are greater because 
of their lower age and more recent employment. 

From this point of view it may be said that, with one exception, 
the division of the unemployed into two major categories is ra-

u Ministry of Labour Casette, January 1938, p. 8. This is the only date on 
which direct age comparisons are available. Counts made in other years show 
only the age distribution of insurance and assistance applicants together. A com
parison of the combined groups with the recipients of assistance alone reinforces 
the conclusion that in the clientele of the Board older persons constitute a sub
stantial proportion : 

1935 
Age groups Insurance and Assistance 

(men and women) assistance alone 

l'nder 25 ...... 21.6 11.4 
25-34 .. .. .. .. .. 26.6 26.4 
35-44 .......... 19.3 21.5 
45-54 .......... 172 20.0 
55-64 .......... 15.3 20.7 

1936 
Insurance and Assistance 

assistance alone 
18.8 9.7 
25.2 22.7 
202 21.9 
182 21.4 
17.7 24.3 

Sqvrces: UAB Re/>Of1, 1935, p. 80; 1936, p. 201. Ministry of 
Labour Gazette, July 1935, p. 248; December 1936, p. 442. 
For 1935 the combined figures relate to a date in May, 
wbereaa the assistance lig-ures relate to April. 
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tionally defensible.28 The exception arises from the payment of 
extra days of insurance benefits to a small percentage of workers 
with a favorable past record of continuous employment, which 
keeps within the insurance system some workers for whom the 
type of treatment available under the assistance system would 
seem to be more appropriate. This anomaly can be explained only 
by the persistence of the view that insurance is a definitely pref
erential system of relief from the point of view of the unem
ployed, 29 despite the very great improvements that have been 
effected in the alternative or supplementary system since 1920, 
coupled with a belief that the man who has been in regular em
ployment in the past is in some way more deserving than the 
man who has had relatively little continuous employment. 

THE EXTENT OF } URISDICTIONAL DISPUTES 

Responsibility for maintaining the unemployed since 1934 has 
been divided, although very unequally, between the locally sup
ported public assistance authorities on the one hand, and the cen
trally financed insurance and assistance authorities on the other. 
Certain clarifying provisions of the Act of 1934 minimized the 
possibility of friction between the responsible authorities. As al
ready pointed out, the law provides that public assistance authori
ties may not supplement unemployment assistance allowances, nor 
since 1937, insurance benefits. And where the public assistance 
authorities grant relief to assistance applicants, pending the deter
mination of their status or in an emergency, they are reimbursed 
out of any allowances subsequently payable.S0 There is, however, 
some evidence that in certain areas public assistance authorities 
have, in cases in which recipients of outdoor relief share a home 
with recipients of assistance, reduced their payments to the 

21 It should be noted that this chapter ~eeks only to inquire how far the formal 
division of the unemployed between the insurance and the assistance systems is 
logically defensible in view of the provision that each system is legally able to 
make. The ext~t to "!·hich the two administ~ations have utilized their powers 
to the full, and m particular the extent to which the Board has carried out its 
mandate to provide for the welfare (other than maintenance) of its clients will 
be discussed in Chapter IX. ' 

at Cf. L'lSC FiMt~.cial Rrporl, December 1935, pp. 15-16. 
so The amount of the retmbursement cannot exceed the amount of the allow

ance which would have been gTanted by the Board. Disputes regarding this 
amount are referred to the appeals tribunals. 
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former on the ground that the higher unemployment assistance 
allowances make public assistance payments less necessary.31 

In general, questions regarding the responsibility of either 
group of authorities for individual cases have created little fric
tion.82 Difficulties have most frequently arisen in connection with 
the determination of the applicant's "normal occupation," for, es
pecially since the Second Appointed Day (April 1, 1937), this 
has been crucial in determining whether the Board or the local 
assistance authorities were financially responsible for a given ap
plicant. Until that date all applicants to the Board were persons • 
who had at some time been insured under the unemployment 
insurance acts, and, with negligible exceptions, all these employ
ments were also covered under old age insurance. 88 Persons who 
could show 30 unemployment insurance contributions at any time 
were obviously clients of the Board, unless known facts sug
gested that insurable employment had been definitely abandoned. 
But the fewer the contributions paid, the more doubtful it would 
be whether a person's normal employment was in fact employ
ment within the scope of old age insurance. 

During 1935 and 1936 such cases were relatively few. But 
after April 1937, when the Board assumed responsibility for the 

a1 Cf. Utlempl();vment Assistance i11 Liverpool, p. 47. This practice involves, 
of course, a change in the concept of the "household" previously adopted by 
public assistance authorities. And, as the Liverpool committee pointed out, the 
problem would be less serious if the scope of the unemployment assistance system 
were amended to include all able-bodied unemployed persons and their dependents. 

s2 Thus, the eligibility qualifications based on age give rise to relatively few 
disputes. Disputed cases would arise only where the age given by the applicant 
fell very close to one or other of the legal limits. But, as the Ministry of Labour 
had already verified the ages of claimants to insurance benefits who were 
alleged to be less than 23 or more than 62 years of age, arrangements were made 
for making these data available to the Board, which thus readily secured informa
tion regarding a large majority of its applicants. (In 1938 about 97 per cent of 
the Board's applicants held unemployment insurance books [UAB Rep01't, 1938, 
p. 59].) Verification of the age of applicants approaching the upper age limit 
and not previously covered by the insurance system at any time was secured from 
the departments responsible for the old age insurance system, which had in any 
case to make the verification for their own purposes. In the case of young 
applicants, verification through birth certificates was a minor problem. 

In fact, disputes regarding decision of scope on the basis of age have been 
insignificant. In the first four years of the Board's activity, only 39 cases of this 
kind came before an appeals tribunal, and in 26 of these the Board's decision was 
upheld. (UAB Rep01't, 1935, p. 302; 1936, p. 44; 1937, p. 195; 1938, p. 43) 

sa Section 36 (3) of the 1934 Act provided that questions as to whether any 
employment was one covered by old age insurance were to be referred to the 
Minister of Health, whose decision was final. 
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abl;-bodied unemployed who had hitherto been provided for by 
the public assistance authorities, no relatively automatic criterion 
for determining whether an applicant was a person normally cov
ered by old age insurance (in the wide interpretation given to that 
condition, described earlier in this chapter) was available. By defi
nition the new group of applicants, numbering some 138,000, 
hq.d been unable to show 30 weeks of insurable employment under 
unemployment insurance at any time or 8 weeks in the past 2 
years, and each case had to be judged on its merits. Decisions 
,pn scope were made in the first instance by the officers of the 
Board, but appeals could be taken by the applicant or the public 
assistance authority financially affected to the appeals tribunal, 
which, however, was composed of members appointed by the 
Board or by the Ministry of Labour. Thus, superficially at least, 
the danger was very real that the judgment as to what was to be 
regarded as a man's "normal" occupation would be made by the 
party interested in evading financial responsibility. Representa
tives of the Board have argued that the appeals machinery was 
an effective safeguard, as the final decision lay in the hands of 
the chairman who, although appointed by the Ministry of Labour, 
was a local man selected for his local standing and knowledge, 
and as a ratepayer could be relied upon not to be unduly sympa
thetic to attempts by the Board to evade financial responsibility 
by declaring applicants out of scope. In fact, in the majority of 
cases, the chairmen have affirmed the Board's rulings on appeals." 

After the Second Appointed Day, the question was actively de
bated whether the Board was refusing in an undue proportion of 
cases to accept former public assistance cases. During 1937, of 
138,442 former public assistance cases, the Board held 90,541 to 
be within scope.85 Opinions differed as to the reasons for the 
rejection of the remaining 48,000. The county public assistance 

"Tht' total number, and the results, of appeals involving the claimant's 
"normal occuJ>ation" were as follows : 

Total 
1935 . .. .. 13 
1936 • .. .. 63 
1937 ..... 13,823 
1938 .. . . • 8,458 

In scope 

5 
12 

3,121 
1,831 

Out of scope 

8 
51 

10,702 
6,627 

Sow.rt"ts: UAB Ri'l>ort, 1935, p. 302; 1936, 
p. 44; 1937, p. 195; 1938, p. 43. 

3 !· C.\B Rtport, 1937, pp. 28-29. 
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authorities charged the Board with administering the Act more 
rigidly than was intended by Parliament.36 On the other hand, 
a survey conducted by the County Public Assistance Officers So
ciety in 1937 suggested that, apart from a few individual areas, 
the decisions of the Board were regarded as reasonable in view 
of the limitations laid down in the Act. Interviews in 1937 with 
public assistance officials of some of the larger cities and with 
other experts confirmed the view that the failure of the Board to 
take over more public assistance clients was due rather to the 
wording of the Act than to an administrative policy designed to 
evade financial responsibility. 

No small part of the dissatisfaction expressed by certain local 
authorities has been attributable to expectations created in 1934 
regarding the financial relief they might anticipate. In July of 
that year, the Ministry of Health issued Circular 1423 regard
ing the tests of normal occupation for the purpose of determining 
the contributions which at that time it was expected local authori
ties would make toward the. expenses of the Board. It was then 
suggested that, generally speaking, the last occupation in which a 
person was engaged should be regarded as his normal occupation, 
and that an underlying principle was that a person could not lose 
his normal occupation merely by unemployment. The. officers of 
the Board, however, in dealing with cases in 1937 generally took 
the narrower view that, unless an applicant's industrial record 
showed that he had in recent years had work in an insurable em
ployment for what was considered in all the circumstances a rea
sonable period, he could not be regarded as satisfying the require
ments of the Act. Thus local authorities as a whole had some 
reason for dissatisfaction in that the determination of the sums 
payable by them toward the expenses of the Board was based 
upon the assumption that a larger group of persons would be 
transferred to the Board than proved to be the case in 1937.31 

Jurisdictional disputes between the insurance authorities and 
those responsible for unemployment assistance or public assistance 

36 Letter to the author from the Secretary of the County Councils Association, 
March 16, 1938. 

sr Some observers have suggested that the disappointment experienced in 1937 
may also ·have been due to the fact that unemployment was less severe in that 
year, and therefore the numbers transferred were lower than might have been 
anticipated in 1934. 
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are even less likely to arise, since the question of eligibility for 
insurance benefits is largely determined by the objective criterion 
of the payment of a specified number of contributions. The op
portunity for the exercise of discretionary judgments arises only 
in regard to disallowance of benefits for conduct such as refusal 
of suitable work or participation in a labor dispute. And here 
the prestige of the courts of referees and of the Umpire, and the 
gradual evolution of a large body of case law, reduce the prob
ability that either the Unemployment Assistance Board or the 
public assistance authorities would challenge decisions in indi
vidual cases on the ground that the insurance administrators 
were influenced by a desire to divest themselves of financial 
responsibility. 

DuAL ORGANIZATION AND OvERLAPPING OF FuNcTIONS 

Unemployment Assistance and the Local Assistance 
and Welfare Authorities 

The formal administrative arrangements between the officers of 
the Board and the local authorities concerned with social ser
vices appear in general to have worked smoothly. As already 
pointed out, the public assistance authorities cannot aid persons 
whose needs have been taken into account in the determination of 
an allowance from the Board. As early as 1935, it was arranged 
that officers of local authorities could ascertain on request the 
position of any person in relation to the Board and should in turn 
inform the Board's officers of any relief issued to applicants. In 
many areas the local officers cooperate informally on common 
problems, such as the elimination of cases of duplicate relief and 
assistance, questions of scope, and cases .where recipients of pub
lic assistance and unemployment allowances are living in the same 
household. 88 

A measure of cooperation in regard to more general matters 
of policy is also secured through the advisory committees of the 
Board whose members include, by definition, persons with ex
perience in public assistance and public health administration, 
nominated by the local county and county borough councils. 
Finally, the Board has set up a consultative committee, attended 

18 (f. London County Council, A,.,.,uJI Rt~orl, 1917, Vol. I, p. 30. 
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by representatives of the local public assistance administrators, 
which discusses questions of procedure arising from the various 
administrative contacts between the Board and the services pro
vided by local authorities. 

Nevertheless, in spite of these administrative arrangements, 
problems of overlapping and duality of authority inevitably arise 
because of the instructions given to the Board to assist and pro
mote the welfare of persons in need because of unemployment and 
their dependent households, coupled with the broad manner in 
which the Board has admittedly interpreted this mandate. 89 The 
law limits its activities in only one respect: it may not grant relief 
arising out of medical needs,40 and the powers or duties of local 
authorities in relation thereto and to burials, mental and bodily 
health .and education were expressly preserved. But the line be
tween drugs, which are admittedly outside the Board's responsi
bility, and special nourishment, the cost of which it is permitted 
to meet, is not, of course, always easy to draw. Toward the end 
of 1935, the Board adopted a classification drawn up by an ad
visory committee created by 'the Minister of Health in connection 
with prescriptions under the National Health Insurance Acts.'1 

From the first, however, the Board has granted additional allow
ances to meet the cost of extra or special food upon a medical cer
tificate, under its general policy of meeting special circumstances. 
Moreover, the discretionary power to avoid hardship in individual 
cases by making additional grants to meet exceptional needs and 
special circumstances has been (as will be shown below) very 
widely used. Allowances have been increased among other pur
poses to provide extra clothing for children attending secondary 
schools, boots for necessitous elementary school children, and 
traveling expenses of nursing mothers to and from hospitals. But 
this wide interpretation of provision for the welfare of its clients 
raises difficult problems in view of the fact that the local authorities 

as "From the beginning, the Board has regarded as one of its important duties 
a progressive attempt to bring to bear upon a household in need through tmem· 
ployment all the help that the social services, both statutory and voltmtary, can 
supply." (UAB Repart, 1935, p. 16) 

•o This definition includes medical and surgical attendance, nursing, and the 
supply of medicines and surgical appliances, as well as institutional treatment. 
Section 38 ( 4) and 54 ( 1) of the 1934 Act. 

u UAB Repart, 1935, p. 68. 
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also have powers, and in some cases duties, to provide similar 
services. In this sense the broad mandate given to the Board may 
be said to represent a reversal of the general policy which has gov
erned British social service legislation for the last three decades, 
and especially since the Local Government Act of 1929 . .: 

The policy had involved the creation of special administrations 
for the provision of services to meet special needs common to 
many sections of the population, whether or not technically desti
tute. Thus local authorities have powers under the maternal and 
child wei fare and tuberculosis legislation to provide extra nourish
ment as well as medical treatment, and the provision of milk for 
mothers and infants under the former service (either free or at 
a nominal charge) is fairly widespread. Public assistance authori
ties are responsible for the provision of medical treatment and 
hospitalization of needy persons. Similarly, local education 
authorities are empowered in England, and compelled in Scotland, 
to provide school meals where these are necessary to ensure that 
children attending elementary schools shall not be unable, owing 
to lack of food, to profit from the educational service. Here again, 
there is in England considerable variation in the extent to which 
the localities have exercised their powers,«• and in the basis of 
payment and principles on which the recipients of the service are 
selected. Local authorities also have powers to provide boots and 
clothing for school children. 

The Board has adopted the general principle that, in so far as 
the special requirements of its applicants can be satisfied by a 
public assistance authority in the normal exercise of its powers, 
they should be dealt with in that manner, but where there is failure 
to act, the Board accepts responsibility!• Yet the Board clearly 

u Cf. U Mmployment Assistance i11 Lit•trPool, p. 39: "If ... the Board is to 
satisfy oil the wants of the unemployed (except medical needs), the conclusion 
cannot be escaped that something like the old general destitution authority bas 
ba-n brought into existence again, and that the developments of the last three 
re1rs have amounted to nothing more or less than a 're-integration' of the old 
Poor Law, so far, at least, as the clients of the Board are concerned." This 
re-integration was carried one stage further in 1940 by a new responsibility 
giv(~ to the Board to suppl~nt both contributory and non-contributory 
pens10ns to aged persons. S1gruficantly also, the name of the Board was simul
tan('Ously changed from t:'nernployment Assistance Board to Assistance Board. 

*' A sun•ey conducted by the Board in 1938 indicated that of the 422 ()()() school 
children in applicants' households, 24 per cent received free milk. S per cent 
receh·ed free food, and 8 per cent recei\-ed both. (UAB RtpOf"t, 1938 p. ~) 

u Cf. L'rvmployMnll Assistattet i11 Liwrpool, p. 7. ' 
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faces a dilemma because not all local authorities have availed them
selves of their powers, while the criterion of a "necessitous case" 
varies greatly among local authorities and often differs from that 
of the Board.45 The grant of allowances to cover these needs where 
they are not locally provided for involves a direct contribution from 
central funds to local services,48 and is an incentive to local authori
ties to refrain from exercising functions which they have in the 
past fulfilled, or which the general policy expressed in the pre
vailing social legislation (other than the Unemployment Act of 
1934) intended they should carry out. On the other hand, failure 
to grant allowances covering these needs exposes the Board to 
criticism for failing to provide adequately for the welfare of its 
clients in areas where the local authority is unwilling or financially 
unable to exercise its statutory powers, and more generally to the 
charge that it is attempting to evade financial responsibilities which 
the Act of 1934 clearly laid upon the central government. 

In another direction also, the existence of an organization deal
ing with a special category and interpreting its duties as widely 
as the Board has undoubtedly done creates difficulties with other 
administrators of social services, although not of a type that in
volves overlapping. For the Board has encouraged its clients to 
make the fullest possible use of local social services of whose 
existence they were not previously aware, or of which they had 
been reluctant to make full use through misunderstanding.47 On 
occasion, pressure has been brought to bear on clients to avail them
selves of local services. Moreover, it has been a deliberate policy 
of the Board to direct the attention of local advisory committees 
to the nature and adequacy of local facilities in the hope of build-

45 UAB Report, 1937, p. 6; cf. also 1935 pp. 45, 70; and Percy Ford, Incomes, 
Means Tests and Personal Responsibility (London: P. S. King and Son, 1939}, 
pp.l4-23.. . 

*6 Cf. Unemployment Assistance in Liverpool, p. 12: "Grants [for clothing 
for children at secondary schools] ••. seem to be a very direct contribution to 
the education service and barely justifiable on the general grounds of family 
hardship." "It cannot be gainsaid that the Board makes a considerable contribu
tion to the Public Health Service." (p. 18) 

•1 In Liverpool the Board's officers advise every applicant with children of 
school age, in whose household there is evidence of straitened circumstances, to 
apply for school meals. (Ibid., p. 11). Quite generally also, the Board has been 
greatly concerned with the housing problems of its clients and has endeavored to 
secure better accommodation for them, often by bringing their situation to the 
attention of the local housing authorities. (Cf. UAB Report, 1935, pp. 70-71; 
1937, pp. 86-93) 
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ing up a public opinion that will encourage local authorities to 
make full use of their enabling powers, or support the Board in 
its action in meeting the deficiencies. ' 8 

From the broad social point of view this action must, of course, 
be regarded as wholly admirable, for it represents merely an at
tempt to secure the objectives which Parliament presumably had 
in mind when passing the enabling legislation. But it is apt to 
create friction between the Board and those local authorities which, 
as a matter of social policy, have made very restricted use of their 
powers, and in areas where the financial situation obviously pro· 
hibits further local commitments it cannot be expected to produce. 
results. 

Strangely enough, the one condition laid down by the law to 
limit the scope of the Board's activities, namely, the prohibition 
of provision of medical care, has seriously impeded the Board from 
adequately carrying out its duty to promote the welfare of persons 
in need because of unemployment and to reestablish their condition 
"with a view to their being in all respects fit for entry into or 
return to regular employment." For, despite the existence of a 
long·established health insurance system, ill health appears to be 
a serious barrier to the re-employment or rehabilitation of many 
of the Board's applicants.'9 Dental and optical defects, to which 
reference is very frequently made in the reports of officers of the 
Board, are among the more remediable of these causes of ill health, 
but are unfortunately not automatically provided for as part of 
the standard benefits of the health insurance system.50 And in any 

•• Cf. Ibid., 1937, p. 52. 
" The special inquiry in 1938 into the condition of applicants 30 years of age 

and under revealed that from 8 to 9 per cent were suffering from mental or 
physical defects that seriously impaired their employability, and that in a quarter 
of these the defect was of a dental, optical, or other character that appeared to 
be remediable. During the same year, 22 per cent of the Board's clients who had 
applied. for entry to training courses were rejected on medical grounds. 

In hts February 1936 report the English Commissioner for the Special Areas 
stated that, "The percentage of rejections on medical grounds for the Juvenile 
Transfer Centres and for the Men's Instructional Centres is alarmingly high." 
.~P· 71) In 1938, the Board reported .that, among its older women applicants, 
Bad eyes and bad teeth are constant mmor defects but heart trouble, rheumatism 

and more serious organic complaints are, unfortunately, common." (UAB 
Rtpo,.t, 1938, p. 35) The prevalence of minor optical and dental defects, and 
a low standard of health and energy among young women applicants were also 
"a cau~e for anxiety" to the Board. (Ibid., p. 37) 

10 They are. however, available in the form of additional benefits provided by 
appro\'ed societies which have surpluses. 

14 
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case, some 28 per cent of the Board's applicants have no panel 
doctor.51 

The Board has attempted to remedy these conditions by advising 
applicants to apply to their approved societies (which locally ad
minister health insurance) where facilities are available, and by 
approaching local public assistance and public health authorities and 
voluntary organizations. In the case of some of the young appli
cants for training, it has been possible to use the remedial facilities 
provided by the Commissioners for the Special Areas at local 
training centers and in two of the instructional centers. But some 
local authorities are unwilling or unable to cooperate fully, and the 
Board has felt increasingly impelled to draw public attention to 
this serious limitation to its powers to provide for need due to 
unemployment, even when that phrase is relatively narrowly 
interpreted. 52 

In one respect, however, overlapping between the national and 
the local relief systems has been considerably reduced by the post-
1934 arrangements. The extent of the shifts of insured persons 
between the national systems and public assistance has been very 
considerably reduced, especially since the Second Appointed Day, 
as is evident from Table 13. 

TABLE 13. PERCENTAGE OF UNEMPLOYED INSURED PERSONS 
IN RECEIPT OF PUBLIC AssiSTANCE IN GREAT 

BRITAIN, 1934-1938• 

Year March June I September I December 

1934 6.8 6.3 5.6 7.2 
1935 4.9 4.6 4.5 4.8 
1936 4.6 4.5 4.3 4.4 
1937 4.5 0.4 0.3 0.3 
1938 0.3 0.2 0.2 0.3 

• Excluding dependents. 
Sources: Appendix Tables I, col. 7; IV, col. 6; V, col. 6. 

These figures, like similar figures in earlier chapters, consider
ably exaggerate the extent of shifts between systems because the 
English component includes unemployed persons relieved for rea
sons other than unemployment (sickness, etc.) 53 

st Ibid., 1938, p. 67. 
sz Cf. Ibid., 1938, pp. 4, 25-26. . . . 
ss The more detailed breakdown of the Enghsh figures, whtch has been avail-

able since 1937, indicates that for every insured person relieved on account of 
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The extent to which the categorization of the unemployed leads 
to multiple investigation of families cannot unfortunately be de
termined, owing to the Jack of relevant data. The principal reason 
for its existence is undoubtedly the need of dependent families to 
seek medical assistance from the public assistance authorities. But 
this in turn is largely due to the fact that the categorical principle 
has been incompletely applied in another field, for the health in
surance system supplies only limited medical services, does not 
include hospitalization, and provides no treatment at all for the 
dependents of insured persons. Cases of households in which some 
members obtain unemployment allowances while others are sup
ported by public assistance appear to be relativdy few. 54 

U11cmplo:yment Assistance and Unemployment Insurance 

Relations between the Board and the Insurance Division of the 
Ministry of Labour are very close, and cooperation between the 
two bodies appears in general to be harmonious. Initial applica
tions for assistance are made at the local employment exchanges 
of the Ministry of Labour, to which applicants must periodically 
report any changes of circumstances and to satisfy the tests of 
availability for work and to prove continued unemployment.55 

:Moreover, all payments of allowances are made through the local 
offices, which have also the duty of receiving reports of casual 
earnings for the week preceding payment and making the neces
sary adjustments in the weekly payment.56 

In addition, since a significant proportion of the applicants to 
the Board are persons who have exhausted insurance benefits, the 

unemployment there were two relieved for other causes. See Ministry of Health, 
P1-rsons in Receipt of Poor Relief (Etrglcmd a11d Wales), published quarterly. 

6t In 1935 and 1937, income from outdoor relief constituted only 3.1 per cent 
and J.S per cent respectively of the total resources other than unemployment 
assistance possessed by members of the households of Board applicants. (UAB 
Report, 1935, p. 308; 1937, p. 190) 

66 The employment offices report to the Board all cases of voluntary quitting 
or refusal of suitable work. 

56Jn November 1938, an agreement was reached with the Trade Unions 
l:nempl1•yment Insurance Association providing for the payment, in certain 
cases, of allowances through trade unions which are administering unemployment 
insurance benefits. The applicant who desires to take advantage of the scheme 
reports to the exchange to prove continued unemployment, to declare casual 
earnings, and to report changes of circumstances, but the actual payment is 
made through the trade union branch secretary or treasurer, who receives each 
week from the exchange a list of persons to whom payments are due and a check 
for the total sum payable. 
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employment exchanges help insurance beneficiaries to complete an 
assistance application form 10 days before benefits are exhausted, 
and forward this and the man's insurance record to the local unem-

1 ployment assistance office. Furthermore, the employment offices 
furnish the Board's officers information concerning the contribu
tion position, if any, of each new applicant for assistance, as well 
as particulars of his registration for employment. 

These arrangements involve, of course, some additional work 
for the Ministry of Labour, and for this it is compensated out 
of the administrative funds voted to the Board. And, while com
plaints were occasionally made to the author by local office officials 
concerning the new duties involved in the payment of allowances, 57 

there was general satisfaction that the socially unpopular task of 
carrying out the means test was removed from the employment 
offices so they could continue unimpaired their relations with their 
own clients. 

From the point of view of the client, however, the cooperative 
arrangement between the local employment office and the local 
officer of the Board may be less advantageous in some cases. For, 
as the offices of the Board are not situated in the same premises 
as those of the Ministry,58 the applicant may have to visit two 
offices if special questions regarding his application for assistance 
arise or if he is in urgent and immediate need and cannot await a 
visit from an officer of the Board. Since the territories of the 
insurance and the assistance systems are not identical, this may 
involve loss of time and occasionally some confusion. The separa
tion of the local offices of the two systems presumably reflects an 
underlying desire to emphasize the distinction between the two 
services and to protect the employment office from association with 
the means test. Yet it is evident from the above account of the 
division of administrative work between the two groups that they 
are already closely associated,59 and that in the mind of the appli-

51 Although t!te local employment offices have long-established procedures for 
receiving reports of earnings and making necessary deductions from benefit pay
ments, the principles governing the amount to be deducted from allowances were 
more complicated than those governing deductions from insurance benefits, espe
cially during the "standstill" between the First and Second Appointed Days. 

68 For the policy governing the location of Board offices and the delimitation 
of their territories, see UAB Report, 1935, pp. 24-25. 

69 In addition, many of the unemployment assistance appeals tribunals meet in 
Ministry of Labour local offices. 
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cant the distinction between the two must rest rather on the 
existence of the additional step necessary to secure an allowance, 
namely, passage of the means test, than on the geographical separa
tion of administrative offices. 

Some degree of dual organization is also created by the appeals 
machinery in that the tribunals of the Board hear appeals against 
both the amount of the assessment and decisions on scope.60 

Despite the availability of the courts of referees of the insurance 
system, there was a strong case for creating a separate body to 
hear complaints regarding the amount of assistance allowances. 
The courts of referees are selected on a basis which aims to secure 
persons with knowledge of employment practices and, inasmuch 
as many of the issues turn on differences of opinion between 
employers and workers, to reflect both employer and worker view
points. But questions involving the proper assessment of re
sources, and the amounts of allowances involve quite different 
issues. The conflict is then not between worker and employer, but 
between the worker and the community as a whole. The adjudi
cating process does not call so much for a knowledge of industrial 
conditions and employment practices, as for an acquaintance with 
local standards of living and needs, and of the economic and social 
consequences of unduly generous or niggardly allowances. 

But, by the same token, there is reason to doubt whether the 
adjudication of appeals on matters of scope by the chairman of the 
appeals tribunal, rather than by the courts of referees with their 
specialized knowledge, is equally justifiable. Most of the disputed 
scope cases involve determination of the normal occupation of the 
applicant and his availability for and capability of work and, to a 
lesser extent, the existence of labor disputes.61 All these are mat-

60 In fact, 99 per cent of all appeals in 1935 were against the amount of assess
":'ent, ~nd even in 1937, when the Second Appointed Day cases were under con
stderatlon, they represented 61 per cent of all cases. (ibid., 1935, p. 302 · 1937 
p. 194) . . , ' 

II 

J)isputed issues 1935 

l\' ormal occupation . . . . . . . . . 13 
Availahle for work ......... 62 
Capable of work. .. .. .. .. .. . 29 
Labor disputes . . .. .. .. .. .. . 4 
Age ....................... 4 
:\ combination of issues. . . . . 11 

1936 1937 

63 13,823 
233 1,167 
84 1,006 

100 58 
6 7 

43 130 

1938 

8,458 
1,255 

780 
42 
22 

212 
Sotm:u: l'i\B Rtf'twl, 1935, p. ~02; 1936, p. 44; 1937, p. 195; 

1938, p. 43. 
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ters on which the courts of referees have had long experience, and 
in regard to which their membership has peculiar competence. 

It has been asserted that the courts of referees would be unsuit
able bodies to handle the types of cases presented by applicants to 
the Board because they are necessarily more legalistic in their 
interpretation of the eligibility conditions, and would take a more 
narrow view of employability than would be appropriate to the 
clients of the Board.62 It must be recalled, however, that the courts 
of referees under the transitional benefits and transitional pay
ments systems had to handle many cases where the determination 
of employability and the applicant's normal occupation involved 
the use of discretion and judgment rather than the formal appli
cation of technical rules. And where the eligibility requirements 
for insurance and assistance differ sharply, as in the treatment of 
days lost on account of sickness,63 it is difficult not to believe that 
guiding principles could have been provided through written in
structions. Moreover, under the present arrangements there is a 
real danger that there may develop an undesirable divergence 
between the concepts of employability adopted by the Board's 
officers and by the unemployment insurance administrators. As 
already pointed out, the Board has been criticized both for adopt
ing a "legalistic'' interpretation of the "normal employment'' quali
fication, and for accepting within its fold persons of very dubious 
employability. In so far as decisions on scope turn upon the 
question of an applicant's normal occupation and his general 
standing as an employable person, it might be advantageous to 
refer them to an authority with special knowledge of the employ
ment market and one likely to apply criteria less open to condemna
tion for being influenced by financial considerations, or by a desire 
to give the applicant a particular type of assistance. 

Avoidance of overlapping of function is further assured by 
the concentration of placement work for both insurance and assis
tance recipients in the hands of the local employment exchanges. 
Discrimination in placement against assistance clients was seldom 
alleged, officers of the Board being in general inclined to accept 

62 It has been claimed that this would be especially true with regard to workers 
above the age of 45, and to the treatment of days lost on account of sickness and 
accident. 

63 See pp. 174-75. 
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the familiar defense of the employment exchange that assistance 
clients, who are almost by definition the long-period unemployed, 
are "less eligible" from the employers' point of view.6

' 

Satisfactory division of responsibility has, however, been more 
difficult to secure in the training programs, and especially with 
regard to the recruitment of trainees for the instructional centers 
and their subsequent treatment by the placement authorities. 
Although the Board has power to set up its own training centers, 
it decided in its first year to make use of the institutions of the 
Ministry of Labour, the selection of trainees being undertaken 
jointly by the officers of the two organizations. But the recon
ditioning programs have been regarded by the Ministry largely 
as adjuncts to a geographical transference program, while the 
development of training centers has been restricted by the oppor
tunities of placing men on completion of training. The Ministry 
has never seriously attempted to enlist the interest of local com
munities in the training program. It was, therefore, perhaps 
inevitable that the Board, as the authority most largely concerned 
with the welfare of the long-period unemployed, should have been 
acutely aware of the limitations which these policies imposed on 
the expansion of training, and especially reconditioning, centers. 

During 1936 the Board came to believe that the initial recruit
ment by the employment offices was failing to bring forth as many 
trainees as the situation seemed to warrant, and that a more inti
mate approach, such as could be made on an individual basis by 
the Board's officers, would bring better results. It was accordingly 
decided that the Board should take primary responsibility for re
cruiting from among its own applicants trainees for the instruc
tional centers, and the change was made during 1937. Further
more, on representations from the Board, the area of recruitment 
for government training centers, hitherto confined with a few 
exceptions to the depressed areas, was broadened in July 1936 to 
include training in the engineering and building trades for men 
from other areas of heavy unemployment, while by the end of the 

61 It is indeed noteworthy that the two senior officials of the Board asserted 
in 1937 that the setting up of a parallel placement service by the non-insurance 
~ystem would have been "disastrous." The Social Insurance Officer of the Trades 
Cnion Congress alS? expressed the belief that recipients of assistance do not get, 
or feel they are gettmg, any less chance of work than insUI'2Jlce recipients except 
for the employer's preference for a recently employed man. ' 
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year recruitment for the instructional centers had been extended to 
cover the whole country.65 

During the first years of the new arrangement the Board's 
efforts met with considerable success, and at one time the number 
of applicants exceeded the places available. 66 The different ap· 
proaches to the training and reconditioning problem on the part 
of the two authorities became more marked with the Board's 
growing realization of the necessity of grappling with the social 
problem presented by long continued unemployment. Here again, 
it would seem as if the institutional arrangements for implement· 
ing a broad program that embraces both maintenance and job 
opportunity have not been adequately revised in conformity with 
the major revisions of policy brought about in 1934. As will be 
pointed out in Chapter IX, instructional centers are in the main 
welfare and reconditioning institutions whose utilization should 
be determined less by considerations of the probability of place· 
ment at the end of the 'course, than by the need of the unemployed 
for occupation and physical and moral recuperation. As such, it 
would seem as if they should more logically be under the direction 
and control of the Board, leaving to the Ministry the more techni
cal and expensive types of training provided by the government 
training centers, the number of which might with more justifica· 
tion be conditioned by the possibilities of placing ex-trainees. 

The possibility of overlapping of functions between the unem
ployment assistance and insurance systems arises also out of the 
fact that the former is responsible for the maintenance of per
sons temporarily disqualified for benefit (except for labor dispute 
cases) and that, since April 1937, it has had the duty of main
taining needy insurance claimants during the waiting period and 
of supplementing insurance benefits where these are inadequate 
to meet the needs of the recipient and his dependent household. 
It is here that the weaknesses of the dual national unemployment 
program, to which opponents of this principle have often pointed, 

65 Preference for men from the depressed areas was, however, maintained. 
66 Even in 1937 when, as a result of improved business, the total number of 

presumptively eligible and suitable men for admittance to instructional centers 
who were on the unemployment register dropped from 237,885 in December 1936 
to 192,%2 in December 1937, the number admitted to the instructional centers 
was 20,588, as compared with 20,872 in 1936. (UAB Report, 1937, p. 45) During 
the summer it was found necessary to relax recruiting efforts owing to the 
shortage of acco!!UIIodations. (Ibid., p. 51) 
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are perhaps most apparent. For, on the one hand, if insurance is 
to be regarded as a preferential form of aid from which persons 
may be excluded on account of improper conduct, this penalty 
may be ineffective if the alternative relief system offers payments 
that compare favorably with those available under insurance. 
And, on the other hand, the failure of insurance benefits to cover 
needs for any substantial number of persons raises the ques
tion whether, if the supplementary system has in any case to pro
vide for large numbers, it would not be advantageous to have a 
single system which would avoid dual administration. 

Up to the present it must be conceded that in Great Britain these 
weaknesses have been more apparent than real. This fortunate 
result has been due partly to the nature of the benefits provided by 
the insurance system, and partly because the Unemployment Assis
tance Board in its treatment of insurance claimants who are 
disqualified for benefits, or undergoing waiting periods, or receiv
ing benefits inadequate for their needs, has been fully aware of 
the wider implications of its policy, and in particular of its reper
cussions upon the prestige of the insurance system. Similar con
siderations have also weighed with the Unemployment Insurance 
Statutory Committee in making proposals for changes in insur
ance benefits.6

T 

The extent to which qualified insurance claimants were brought 
in contact with the assistance system on account of the waiting 
period requirement has been small, partly because in 1937 the 
waiting period requirement had been reduced to 3 days. During 
1937, of some 30,000 to 40,000 persons serving the waiting period 
in any week, seldom more than 3,000 applied to the Board for 
assistance. Nor were all these granted allowances, for the Board 
was unwilling to encourage improvidence or unwise spending. 
Hence, except in cases of urgent necessity, allowances were nor
mally granted only to waiting period cases in which the last em
ployment had been of short duration or intermittent, or where 
wages had been exceptionally low. Where there was reason to 

tr The C~mittee stated that one q£ the reasons prompting it to increase 
depe~ent chtldren:s benefits in July 1?35 "was the desire of reducing as much as 
posstble any occ_as1on for supplementing benefit to large families, either by un
employment asststance or by public assistance." (UISC FitUJn.cial Report De-
cember 1935, p. 22; also Ibid., 1937, p. 24) ' 
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believe that the need of the applicant was due to improvidence, 
the allowance was frequently granted in kind. 68 

Cases of supplementation of insurance benefits by unemploy
ment assistance were slightly more important statistically, al
though here too their number was kept low by the fact that insur
ance benefits had steadily approached the maintenance level and 
that benefits were also granted to dependents. Nevertheless, de
spite the fact that the weekly unemployment assistance allowance 
for a man and wife was ls. lower than the corresponding insur
ance benefit for many types of households, the sum payable under 
assistance exceeded those under insurance in certain types of cases. 

In the first place, the dependent children's allowances to recipi
ents of insurance benefits for children below the age of 16 were 
fixed at the uniform sum of 3s., regardless of the age of the child, 
whereas the Board's allowances were increased progressively with 
advancing age (ranging from 3s. for children under 5 years, to 
6s. for dependents up to 18 years of age). In the second place, 
the insurance system provided ·benefits for only one adult depen
dent, whereas no such limitation applied to the Board's allow
ances. In the third place, unlike insurance benefits, allowances 
could be increased in areas where rents were high. Finally, from 
1937 onwards the Board granted additional allowances during 
winter months.69 Hence, households with several children above 
the age of 5, or with more than one adult dependent, or living in 
high rent areas, were likely to find that the cash income obtainable 
from the Board would exceed the insurance benefit. Despite these 
differences, however, up to 1939 less than one per cent of all 
recipients of insurance (including both the general and the agri
cultural schemes) drew allowances in supplementation of bene
fits, while in 1939, the percentage rose only to 1.5.70 

68 UAB Report, 1937, pp. 31-32; 1938, pp. 20-21. During 1938, 186,000 appli
cations for maintenance during waiting periods were received, and over 120,000 
granted. (Ibid., p. 60) 

as In practice, the bulk of the supplementation resulted from the second and 
tl1ird of these facts, a situation which explains why the major part of the supple
mentation cases occurred in London, a high rent area. 

ro Since the Second Appointed Day, the number of cases of supplementation 
at any given time have increased from 2,341 (June 21, 1937) to 14,343 (March 13, 
1939). (:Ministry of Labour Gazette, monthly table entitled "Applicants for 
Insurance Benefits and Unemployment Allowances") 
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By no means all those who stood to gain by applying to the 
Board did in fact do so. Dislike of submitting to the means test 
was apparently sufficiently strong. Indeed, this fact suggests that 
the major justification for the insurance type of benefits is still 
valid. Many of the unemployed preferred a less adequate sum 
payable as a right, to the larger allowance which might have been 
received, but only after undergoing a test of need with consequent 
loss of privacy.11 No doubt also many insurance beneficiaries, 
being by definition the short-term unemployed, were likely to an
ticipate speedy reabsorption into employment and to feel there
fore it was not worth while to seek supplementation for a short 
period. Moreover, the Board attempted to keep down the number 
of claims by refusing to supplement during an initial period of 
three or four weeks after a substantial period of work, or where 
the difference between insurance benefit and assistance allowance 
was not large. 72 

The payment of allowances to persons temporarily disqualified 
for insurance benefits because of refusal of suitable work, dis· 
missal for misconduct, or voluntary quitting without just cause 
has presented somewhat greater difficulties. However, the num
ber of cases, although tending to increase from year to year, has 
never exceeded 0.8 per cent of all beneficiaries (or 7,529 persons 
in March 1939).73 Believing that "it would obviously be against 
public policy to grant an allowance of such an amount or under 
such conditions as to make the suspension from benefit a matter 
of indifference to the applicant," 14 the Board has attempted to 
apply the principle that in general the allowance should be at least 
2s. below the benefit rate. This was likely to be almost auto
matically the case in regard to persons with available resources, 
or single men living in lodgings. But for other groups the proba
bility that the normal allowance would be equal to or even above 

t the benefit rate was considerable. Where the reduction would 
not involve undue hardship (the period of disqualification would 
at most last a few weeks), allowances were to be adjusted so as 

n For the effects of the assessment of the earnings of working members of the 
household upon tlus attitude toward the means test, however, see Chapter IX. 

u The average supplementary allowance was just over 8s. weekly by the end 
of 1937, and 7s. 9d. by the end of 1938. (L'AB Report, 1938, p. 61) 

a Ministry of Labour Gauttt. 
"UAB Report, 1938, p. 21. 
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to produce a result of 2s. less than the insurance benefit rate, al
though where the benefit rate was 35s. or more a further reduc
tion of ls. or ls. 6d. was in order. Finally, in those cases where 
reductions could not be made without hardship, officers of the 
Board were directed to pay in kind at least half of the excess of 
the allowance above rent. Occasionally the allowance is paid to 
the wife, while in 1938 a few individuals were required to attend 
a work center. 75 

Unemploymellt lusJtrance and Assistance Authorities 
and the Special Areas Commissioners 

The appointment of the two Special Areas Commissioners as 
semi-independent authorities, with seemingly wide power to pro
mote the economic development and social improvement of these 
areas, gave rise to new problems of coordination of policy and 
new possibilities of overlapping of function. In fact, however, 
the activities of the new bodies were considerably limited by legal 
decisions ard in other ways, so that the problem of proper coordi
nation diet not assume serious proportions. 

The Minister of Labour assured Parliament that, although in
dependent, "of course the Commissioners will be responsible 
through me to Parliament for broad policy." Despite this fact, 
however, the government spokesmen insisted that the independent 
position of the Commissioners would enable them to carry through 
experiments on a large scale which would be impossible if they 
had to "go through the elaborate procedure of Government De
partments." 78 It soon appeared that these two policies were in
compatible. In fact, the necessity of seeking the Minister's sanc
tion for all main lines of policy made "the Commissioner as much 
subject to orthodox financial control as any Government Depart
ment. Whilst they may not hamper the freedom and initiative of 
the Commissioner so far as making proposals is concerned, they 
do result iii restricting his powers to carry these proposals into 
effect." 77 

n Iftid., pp. 21, 48. 
reStatements of the Minister of Labour and the Parliamentary Secretary to 

the Ministry of Labour in the House of Commons. (HaiiSard, November 14, 
1934, p. 2102, and November 15, 1934, p. 22%) 

"Report of the Commissioner for the Special Areas (E11gland and Wales}, 
(Cmd. 4957, 1935}, p. 6. 
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In another way also, coordination of policy was achieved, al
though at the expense of limiting the activities of the Commis
sioners. For, with the exception of the small holdings projects 
discussed in Chapter IX, the latter were forbidden to supplement 
specific grants made or offered by a government department, nor 
could they offer to a local authority a grant for any service for 
which a .;pecific grant was payable by any government depart
ment. And the word "payable" was interpreted broadly to mean 
a grant which a department had power to make, but chose either 
generally or in a particular instance not to make. Thus not only 
were the activities of the Commissioners severely restricted, but 
it became necessary to consult with every department likely to 
be affected by the Commissioners' proposals. The inevitable delay 
attendant upon this situation was to some extent mitigated in 
England and \Vales in 1938 by the appointment of an inter
departmental coordinating committee. 78 In the previous year the 
activities of the two national commissioners had been more closely 
coordinated by the appointment of a representative of the Scot
tish Special Areas Commissioner to hold fortnightly consultations 
with the English body. 

Overlapping of function was also to a large extent eliminated 
by the internal organization of the Special Areas Commissioners' 
offices. The English body divided its work among four divi
sions, each headed by an official drawn from the ministry with 
whose work that section of the Commissioner's activities was 
most closely allied.79 

Finally, since the Commissioners were in agreement with the 
government's general policy of refusing to assist relief schemes 
designed solely to give employment, the main possibility for over
lapping of function arose from their wide powers to provide for 
the social improvement of the special areas and for training and 
geographical transference. Friction was avoided so far as the 
transference work was concerned by a self-effacing attitude on 
the part of the Special Areas Commissioners who were prepared 
to recognize the special competence and experience of the Minis-

" Ibid., 1937 (Cmd. 5595), p. 8. 
" :rhus, the division responsible for administe~ng aid to local services, 

housmg, and health measures was headed by a semor officer detailed from the 
~I inistry of Health; that concerned with the trading estates and the development 
of industry was headed by an officer from the Board of Trade. 
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try of Labour in this field, and confined their activities to assist
ing financially certain private and voluntary enterprises which 
afforded training and good prospects of placement and to promot
ing schemes for settling the unemployed on the land. Conflict over 
the promotion of physical training courses was avoided by a ter
ritorial division of responsibility. The Commissioners financed 
programs in the special areas, but left their administration to the 
ministry which gave financial aid only to courses outside the spe
cial areas. 

Nor has the development of the Commissioners' social welfare 
program as yet led to any serious overlapping with the functions 
of the Unemployment Assistance Board. This is partly because 
the Board's own welfare program is still not fully developed, but 
any serious expansion of this part of its program would indicate 
the desirability of transferring the Commissioners' powers to the 
Board.80 Against this advantage of administrative simplicity, 
however, must be set the social disadvantage that would result 
from the fact that the Board's activities are restricted to measures 
affecting the unemployed. In· areas that have suffered from pro
longed depression, the need for wei fare services, occupational 
activities, and social amenities is not confined to the unemployed 
alone. 

CoNCLUSION 

It must be admitted that many of the problems raised by the 
attempt to treat the unemployed as a separate group for the pur
poses of maintenance and ameliorative treatment have arisen in 
Great Britain in a less acute form than a priori reasoning might 
have suggested. It is true that the separation has not been com
pletely achieved and that there is still a small group of persons 
seeking wage earning employment who are not covered by the 
insurance -and assistance systems. But jurisdictional disputes as 
to responsibility for the maintenance of given individuals are rela
tively rare, and would be still further reduced if coverage of 
unemployment assistance were extended to embrace all the unem-

so The original legislation appointing the Commissioners had indeed provided 
that certain powers should be transferred to the Board on the expiry of the 
Commissioners' appointment. 
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played and not merely persons covered by the old age and sur
vivors insurance plan. 

The further subdivision of the unemployed into insurance 
claimants and assistance applicants, which is now based largely 
upon the duration of unemployment, appears to correspond to a 
very real difference in both the economic characteristics and the 
economic and social needs of the two groups.81 

Overlapping between the special unemployment measures and 
general relief has been greatly reduced, and since the Second Ap
pointed Day the number of insured persons receiving public assis
tance has fallen to less than one per cent of the insured unem
ployed, while overlapping on account of supplementation has com
pletely disappeared. 

The division of functions and responsibility between the unem
ployment insurance and assistance systems still gives rise to some 
unsolved problems. Use of the public employment offices as the 
common agency for reporting continuity of unemployment, for 
placement, and for making payments is an obvious convenience. 
But the geographical separation of these from the area offices of 
the unemployment assistance system, which administer the means 
tt'st, while reflecting a desire to preserve the insurance administra
tion from any contamination by the unpopular test and unpleasant 
associations with a procedure still to some extent reminiscent of 
the poor law, has certain disadvantages from the point of view of 
the client. Furthermore, while the use of the appeals tribunals 
of the assistance system for deciding appeals on determinations 
of need seems functionally defensible, their use for determining 
appeals concerning scope, which involve the occupational and em· 
ployment history of applicants, seems to be an unnecessary failure 
to make use of the experience of the courts of referees of the 
insurance system, and to involve dual administrative mechanisms. 
It would also seem that responsibility for the conduct of the in
structional centers should be vested in the Unemployment Assis
tance Board rather than the Ministry of Labour. Some degree of 
O\'erlapping between the insurance and assistance systems arises 

81 The extent to which use has been made of the powers given to the 'Cnem
ployment Assistance Board to provide fully for the special needs of its clientele 
will be discussed in Chapter IX. 
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because of supplementation of insurance benefits by assistance al
lowances, and because insurance claimants serving a waiting period 
or undergoing penalty disallowances for reasons other than the 
existence of a labor dispute, must seek aid from the Board if in 
need. But here too the statistical significance of overlapping is 
extremely small, and appears unlikely to assume serious propor
tions so long as the Board applies its present policies, and so long 
as British workers persist in the belief that receipt of a slightly 
smaller sum if given as a right is preferable to a possibly larger 
sum obtained by undergoing a means test. 

Finally, in view of the mutual interaction of the levels of insur
ance benefits and assistance allowances, and of the extent to which 
the policies of the one system affect the other, it is perhaps unfor
tunate that policy control is vested in two financially independent 
agencies. But here too the consequences have been less serious 
than might have been anticipated because of a recognition of this 
fact on the part of the Unemployment Insurance Statutory Com
mittee and the Unemployment Assistance Board, because of a 
high degree of consultation arid cooperation between the ranking 
officials of the two agencies, and finally because in fact, if not in 
theory, the Ministry of Labour is regarded by Parliament as 
being responsible for both the insurance and the assistance 
systems.82 

In any case, discussion of the problems created by the unem
ployment assistance system must take account of the fact that 
categorization of dependency is a policy that has been increasingly 
and deliberately adopted in Great Britain since 1908. The aged, 
the sick, the blind, the widowed, the orphaned, and the unem
ployed had all been treated as separate categories by the national 
government and provided in varying degree with specialized assis
tance long before the 1934 Act extended the group of unemployed 
affected by_categorical assistance. In the case of the unemployed, 
the desirability of categorization was explicitly confirmed by the 
Royal Commission on Unemployment Insurance of 1932, and by 
many local authorities.83 Even services provided by the local 

82 Cf. John D. Millett, The Unemployment Assistance Board. . . 
83 The Commission urged the creation of a special local body to admtmster the 

residual unemployment relief system. Believing that the group affected "cannot 
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authorities to meet needs of a less narrowly economic character 
have been increasingly developed on a categorical basis. A long 
series of enactments has permitted the local authorities to provide 
medical treatment, housing, training, additional nourishment and 
clothing. and these services have normally been administered by 
more or less independent sub~committees of each local authority. 
An impetus to further differentiation of services was given by 
section 5 of the Local Government Act of 1929, which provided 
that all assistance which could lawfully be provided otherwise 
than in the form of general public assistance should be provided 
under the specialized acts as soon as circumstances permitted.s. 

Inevitably this high degree of categorization creates serious 
problems, many of which, owing to the piecemeal manner in which 
the new development has come about, are still imperfectly recog
nized. It is this incomplete application of the categorical prin-

be dealt with satisfactorily by the Public Assistance service as at present 
organised," the Commission urged that "a part of that service ought to be 
specially designed for their needs." (Fi11al Report, p. 279) A special committee 
of the local authority, to be entitled the Unemployment Assistance Committee, 
or a sub-committee of the public assistance committee, was to be set up and 
its functions were to be performed in association with the Ministry of Labour 
instead of with the Ministry of Health which exercised get'leral supervision over 
the local assistance services. The Commission favored th~ creation of a special 
committee as being more likely to develop rapidly the appropriate technique and 
outlook than one which was subject to the same general supervision as other 
forms of public assistance, and believed that it would be administratively more 
convenient for the local organization to reflect the central distinction of functions. 
. This view was echoed by many of the authorities responsible for administering 
public assistance. Thus, the Association of Municipal Corporations, in testifying 
before the Commission, urged that the able-bodied unemployed should be taken 
off puhlic assistance and put in a separate category. (Minutes of Evi<knce, 
p. 540) The London County Council, after the Second Appointed Day, reported 
that, "The loss of the more straightforward (and temporarily destitute) cases 
which have gone over to the Unemployment Assistance Board makes practicable 
a closer concentration on the social problem cases remaining in the able-bodied 
category and on the special difficulties of the aged and the infirm." (Am111al 
Repcwt, 1937, Vol. I, Part II, p. 30) 

"The most important of these acts were the Public Health Act, 1875; the 
Local Government Act, 1888; the Mental Deficiency Act, 1913; the Maternity 
and Child Welfare Act, 1918; the Blind Persons Act, 1920; the Public Health 
(Tuberculosis) Act, 1921; and the Educational Act, 1921. By no means all 
the authorities have as yet followed out this injunction, and it will probably be 
many years before all of them, and in particular the counties, have reduced 
general public assistance to a service dealing only with emergency cases and the 
domiciliary relief of destitution caused by age, sickness, etc., and the institutional 
needs of the infirm. As a result of the Blind Persons Act, 1938, assistance given 
to blind persons by local authorities was deemed to be given exclusively under 
that Act and not under the poor law. 

15 
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ciple, combined with a lack of consistency in the criteria by which 
eligibility for the different services is determined, that occasions 
the most serious problems of overlapping of jurisdiction to which 
the operation of the unemployment assistance system has given 
rise. If the various locally supplied serviCes were equally available 
in all areas and not left in large measure to the decision of the 
localities, if within each area the different eligibility conditions 
were coordinated, and finally if the central government itself com~ 
pleted the application of the categorical principle in the fields 
where it is already introduced (and notably in health insurance), 
then many of the problems to which attention has been drawn in 
this chapter would be even less significant. 

In recent years, and especially since the creation of the Un~ 
employment Assistance Board, there has been a growing recogni~ 
tion of this wider problem. The organization of authorities con
cerned with public assistance,85 associations of public assistance 
and local government officers, 86 and research groups and individ~ 

ss In 1933, at the Public Assistance Conference organized by the County 
Councils Association and the Association of Municipal Corporations on behalf 
of the Public Assistance Authorities, a resolution was adopted calling for a 
revision and codification of "the various enactments under which maintenance, 
nursing, medical and surgical treatment and all like persgnal assistance are 
afforded to necessitous cases ... with the object of finally abolishing the Poor 
Law as such." The Poor Law Amendment Committee of the two Associations, 
to which the problem was referred, reported that the questions of policy involved 
extended beyond the mere coordination of relief by local authorities, and that a 
comprehensive inquiry should properly include also a consideration of the 
administration of r~lief by the government and by voluntary agencies. Efforts 
to induce the government to appoint a Royal Commission proved unavailing, the 
Ministry oi Health expressing the view that this should await further experience 
in the operation of the unemployment assistance system. In 1937, the Conference 
devoted a session to the general question of the S~;Qpe of public assistance, and 
carried by a large majority a resolution requesting the appointment of a Royal 
Commission or Departmental Committee to consider the desirability of legisla
tion coordinating all forms of public assistance now administered by local 
authorities. (See the Final Report of the Conference [1937], pp. 72-95.) The 
corresponding Scottish organization, the Scottish Public: Assistance Conference, 
also devoted considerable time in 1937 to the problems of coordination. 

se In 1936 and 1937, the County Public Assistance Officers Society made a 
careful study of the methods of avoiding overlapping between public assistance 
and other local committees dealing with education, the mentally defective, public: 
health, maternity and child welfare, etc. The paper presented at the various 
sessions included not merely an analysis of the defects of the existing system, 
but also examples of the cooperative methods adopted in different localities. The 
Conference of the National Association of Administrators of Local Government 
Establishments and the Local Government Oerks Association have also paid 
increasing attention to the problem. 
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uals 87 have increasingly pointed out the need for coordination and 
for the reconsideration of fundamental issues which must pre
cede coordination. 

17 Cf. PEP, Report on tile BritisiJ Social Senrias, June 1937; and Percy 
Ford, "The Co-ordination of Means Tests," Public Admini.rtration, October 
1937, pp. 385-92, "The Family and the Social Services," Ibid., April 1938, pp. 
146-56, and "Means Tests and Responsibility for Keedy Relatives," Sociological 
Review, Apri11937, pp. 175-89. 



CHAPTER VIII 

THE CENTRALIZATION OF UNEMPLOYMENT 
RELIEF 

THE POST-1934 UNEMPLOYMENT RELIEF system in Great Brit
ain is characterized by a high degree of centralization. The unem
ployment insurance system had indeed been centralized from the 
first: the novelty of the new situation lay in the introduction of 
centralization of policy and administration into residual relief, a 
field traditionally regarded as the peculiar preserve of local au
thorities. Before analyzing the consequences Of this development, 
a brief summary of the administrative organization of the Unem
ployment Assistance Board is in order. 

THE ADMINISTRATIVE ORGANIZATION OF THE UNEMPLOYMENT 
ASSISTANCE BoARD 

The Unemployment Assistance Board, which is responsible for 
policy, consists of a chairman, a deputy chairman, and not less 
than one nor more than four other members, including at least 
one woman. The members are appointed by the Crown, and 
receive salaries, but are not civil servants.1 

The work of the Board is carried out by a centrally appointed 
staff, the majority of whom have civil service status.2 The head
quarters staff in London is concerned, under the direction of the 
Board, with the formation of policy and with general administra
tive control. Day-to-day administration, involving contact with 
clients, investigation of needs and determination of allowances, 

1 The salaries of the Board members are charged to the Consolidated Fund, 
like those of judges, the Comptroller and Auditor General and a few others 
whose conduct it is not desirable to review annu_:~,lly when appropriations are 
being considered. The Board, which took office on July 2, 1934, consisted of 
6 members with Lord Rushcliffe (lately Sir Henry Betterton, former Minister of 
Labour), as chairman. 

z The entire (relatively small) headquarters staff is on a civil service basis, 
as are all district and assistant district officers. It was provided from the outset 
that all area and assistance officers should be permanent civil servants, although 
in the initial organizing period there were some departures from this rule. The 
only non-civil service jobs are in the lower grades. (UAB Report, 1935, pp. 25-
27, 298-301; 1936, pp. 8-9, 149-50) 
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is carried on from some 240 Area Offices, which are basic offices 
in the Board's organization.* These are supplemented by between 
40 and 50 subsidiary. offices or "out-stations" which are opened 
and shut down as need indicates. Furthermore, the Board was 
permitted to make arrangements with county councils to use cer
tain members of their staffs as agents in areas where it was antici
pated that the number of clients would not justify the setting up 
of a special UAB office. During the .first 18 months agency ar
rangements were made with 35 county councils in England and 
\Vales and 22 county councils and one large burgh in Scotland. 
By mutual consent these arrangements were not renewed, and by 
the end of 1936 the Board had its own offices· in all except 10 
rather remote areas.• 

The Area Offices are grouped under 27 (originally 28) dis
trict offices, each in charge of a District Officer responsible for 
supervising the work of the Area Offices and the general organi
zation of the Board's work in the district, conducting important 
negotiations with its local offices, supervising the agency arrange
ments, ensuring the proper functioning of the appeals machinery 
and, from the end of 1936 onwards, maintaining contact with 
local advisory committees. Seven regional officers attached to the 
headquarters staff have the duty of keeping headquarters ac
quainted with the practical difficulties experienced in the field and 
of acting as liaison and information officers between the Board 
and the district offices. 

In fact, however, this high degree of centralization of policy 
determination and administration is modified by certain other fea
tures of the organization of the Board, which have been designed 
to secure local representation and cooperation. In the first place 
adjudication of complaints is performed by some 140 local ap
peals tribunals,1 each consisting of a chairman and two other 
members, one being a representative of the workers and the other 

1 Certain administrative functions are also carried out by the Ministry of 
Labour through its employment exchanges, as shown in Chapter VII. 

• UAB Report, 19.36, pp. 9-10, 151. 
• In deciding to set up this number of tribunals, the Board tried to ensure that 

the district of each tribunal should coincide with one or more of the Board's 
administ~ative areas, that the districts should be large enough to provide a 
~ubstanual volume and '?lr~ety of appeals but small enough to exhibit some 
mdtvtdual local .cha.ractensttcs, and tha~ the load of work should be approxi
mately evenly dtstnbuted among the tnbunals. (ibid., 19.35, p. 48) 
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a representative of the Board. The chairmen,8 who were selected 
on the basis of their local standing, their knowledge of local con
ditions and ability to handle appeals procedure, were appointed by 
the Minister of Labour and not by the Board. Although local 
opinion was canvassed, political and industrial organizations as 
such were deliberately not consulted, a fact which was strongly 
resented by organized labor. 7 The district officers appeared to 
have played a large part in compiling the list of names sent to 
the Minister of Labour. The workers' representative was ap
pointed to each sitting by the Board from a large panel of per
sons representing workers, nominated by the Minister of Labour 
with the aid of the local employment committees of the Ministry.8 

So far as possible efforts were made to secure representatives of 
the industrial rather than the political labor movement. The 
Board's representative was appointed by the Board, but was not a 
member of its paid staff.9 The Board aimed to secure the ser
vices of "members of the public having good local standing, a 
reputation of freedom from .political bias, and a knowledge of 
local conditions," 10 and nominations were obtained from respon
sible persons and from official and non-official bodies. 

The appeals tribunals, therefore, consist entirely of local people. 
Moreover, their decisions are final, there being no superior court 
of review for coordinating their work comparable to the Umpire 
in relation to the courts of referees under the insurance system. 
Members of the tribunals are provided with copies of all the 
instructions and circulars sent from headquarters to the local 

a There were also 215 substitute chairmen. 
7 Cf. the Trades Union Congress publication, Unemployt/U!nl Assistance Means 

Test Regulations, by ]. L. Smythe, February 1935. 
sIn 1935 about 7,500 persons were nominated for the country as a whole. 

It subsequently transpired that, in view of the practice of asking workers' 
representatives to servf' in rotation, the size of the panels was too large to permit 
individual members to secure adequate experience of the procedure and tech
nique of tribunal work. Accordingly in 1937, on representations from the Board, 
the numb~.:rs were reduced by the Minister. (UAB Report, 1935, pp. 49-50; 
1937, pp. 57-58) 

e In 1935, 138 persons were appointed, and another 589 were chosen as substi
tute representatives from a list of over 5,000 persons. (Ibid., 1935, p. 49) 

1o Ibid., p. 49. In fact, the majority of the representatives had their main con
tact with social conditions in commercial or professional work, combined in 
most cases with experience in local government administration or voluntary 
welfare work. 
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staffs, and special memoranda are prepared from time to time ex
plaining the Board's policy and practice on matters on which the 
tribunals have asked for guidance. They are encouraged to con
sult with the local officers of the 'Board whenever necessary. 
Moreover, at least during the first year, conferences of all chair
men of the tribunals, presided over by members of the Board and 
attended by the senior officers, were held to obtain advice on the 
working of the regulations and for an exchange of views on vari
ous administrative details. Some degree of coordination is also 
secured by the fact that officers of the Board (usually the assis
tant district officer) serve as clerks to a group of tribunals with 
adjoining areas. 

Interviews with Board officials and members of appeals tribu
nals in 1937 indicated that the tribunals were indeed in a position 
of peculiar independence. While it is hoped that they will in gen
eral follow the broad policies of the Board, they do not have to 
con form in individual cases, and tribunal members instanced many 
cases in which they had rendered decisions which appeared to be 
justified by the circumstances of the case, although at variance 
with the Board's general rules.11 As the chairman of an important 
London appeals tribunal put it, "The Board makes no attempt to 
control us, and they are only grieved if we act in a manner that 
differs from their own theories." The results of appeals indi
cate that, while in the majority of cases the tribunals have con
firmed the decisions of officers of the Board, the number of re
versals is sufficiently substantial to justify the claim that these 
bodies do in effect provide a healthy local check on the centralized 
administration. 12 

11 Without exception all persons interviewed co~mented on the fact that, 
whereas the chairman and the Board's representative were often more generous 
than the Board in their treatment of applicants, the workers' representative was 
"more severe with the applicant" or "likely to be more sympathetic to the Board 
than to the applicant." The Social Insurance Officer of the Trades Union Con
gress stated in 1937 that reports fr~:m~ different parts of the country indicated 
that in general the chairmen of the tribunals "are entirely impartial and well
qualified for their job." 

u The results of appeals during the first four years of the Board's existence 
are shown below. In interpreting the ligures, it should be recalled that failure 
to grant leave to appeal is tantamowlt to a decision by the chairman that the 



212 INSURANCE AND UNEMPLOYME!Il'T ASSISTANCE 

The second feature of the Board's organization which is de
signed to offset the otherwise high degree of centralization is 
the creation of local advisory committees, for which provision 
was made in the Act of 1934. These bodies were unfortunately 
not set up until 1935, when 126 committees were formed for 
areas that in general coincided with those of the existing area 
offices, although in certain cases areas were grouped for this 
purpose. 

The committee members, normally numbering 20, are appointed 
by the Board in an individual capacity and are selected accord
ing to the type of experience which they can contribute. A spe
cial effort has been made to avoid nominating persons to repre
sent the particular interests of national and local organizations. 
Each committee includes members with experience in the local 
administration of public health and public assistance (appointed 
by the Board on recommendations from county, and county bor
ough councils), members with knowledge of ·industrial condi
tions from the workers' and employers' points of view (appointed 
on recommendation of the local employment committees of the 
Ministry of Labour), members actively engaged in social service 
work in the area, and other persons with knowledge of the spe
cial requirements and conditions of the locality. 

In addition to the main committee, the Board, from nomina
tions by the local employment committees, has appointed a panel 
of persons from all important population areas within each com
mittee's boundaries (including rural areas), who would be avail
able to serve with members of the main committee on any sub-

applicant has no case, while a decision that an applicant is out of scope is a con
firmation of the action of the local officer of the Board. 

1935 1936 1937 1938 
Appeals against determinations : 

14,485 25,974 42,020 Number lodged .................... 19,751 
Leave to appeal granted ............. 13,743 13,939 24,558 40,329 
Board's determination confirmed..... 8,839 10,168 18,958 31,584 

Appeals on scope questions: 
55 175 3,728 2,394 In scope ........................•.• 

Out of scope ........................ 68 354 12,463 8,375 
Disciplinary cases under Sec. 40 of the 

Act: 
427 Number lodged .......•........•..• 0 24 81 

Board's action confirmed .•.......... 0 21 71 401 

So•rce: U AB annual reports. 
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committees formed. Relatively little difficulty was experienced 
in getting appointees to serve, 111 and although there was some 
reluctance among labor representatives, especially in Durham and 
South \Vales, this reluctance had been largely overcome by 1937. 

As their name indicates, these bodies are advisory only. The 
noard defined their functions as being "to provide information 
and advice on matters which might have a bearing on the Board's 
administration of the Regulations in the locality, and to be a means 
of obtaining informed advice with regard to the way in which 
ct:rtain special types of case might best be treated." 14 During 
their first years, the majority of the committees concerned them
sdves mainly with general problems referred to them by the Board. 
In any case, they can give advice on individual cases only on the 
initiative of the Board's officer, who has the final responsibility 
for d~:tetminations in individual cases (subject to decisions of the 
appeals tribunals). 

In practice the functions of the committees have been of three 
types. First, the Board has referred to them a number of prob
lems involving the method of application to specific areas of certain 
general rules. For example, during 1936 the committees were 
requested to make recommendations as to the general adjustments 
to be made on account of rent in their own areas, as to the adjust
ments of allowances for areas predominantly rural in character, 
and as to the timing and method of carrying through the liquida
tion of the "standstill" arrangements due to the postponement of 
the Second Appointed Day. 

Second, the committees have been invited by the Board to study 
in their own areas certain broad problems common to the clients 
of the Board as a whole. Thus, in 1937 it was suggested that they 
should study the training facilities available for the improvement 
of the employability of applicants, estimate the extent to which 
available welfare services, whether voluntary or statutory, covered 
their own areas, and analyze the composition of the unemploy
ment registers in their areas with a view to ascertaining the causes 
of unemployment. 

u The members serve without pay, but can be compensated for travelling and 
out-oi·pocket expt'nses and loss of remunerated time. 

It 1/·id., 1936, p. 159. 
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Third, the committees have been requested to cooperate with 
officers of the Board regarding the appropriate treatment of certain 
types of cases or of individual cases. They have been asked to 
consider with the Board's officers individual cases of special diffi
culty involving disciplinary action, and those where the needs of 
the household were somewhat unusual and called for services which 
the Board was not in a position to supply. 

While the existence of local appeals tribunals and local advisory 
committees undoubtedly modifies the otherwise highly centralized 
residual unemployment relief system, it is still true that Great 
Britain has carried centralization of administration and policy 
formation to a degree which raises doubts in the minds of many 
observers. Two fears have been so generally expressed as to call 
for detailed consideration: namely, the risk that so high a degree 
of centralization will result in a routine bureaucratic administra
tion providing allowances that bear little or no relation to the 
needs of individuals or of localities, and the danger that the 
assumption by the central government of responsibilities hitherto 
regarded as local will stifle local initiative. 

THE UNIFORM NATIONAL AssisTANCE STANDARD 

The Act of 1934 laid upon the Board the responsibility of paying 
allowances based upon need. The measure of need and the stand
ard of maintenance were not, however, defined in the Act. These 
were instead to be embodied in regulations to be drafted by the 
Board and submitted by the Minister of Labour to Parliament 
for approval. The Act (section 38) specified merely that allow
ances, normally in cash, were to be paid to persons in need ; that 
need should be interpreted to mean the needs of an applicant, 
including those of any members of the household of which he 
was a member who were dependent on or ordinarily supported 
by him; and that the resources of an applicant should be taken 
into account, as should those of all members of the household of 
which he was a member. Special attention was to be given to the 
personal requirements of these members, and certain specified 
resources were to be disregarded entirely or up to a stated amount. 
The word "household" was, however, not defined. Thus, the 
standard of living to be afforded needy persons, the extent of 
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resources which disqualified an applicant from receipt of an allow
ance, and the composition of the group whose income might be 
called upon to help support the applicant and the extent of that 
support were all left to the Board's determination. 

The Provisions of the First Regulations 

Two broad problems were faced by the Board in issuing its first 
regulations which were to give concrete expression to the intent 
of the Act, namely, whether to lay down specific or general instruc
tions, and whether to adopt standards that would apply to the 
whole country or to attempt to differentiate by locality. The first 
issue presented difficulties because, while the regulations had to 
be approved by Parliament and in providing guidance for local 
officers had obviously to ensure reasonable uniformity of adminis
tration, it was recognized that a service based on need would cail 
for regulations sufficiently elastic to enable individual cases to be 
dealt with on their merits. A compromise solution was adopted 
whereby the regulations as drafted set out in specific detail the 
amount of an allowance in a normal case, and the rules by which 
resources held to be available for support of the applicant were 
to be calculated. But provisions were added to permit the exercise 
of discretion in all cases where there were special or exceptional 
circumstances. 

On the second issue, the Board decided in favor of "meeting 
equal needs by equal allowances." A single uniform money allow
ance was to be the standard in all parts of the country, modified 
only by special allowances to take account.of variations in rent. 
In coming to this momentous decision, the Board was swayed by 
three considerations. First, investigation showed that, apart from 
the item of rent, local differences in the cost of living were so 
small as not to justify different scales and rules for the assessment 
o C need. Second, the Board held that "it would not be generally 
accepted that a man, wife and children should receive different 
amounts according to where they lived, if their necessary expendi
ture was the same." Finally, uniformity in real standards of living 
appeared to be the necessary corollary of "a service the whole cost 
of which was borne by the Exchequer." 15 

u Ibid., 1935, p. 33. 
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Thus from the first, the policy of the Board involved the impo
sition of a uniform national allowance for specified types of per
sons, and a uniform national standard for the determination of 
need. Accordingly, the first regulations, issued December 21, 
1934, provided for uniform scales of money allowances for house
holds of different types. To ensure a closer approximation to 
uniform real standards of living, the regulations provided for 
increases or decreases in the money allowance in cases where rents 
were relatively high or low.16 A uniform national standard for 
the calculation of resources was also laid down.17 

Prevailing differences in real standards of living among indi
viduals were recognized in the first regulations, other than through 
the exercise of discretion, only by the provision of a "wage-stop'' 
clause, under which no applicant could receive an allowance which 
was equal to, or greater than, the amount which would ordinarily 
be available in the form of earnings if he and the other members 
of the household whose needs had been taken into account were 
following their normal occupations.18 It was estimated that by 
December 1937, some 6,500 of the current allowances had been 
reduced on account of the operation of this clause.19 

t6 The method of adjustment involved the setting of a "basic" rent which was 
roughly one-fourth of the total allowance. If the actual rent paid was in excess 
of this basic amount, the allowance could be increased by an amount equal to 
the excess, or by one-third of the basic rent, whichever was less. If the actual 
rent paid fell below the basic rent, the allowance was to be reduced by the amount 
of the difference, although in special circumstances the amount of the reduction 
could be decreased by a sum not exceeding ls. 6d. (Ibid., 1935, p. 292) 

11 The regulations provided general rules governing the extent to which capital 
assets of various types should be taken into account, and their value computed; 
specified certain types of income possessed by the applicant and the members of 
his household which were to be disregarded; laid down rules as to the treatment 
of income from subletting and taking in lodgers, and finally indicated the extent 
to which income from earnings was to be regarded as available for the support 
of the applicant and his household. As will be indicated later, a distinction was 
drawn between the applicant and his immediate family, and other members of 
the household, the proportion of earnings which the earner could keep for his 
own use being greater the more remote the degree of relationship to the appli
cant. (Ibid., pp. 292-93) 

1s This clause was retained in the revised regulations, but was modified by 
the power to waive its application "where special circumstances or needs of an 
exceptional character exist." 

19Jbid., 1937, p. l-2. 
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The Effect of the "Standstill" Act 

In fact, however, the uniform national standard was a reality 
only during the first 6 weeks of the Board's administration and 
in the period after May 1938. Almost immediately there was an 
outcry against the new regulations-especialty loud from those 
who had been more favorably treated under the transitional pay
ments scheme, but also from almost the entire labor movement 
which was officially opposed in principle to any system based upon 
a means test. The government of the day conceded to this pressure 
with surprising suddenness, and on February 15, 1935 passed the 
l'nemployment Assistance (Temporary Provisions) Act, intro
ducing the so-called "standstill" arrangement. During its opera
tion-and it was not finally liquidated until May 1938-applicants 
for unemployment assistance were to be granted either the Board's 
allowance, or the sum which they would have received had their 
needs been assessed by the public assistance authorities under the 
transitional payments system, whichever was the higher. This 
arrangement, it should be noted, applied not only to those in re
ceipt of transitional payments at the time the Board commenced 
operations, but also to all subsequent applicants who came to the 
Board because they had exhausted insurance benefit rights in the 
current benefit year, or had exhausted benefits in the preceding 
benefit year and had not subsequently paid 10 contributions which 
would entitle them, if otherwise qualified, to draw benefits in the 
current year. Finally, it applied to those who had not paid 30 
contributions but had paid 8 in the preceding 2 years or 30 con
tributions at any time. 

Thus the "Standstill" Act perpetuated the very differences in 
treatment of individuals which it had been hoped would be 
avoided by the creation of the Unemployment Assistance Board. 
Its effect was indeed to establish the Board's regulations as mini
mum standards for the country as a whole. All persons who had 
resided in areas where the local authority, for reasons of economy 
or social policy, had proYided transitional payments below the 
standard of the Board's regulations (rather less than half of the 
Board's clients) were raised to the new level set by the Board. 
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But the remaining recipients, living in the more prosperous or 
liberal areas, were allowed to retain their privileged position.20 

Even after the revised regulations were issued in 1936 21 which, 
being somewhat more generous than those previously prevailing, 
decreased the proportion of applicants for whom assessments 
under the transitional payments scheme were more advantageous, 
the minimum standard of the Board was still not uniformly 
applicable. For, while the right to claim either the Board's allow
ance or that which would have been payable under the transitional 
payments scheme was in principle withdrawn,22 the Board in put
ting the change into effect profited by its mistakes of January 1935. 
The inevitably unpopular reductions were carried through grad
ually, and local advice was sought concerning the timing of the 
liquidation. For a period of 18 months, the normal assessment 
of needs, if less than the sum which would have been paid under 
the "Standstill" Act, could be increased by a reasonable amount, 
having regard to all the circumstances of the case. During the 
18-month period these increased allowances were to be progres
sively reduced to the standard of the regulations. The local ad
visory committees were to advise as to the manner and timing of 
these adjustments in different classes of cases. 

At the end of 1936 there were about 170,000 applicants whose 
allowances, after application of the revised regulations, contained 
"standstill" additions.23 During 1937 these additional payments 
were gradually liquidated in accordance with recommendations 

zo The percentages of clients drawing payments under the two sets of regula· 
tions were as follows at different times during 1935 and 1936: 

Unemployment Transitional 
Period assistance payments 

Week ended March 15, 1935...... 49 51 
Week ended May 17, 1935....... 49 51 
Week ended November 15, 1935.. 48 52 
Week ended December 13, 1935.. 44 56 
Week ended June 26, 1936....... 41 59 
S(Jffrce: Draft Unemployment Assistance Regulations. 1936: 

Mtmor'GffdNm by lhfl Minister of IAbo•r (Cmd. 
5228). p. 12. 

:n Effective November 16, 1936. (UAB Rep&rl, 1936, pp. 135-40) 
:ez By an order of the Minister of Labour, July 15, 1936, effective November 16, 

1936. (Cf. Ministry of Labour, Rep&rl for the Year 1936, p. 62) 
za Of the 620,000 applicants whose allowances were reassessed on application of 

the new regulations, 230,000 had their needs assessed at amounts in excess of 
the rates payable under the "standstill," while 210,000 received allowances equal 
to the "standstill" payment. (UAB Report, 1937, p. 14) 
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of the local advisory committees,24 so that by the end of December 
1937 there were only some 30,000 applicants whose allowances 
still contained "standstill" additions.25 By May 1938 the uniform 
national standard was a reality. 

The Provisions of the Revised RegulatiotiS 

The uniformity of the new national standard which was ap· 
plicable to all the Board's clients after May 1938 was, however, 
modified in two important respects. While retaining the general 
principle of uniform allowances and uniform standards for assess
ment of resources, the Board in its revised regulations recognized 
the existence of real, and not merely money, differences in stand
ards of living in rural and in urban areas,26 and also modified the 

u The committees made considerable use of their freedom to adjust the timing 
of the reductions in the light of local conditions. Pen~ing recommendations by 
the committees, the Board in October 1936 made certain interim recommenda· 
tions for the reduction of allowances on a uniform basis for the entire country, for 
certain classes of cases (those with substantial personal earnings, normal house
holds with substantial resources, cases affected by changes of circumstances, and 
new applications). Specific recommendations as to the applicability of the Board's 
proposals to these classes of cases were made by the local committees before the 
end of the year. In April 1937 the Board provided the local committees with a 
statistical analysis of the "standstill" cases in their areas, and issued a compre
hensive memorandum (reproduced as Appendix II, UAB Reporl, 1937) outlining 
the problem and suggesting alternative methods of carrying through the liquida
tion. The final recommendations of the committees, all of which were adopted 
by the Board and applied after May 1937, were of various types. Committees 
in areas where the number of ''standstill" cases was very small recommended 
that the matter be left to the discretion of the Board's officers and that the work 
be completed during the summer. Those with a more substantial problem recom
mended that the work be completed by the autumn and laid down the general 
lines of the method to be followed. Others with substantial numbers recom
mended that the liquidation be spread over the whole or the greater part of the 
IS-month period allowed in the regulations. Most of them provided that reduc
tions were to be from Is. to Ss. a month, according to the amount of the excess, 
and that new cases should in general be assessed under the regulations and not 
according to the "standstill" standards. (I bid., 1936, pp. 39-40 and Appendix XI; 
1937, pp. 13-17) 

to In the larger proportion of these, the addition did not exceed 2s. a week. 
(Ibid., 1937, p. 17) 

"In a memorandum of October 28, 1936 to the advisory committees on the 
adjustment of allowances in rural areas, the Board indicated that local differen
tiation might be justified because, while the standard allowances were framed to 
J!~vid~ for the needs of the majority of applicants who were industrial workers 
lmng tn urban areas, "rural communities adjust their economy to a different 
standard . . . and moreover the scale of remuneration of workers in rural areas 
is in point of fact below that of workers in urban areas." It was also clear that 
the Board was influenced by the fact that rura1 public assistance scales were 
normally lower than those in the towns, that the insurance benefit rates for 
agricultural workers •-ere relatively low, and finally that anomalous cases in-
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previous uniform rules for the treatment of rent, so as to reflect 
differences in housing standards in various parts of the country. 

Where applicants resided in an area which was predominantly 
rural in character, the allowance could be reduced by a reasonable 
amount, and the officers of the Board were instructed to consider 
the recommendations of the local advisory committees as to the 
areas to be regarded as rural and the extent of the reduction. By 
the summer of 1937 practically all the committees with a clearly 
defined rural problem had made recommendations for some adjust
ment of allowances. Some recommended specific rules for specific 
types of cases, others put forward general rules, leaving individual 
cases to be adjusted on their merits. Others left the entire ques
tion to the discretion of the officers of the Board. 27 While some 
committees indicated which part of their areas were to be con
sidered rural, the majority left the matter to be determined by the 
officer on the basis of experience, but in consultation with.them
selves where necessary. 28 By the end of October 1937 rural adjust
ments, other than on account of rent, had been considered in 
12,000 cases, reductions being made in 8,500 cases and waived 
for the remaining 3,500 on account of special circumstances. By 
the end of 1938 it was estimated that rural adjustment affected 
less than 2 per cent of all cases~ 29 

· · · 

. The revis~d rent regulati~:ms also operated to make possible dif
ferent real standards of living, especially in areas where rents 
were low. Under the original regulations, the fun· difference 

volving payment of relatively high allowances to persons formerly following an 
industrial .occupation in the city and now resident in rural areas, would not 
necessarily be avoided by application of the "wage-stop" c;lause. (Ibid., ~936, 
pp. 189-90) . . . . . . 

27 About 20 committees utilized the rent adjustment as the method 9f differen7 
tiation, and in .cases where rents were low (a cbaracte_ristic of r!lr~l areas} 
deducted a greater proportion of the difference between the actual and the '~basi~:" 
rent from the final allowance than was deducted from the allowances of urban 
applicants. The. most usual method (adopted by some- 50 committees) was a 
percentage reduction of the standard assistance allowance (varying from 5 to 
10 per cent) in areas deemed to be rural. Others set maximum limits to the 
amount payable as an allowance in any rural area. The limit was frequently the 
prevailing wages for unskilled labor in the locality. Some committees combined 
several of these methods. (Ibid., 1937, pp. 11-12) · 

2s The failure of many committees specifically to define rural areas may in part 
be explained by the situation which was brought to the attention of the author 
in two districts characterized by large rural areas and scattered medium-sized 
towns. It was stated that certain members of the advisory committees who were 
running for local office attempted to attract votes by the promise that they would 
oppose the classification of certain districts as ruraL · 

29 Ibid., 1937, p. 13; 1938, p. 11. 
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between the "basic'' rent allowance (which was set at one-fourth 
of the total allowance for the household) and the actual rent had 
normally been deducted from the final allowance. After 1936 the 
local committees were empowered to recommend that part or all 
of this difference should be disregarded, in all or a specified part 
of their areas, and for all or certain classes of applicants. The 
rules proposed by the committees indicate that they had taken into 
consideration local economic and social conditions, local differ
ences in the general level of rents, differences in the nature of the 
accommodations available at low rents, and differences in the 
customary distribution of household income between rent and 
other items in the budget. Some committees were also inclined 
to feel that persons who were fortunate enough to obtain shelter 
at relatively low cost should be permitted to enjoy some financial 
advantages as compared with those who were paying at least the 
"basic" rent. Real differences in standards of living were also 
permitted by the power of the committees to recommend adjust
ments in cases where actual rents were above the basic rent allow
ance. For, while the original regulations had uniformly provided 
that extra allowances might be granted to cover as much of the 
difference between the actual and the basic rent as did not exceed 
one-third of the basic rent, the revised regulations permitted the 
advisory committees to suggest specific adjustments for their own 
areas.80 

Tilt! Exercise of Discretion 

The danger that a national standard uniformly administered 
by central government officials might result in a service that was 
highly mechanical and bureaucratic was recognized by the Board 
from the first. To minimize this danger, it has at all times empha
sized in its regulations and in its instructions to its officers that 
a wide discretion would be necessary in adjusting assistance to 
the facts of each case. 

10 They could even recommend that the entire difference between the actual 
and the standard rent be covered by an increase in the final allowance. A 
majority of the committees adhered to the practice of the original regulations as 
descr~bed above, although some of them substituted some other fraction or a 
speettic money sum for the one-third limitation. Others, while adopting this 
~eneral rule .. suggested that where the allowance fell below a specified figure, 
tht tnttre dttl5rence should be met by an increased allowance. (ibid., 1936, 
pp. 36-37, I(J()-1 8) 

16 
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The exercise of discretion was called for by the original regula
tions in the application of various specific rules,81 and by two over
riding clauses. Article VI (2) provided that "a final assessment 
may, in any case where special circumstances exist, be adjusted 
by way of increase or reduction to meet such special circum
stances," while subsection ( 3) provided that "a final assessment 
may be increased to provide for needs of an exceptional charac
ter." 33 In practice, discretionary changes which were to operate 
for several weeks were made under Article VI (2), while lump
sum payments to meet emergencies or non-recurring needs were 
made under Article VI ( 3). 83 

The importance of discretionary treatment of individual cases 
was emphasized again and again in the administrative circulars 
issued by the Board, many of them being devoted to this subject 
alone. In particular, its two memoranda explaining the provisions 
of the first and the revised regulations reminded officers that 
"while the Regulations lay down a general standard to which 
administration must conform, it is necessary that the specific pro
visions and the rules included in the Regulations should not ob
scure the need for exercising discretion in all cases where the 
circumstances of the individual case justify an adjustment of 
what may be called the arithmetical assessment in either an upward 
or a downward direction . . . The Board desires therefore again 

31 Thus, in the first regulations the rules regarding adjustments for low rents 
were qualified by the statement that "1vhere special circumstances exist the 
amount of such reduction may be decreased by a sum not exceeding ls. 6d.," 
while adjustments for high rents were to be made "if the amount of net rent 
so paid is in all the circumstanc~s reasonable." Dealing with the treatment of 
resources from subletting with partial board, the officers were directed to take 
into account "such proportion of the sum actually received as is reasouable in all 
the circumstances of the case." Similarly, members of the household, other than 
the applicant, who own resources of certain types could be ''allowed such amount 
as is reasonable in all the circumstances." (Author's italics) 

In the revised regulations, the realm of discretion given to the Board's officers 
was even greater, since its exercise was expressly required in the liquidation of 
the "standstill," the operation of the rural reductions, and in the application of 
the "wage-stop" clause. 

32 These provisions were incorporated in the revised regulations, Article IV 
(2) and (3), the only difference being that the reference to "needs of an 
exceptional character" was expanded to make it clear that these might also arise 
from the fact of prolonged unemployment. 

33 The lump-sum payments frequently took the form of grants to enable a 
family to replenish household equipment or bedding which had deteriorated 
during the worker's long unemployment. In 1937, 90 per cent of the grants were 
for this purpose. (CAB Repqrt, 1937, p. 26) This clause was popularly known 
as the "pots and pans" clause. 
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to remind officers with all due emphasis that it rests with them 
to bring a sense of fairness and reason to bear upon all cases 
coming before them." "The exercise of discretion to meet the 
special circumstance of a case remains the most important part 
of an officer's duty." 

Considerable attention was paid to defining the relative spheres 
of discretionary authority of the district and area officers. The 
former were in principle given complete discretionary powers not 
subject to any formal limitations. They were, however, expected 
to report to the regional officers or to the Board special circum· 
stances affecting large numbers of applicants within their district 
whose numerical importance might justify a general ruling to 
avoid overburdening the district officer/4 or cases which raised 
difficult questions of principle. Moreover, they were from time 
to time circularized by the Board as to the general principles which 
should govern their activities. 

Area officers were encouraged to exercise discretion within a 
more limited range and were instructed to refer to the district 
officer all cases where, having reached this limit, they believed 
that hardship to the applicant would result were no further ad· 
justment made. 85 

In practice very great use was made by area and district officers 
of their discretionary power. In the first year of operation, some 
148,000 or over 20 per cent of the cases dealt with at any one time 

•• Thus, in three London areas where rents in general were unduly high, 
district officers were authorized by the Board to empower their area officers 
to allow rent up to Zs. 6d. per week above the maximwn for which the regula
tions provided. 

16 The limits were determined by general instructions £rom the Board. As a 
rule the criteria were the amount of the e.x"tra allowance and the nature of the 
special circwnstances. Thus, area officers could allow up t!) lOs. for an earning 
member of a household to meet commitments arising from a court order, but if 
more was needed the case was to be referred to the district officer. Area officers 
could make discretionary grants up to Ss. for each item to meet special needs 
for extra nourishmen~ due .to sickness, or the temporary absence of the wife, but 
should the total of dtscreuonary allowances of this type amount to more than 
lOs. for one applicant or household, the case was to be referred to the district 
officer. Similarly~ while the area officer was empowered to give discretionary 
grants up to spectfied sums to meet certain types of special circumstances, there 
were others. (such as commitment~ of earning members not arising from a court 
order, e.g .. mstallment paym~n~s, mcome tax charges, etc., and special expenses 
of an earrung member not ansmg from the fact of employment) where authority 
to make a spec.al allowance rested '111ith the district officer and the area officer 
had no discretion. ' 
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received discretionary additions to the normal allowances provided 
by the regulations.86 At the end of the following year discretionary 
allowances were paid to some 115,000 (or roughly 19 per cent) 
of the total applicants; at any one time during 1937 there were 
150,000 persons (or roughly 25 per cent of all applicants) receiv
ing discretionary allowances. 31 

The extent of the discretionary additions varied from small 
sums of 2s. to 3s. a week to provide extra milk, eggs, etc., for 
invalids (usually granted only on production of a doctor's certifi
cate) or considerably larger payments up to 12s. a week for special 
diets for diabetics, to payment of traveling expenses to visit sick 
relatives, purchase of clothing where this could not be otherwise 
secured, and special allowances for the higher maintenance charges 
of children attending college.88 Much more restricted use was 
made of the power to make lump-sum grants (varying from a few 
shillings to several pounds) to meet exceptional needs (the so
called "pots and pans clause'!).89 

During 1937 additional discretionary powers were given to the 
Board's officers to meet two special situations: the rather general 
rise in the cost of living which coincided with the onset of winter, 
and the festive spirit of the Christmas season. In October 1937, 
the officers were instructed to examine all applications coming up 
for review and to make discretionary additions to allowances in 
those in which the rise in prices might create hardship. The 
increases were normally to be between 2s. and 3s. per week, and 
priority was to be given to households in which not less than half 
the total income was represented by an allowance. By the begin-

a&Jbid., 1935, p. 41. The most important types of circumstances justifying 
these additions were : extra nourishment required on medical grounds, about 
38,000 cases; high rents, about 21,000; extra expenses of earners (travelling 
expenses, tools, etc.), about 43,000; single persons living alone, about 22,000. 
(Ibid., pp. 41-44) 

liT Ibid., 1936, p. 27, 1937, p. 24. 
ll8 The reports of the District Officers in Chapter VIII of the UAB Report, 

1935 (pp. 84-289) contain a very full and fascinating account, with specific case 
citations, of the wide variety of discretionary allowances. Somewhat less detailed 
accounts appear in subsequent Reports where the district officers' comments have 
been replaced by those of the regional officers. 

n In the first four years the number of payments under this clause ranged 
from 10,000 in 1935 to 23,000 in 1937, and dropped to 20,000 in 1938. In 1937, 
about half of the payments were less than 20s. in amount, and only 2,500 were 
for 40s. or more. (UAB Reports) 
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ning of 1938 approximately 263,000 or 43 per cent of all applicants 
were in receipt of these special additions!0 

In 1938 the Board decided that it was desirable to embody the 
principle of additional winter allowances in formal regulations. 
Accordingly, the Unemployment Assistance (Winter Adjust
ments) Regulations, August 5, 1938 (Order No. 806), specifi
cally authorized officers to increase allowances "where special 
needs due to winter conditions exist," and in October the Board 
defined the winter period as lasting from November 14, 1938 to 
April 15, 1939.n 

Late in 1937 the Board was pressed to grant additional allow
ances at Christmas. While refusing to do this, it permitted some 
relaxation in the general rules by arranging that the earnings of 
applicants during the Christmas week should be especially favor
ably treated in the calculation of resources, and, as in previous 
years, no account was taken of Christmas presents or charitable 
payments received at that time.u Those fortunate enough to 
obtain work or gifts were thus placed in a better position during 
this period than their fellow applicants. 

The figures cited by the Board to indicate the extent of dis
cretionary action were fully supported by the testimony of persons 
interviewed during 1937. There was general agreement that offi
cers made great use of their discretionary powers!3 Local labor 
representatives were occasionally inclined to complain that dis
cretionary action was too often exercised in a downward direction, 
but the more frequent criticism, where any was made, was to the 
effect that the Board was interpreting its powers too widely. In 
some quarters the view was even expressed that the Board was 
using its discretionary powers "to bribe itself into popularity" and 
regain the prestige lost by its too precipitate action in 1935 ... 
Local public assistance administrators were also inclined, as pre-

~ Ibid., 1937, p. 23. 
• 1 /bid., 1938, pp. 18-19, and Appendix I. In November 1938 winter additions 

wert being paid in over 295,000 cases, or more than half of the total number. 
u Ibid., 1937, p. 25. 
n Cf. ]. D. Millett, Tht e"r"'ploymnat Assistanct Board: "The U.A.B. not 

only t'ncouraged their local officers to use their judgment, but also made the 
exercise of discretion possible by defining clearly the objective." (p. 218; see 
al$0 Chapter Yl) 

•• T~ discussion in. ~apter IX of the s~dard of living provided by the 
allowancf!S, however, md1cates that even wtth the discretionary grants the 
allowances ~·ert far from pro\·iding an unduly high standard. ' 
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viously indicated, to complain in some areas that the Board was 
using its discretionary powers to invade the spheres of activity of 
local authorities. 

Special Difficulties of the Household as the Unit of Assessment 

The adoption of the "household" as the uniform basic unit 
for the determination of need and the calculation of resources has 
created peculiar difficulties which might not have arisen in a less 
highly centralized system. For the composition of the house
hold is determined by many factors in addition to the ties of fam
ily feeling. Thus, in some areas, the household will include as 
members persons only remotely related to the householder who 
is an applicant to the Board, merely because there is an acute local 
housing shortage. In other areas the same situation may arise 
because of long-continued depression which has led to much 
"doubling up" of needy families. In consequence there is great 
variation in different parts oi the country, because of differences 
in living habits, with regard to the extent to which persons of 
varying degrees of relationship may be called upon to contribute 
to the support of the applicant and his dependent family.45 

A study carried out by Professor Percy Ford has shown that 
family groupings differ widely in various parts of the country!6 

Two features of his study of families in receipt of unemploy
ment assistance and of normal families at different periods of time 
are especially noteworthy : the great variation in the numbers of 
sons and daughters living in the common household (from 170.8 
per 100 families in the Reading assistance cases, to 245.6 per 
100 families in Warrington in 1924); and in the number of per
sons without family responsibility under the poor law who, on 
the application of a household means test, would be compelled 
to contribute resources, if any, to the support of the family (vary
ing from 6.5 in southeast London to 48.5 per 100 families in War
rington in 1924)." 

u Not all persons occupying one house or apartment were regarded as members 
of the household. Two families living together might be treated as two separate 
households. For other rules adopted by the Board, see Chapter IX, section on 
the means test and family responsibility. 

"Percy Ford, "Means Tests and Responsibility for Needy Relatives," Socio
logical Rn:ieu•, April 1937, pp. 175-89; ''Family Means and Personal Responsi 
bility," EcOJtOfflic Journal, September 1936, pp. 471-79. 

•t Professor Ford points out that the large membership of families in Warrin~
too was a result of the acute housing shortage in that area which was especially 
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An attempt was indeed made to temper the hardship imposed on 
more distant relatives, especially in the revised regulations of 1936, 
by differentiating between persons on the basis of their relation
ship to the applicant and by permitting those more distantly re
lated to keep for their own use a larger proportion of their income 
than was allowed the applicant.' 8 In particular, the amounts 
allowed for personal use to the more distant relatives by the new 
regulations were greatly increased, and served somewhat to allay 
the general opposition to the household means test. But the un
equal obligation imposed in different parts of the country on rela
tives of any given degree of relationship, because of the varying 
composition of households, remaint:d.49 

marked in the early 1920's, a fact which emphasizes the accidental nature of 
the responsibilities imposed. 

•a The original regulations in 1934 differentiated between three groups for 
this purpose; (a) the applicant, and the wife, husband, father, or mother of the 
applicant; (b) the son, daughter, brother or sister of the applicant; ( c} other 
members of the household. In the treatment of earnings, near relatives (group a) 
were subject to the same rule regarding the amount left free (Ss. or one·half of 
earnings, whichever was less) for their own requirements as the applicant 
himself. Group (b) were allowed for personal requirements one-third of all 
earnings up to 20s., plus one-fourth of earnings in excess of that sum. Group (c) 
were allowed one-third of all earnings. Similarly, in the treatment of capital 
resources, groups (b) and (c) were treated more favorably than the applicant 
in that they were in effect assessed at a sum which represented the actual income 
earned by the capital, whereas the applicant and his close relatives were assessed 
at the rate of ls. a week for every £25, a rate which, being greater than any 
probable income, implied that the capital would gradually be drawn upon. 

The revised regulations not only refined the classification by providing more 
favorable treatment for members of groups (b) and (c) who were supporting 
dependents, but also increased the amount of exempted earnings for all groups. 
Thus, group (a) were permitted to retain for their own use a minimum of 3s. 
or one-half of the earnings up to a maximum of 8s., whichever was the greater. 
Group (b), if over 18 and without dependents, were permitted to keep all 
earnings up to 20s., or 16s. plus one-half of any earnings in excess of 16s., 
whichever was the greater. In addition, the earning member, if also a house
holder, was allowed an extra Ss. All other members (i.e., group [c) and those 
of group [b) with dependents) were to be allowed "such amount as is reason
able" subject to the proviso that the amount allowed must be more than would 
have been allowed to members of ~oup (b) of the same age but without 
dependents. ( UAB Report, 1936, pp. 20-24) 

Furthermore, in the treatment of resources other than earnings and capital 
assets, the officers of the Board under the revised regulations were permitted to 
treat persons other than the applicant with considerable leniency. These persons 
were permitted to keep for their own use the whole of any unemployment 
insurance benefits, of reserve pay, of war widows' and service pensions up to 
30s., instead of only the fraction that was allowed to applicants. (For further 
details, see Ibid., 1937, pp. 24-25) 

•• The scope of the household as the unit for assessing resources was greatly 
narrowed by amendments passed in 1941. 
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Thus by 1938 a basic minimum standard was in operation, 
though as is clear from the preceding pages, its rigidity was greatly 
modified by rent and rural differentials, and above all by the exer
cise of discretion. The acceptance of the revised regulations goes 
far to disprove the assertion, which was frequently made in the 
first months of the Board's existence, that the abandonment of 
its first regulations and the adoption of the "standstill" arrange
ment showed the infeasibility of a national uniform standard of 
assistance. It is indeed now generally agreed that the mistake lay 
in the attempt to carry through too hurriedly the transition from 
varying standards to comparative uniformity. 50 Much of the bit
terness could have been avoided by a more gradual transfer to 
the new system, as was demonstrated by the success with which 
the "standstill'' was liquidated over a period of 18 months.51 

Officials of the Board also agree that it was unfortunate that the 
original regulations were imposed before local advisory com
mittees had been set up to give cooperation and advice. It is also 
possible that a more spirited defense of the Board by the then 
Minister of Labour might have allayed some of the criticism. 

But, while the experience of the Board suggests that the impo
sition of uniform minimum standards in a country as relatively 
homogeneous as Great Britain can be successfully achieved, pro
vided the transition is made gradually and that local cooperation 
and advice are successfully enlisted, it also suggests that, where 
the earlier local differences were considerable, the lowering of 
standards in some areas involved by the change will inevitably 
lead to effective political protests. Had the numbers suffering a 
reduction on application of the national standard in January 1935 
not been so considerable, the political repercussions might have 
been less serious. Here too the Board recognized realities, and 
late in 1936 when the liquidation of the "standstill" was provided 
for, the assistance grants were simultaneously raised. 52 In conse-

so There is some evidence to suggest that the pressure for immediate action 
came from the Treasury, which was anxious to complete by the end of the 
financial year (March 31, 1935) the financial arrangements with the local authori
ties arising out of the transfer of cases ()n the Second Appointed Day. 

u The necessity for gradual imposition of a uniform standard had already 
been recognized by the London County Council, which spread over 4 years the 
process of unifying the standards of the .30 or more boards of guardians whose 
functions it took over in 1930. 

n Certain basic scale allowances were increased; the treatment of resources, 
especially in the form of earnings, became more generous, personal exemptions 
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.quence, whereas in June 1936 the Board's allowances to 59 per 
cent of its clients were below what they would have received 
under the locally administered transitional payments system, by 
the end of the year this proportion had fallen to 29 per cent.'3 

It may thus be suggested that the imposition of the national uni
form standard was purchased at the price of an increase in the 
average level of assistance.'~ 4 

THE EFFECT UPON LoCAL INTEREST AND INITIATIVE 

The local advisory committees are the main link between the 
Board and local opinion, and their importance in the structural 
organization of the unemployment assistance system can hardly be 
overestimated. Although there was initially a tendency on the part 
of some committees to regard themselves as relief or public assis
tance committees capable of deciding upon individual cases, the 
majority soon began to fulfill their function of providing "informa
tion and advice on matters which might have a bearing on the 
Board's administration ... in the locality ... and advice with 
regard to the way in which certain special types of cases might best 
he treated." 

Their value had already been proved in the first three years of 
their experience. The three difficult problems (the liquidation of 
the "standstill," and the nature of the local adjustments for rent 
and for rural areas) calling for specific recommendations, which 
were initially placed before them, were handled with seriousness 
and dispatch, and almost invariably their suggestions were accepted 
by the Board. 55 \\'hile in its various memoranda the Board usually 

to certain members of the household were increased. in certain cases allowances 
that fell below the corresponding insurance benefits were increased up to that 
level, and the method of handling rent differentials was made more flexible. 

5~ Ibid., 1937, p. 14. 
u The average payment per week per payee under the transitional payments 

sy,tem was 20s. 7d. during the calendar year 1934. Under the Board, the 
al'erage payments were l3s. in 1935; 2Js. 9d. in 1936; 24s. 3d. in 1937 and 
24s. in 1938. (Ibid., 1938, p. 62) As a result of the application of the revised 
regulations, inrreased assesoments resulted immediately for about 230,000 appli
rauts (Ibid., 1937, p. 180), while the average weekly payments rose from 2.ls. 
9.hd. on October 30, 1936, to l4s. 8.ld. on December 18, 1936. (Ibid., 1936, 
p. IIJ~) 

"' Recommendations for the method of liquidating the "standstill" were made 
within two months. See footnote 24 of this Chapter for further details. Many 
c,Jmmittl'(:S closely followed the application of their principles during the subse
I!Uent months, and in only two cases revised their original proposals. (Ibid., 
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analyzed the nature of the problems and indicated the alternative 
types of proposal which would seem to be compatible with its 
general objectives, the committees could and did select those most 
suitable to their areas and, when occasion arose, suggested modi
fications. The relative ease with which their recommendations 
were carried through (especially the liquidation of the "stand
still'') is further witness to the extent to which they were able 
to modify the national regulations to meet the needs of their own 
localities. Although during the first months the committees, 
through inexperience or because of the highly technical nature of 
some of the problems involved, showed a tendency to lean heavily 
upon the official of the Board who acted as their secretary 
(usually the district officer), the more recent activities of the com
mittees indicate considerable independence and willingness to exer
cise initiative or to interpret very widely the general problems 
referred to them by the Board. This was especially the case in 
regard to the question of the c:xuses of prolonged unemployment 56 

and the links with other social services. 
The success of the local advisory committees has been particu

larly evident in their response to the Board's invitation to consider 
the composition of the unemployment register in their areas. The 
extent and appropriate methods of combating demoralization 
attributable to prolonged unemployment have long been problems 
which successive governments have tacitly admitted, but refrained 
from openly tackling. In 1937, however, the Board invited the 
committees to consider the position of applicants under 30 years 
of age, and to make recommendations for action. During the 
following year 40,000 applicants were interviewed by one or more 
members of these committees with an officer of the Board, 57 at 

1937, p. 16) Consideration of the adjustments to be made in rural areas pro
ceeded more stowly (from the end of 1936 t9 the summer of 1937) but the "Board 
found it possible to accept generally as a basis of administration the recommenda
tions made to them, with minor qualifications introduced mainly to obviate pos
sible ano111alies." (p. 12) The recommendatigns for rent adjustments were 
similarly adopted by the Board with only minor modifications in a few cases. 

(p. liO)di 'dual . d d d 'led . . . . h . . f 
66 n Vl comnuttees con ucte etat mqumes mto t e pos1t10n o 

unemployed men in particular industries, the relationship between local wages 
and assistance allowances, the treatment of applicants threatened with eviction 
for arrears in rent, the alleged refusal of suitable work or training by young 
workers, etc. 

5 ' In many cases the committees also made use of the panels appointed by the 
Minister of Labour from the local employment committees. 
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which time information was secured regarding the health and 
working capacity, the past employment experience, the attitudes 
to employment, and the home circumstances of the applicants. The 
reports and recommendations made by the committees indicated 
that they had taken their responsibilities very seriously. They made 
available to the Board and to the public not only a detailed analysis 
of the extent of the problem and the causes of prolonged unemploy
ment among young workers, but also a series of specific recom
mendations involving matters such as increase in the disciplinary 
powers of the Board, more effective use of existing powers, the 
increased use of work centers and of training facilities, and the 
initiation by the government of a public works policy. 58 

In addition to advising the Board on broad matters of policy 
and on the methods of adapting the national regulations to the 
needs of particular localities, sub-committees or individual mem
bers of the committees have been increasingly consulted by the 
officers of the Board regarding the treatment of individual cases 
presenting unusual problems. The most frequent types of cases 
have been those involving the application of disciplinary measures 
to difficult cases (under section 40 of the 1934 Act), the applica
tion of the "wage-stop" clause, and those in which the applicant 
was in need of some service the Board was incapable of supplying 
but where an individual committee member would be in a position 
to take up the case himself or to put the applicant in touch with the 
agency or person best able to gi,·e the needed help or advice. 

There is indeed considerable evidence to suggest that the activi
ties of the Board and of the advisory committees have, if anything, 
intensified local interest in the problems of dependency and in the 
extent of the provision of social services. This has been especially 
so in regard to three problems which have assumed increasing 
importance as a result of the considerable but somewhat haphazard 
development of local social services. The first concerns the extent 
to which local authorities are making use of their permissive 
powers, for, as already shown, the zeal with which the Board has 
in most areas promoted the welfare of its clients and has kept the 
advisory committees informed of shortcomings in the existing 

11 For details of the committees' find!!tgs and recommendations, see Ibid., 1938, 
PP. 44-Sl. 
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local services has focused attention upon the great variety in local 
amenities in different parts of the country. 

The second local problem concerns the lack of coordination be
tween the existing services, particularly in regard to the standards 
of eligibility and the principles on which payment should be re
quired of those benefiting from them. As already pointed out, 
careful coordination of policy between the sub-committees admin
istering these services is the exception rather than the rule. The 
tradition of deterrence, reinforced by the principle of treating each 
case upon its merits, had served to prevent the adoption of formal 
principles or scales, even on the part of many of the larger public 
assistance committees created by the Local Government Act of 
1929. The wide publicity given to the Board's scales of allow
ances and regulations for the assessment of resources and their 
obvious technical superiority over even many of the existing pub
lic assistance scales, 59 have combined to bring home to local admin
istrators the need for the adoption of reasoned standards and 
for a cc'Jrdination of the means tests administered by their various 
sub-committees. 

Finally, the action of the Board in encouraging its clients to 
make use of voluntary welfare organizations as well as other 
statutory authorities, while it has provoked criticism in some quar
ters, 60 has also served to direct public attention to the general 
question of the future function of voluntary groups in view of 
the great expansion of public social services during the last 30 
years. The advisory committees, on which representatives of both 
governmental and voluntary agencies are represented, are pecu
liarly welt suited to tackle this problem and some of them have 
already made valuable contributions.61 

ii9 This fact was commented on by almost all persons interviewed in 1937 and 
is confirmed by the research of Professor Percy Ford, wl!o has done more work 
on this subject than any other investigator. 

&o Representatives of the organized unemployed workers groups have criti
cized the Board for "forcing workers on to charity" and evading financial 
responsibilities which it is felt the central government should carry. The Liver
pool Advisory Committee found that "there appe~r~ to be a tendency for it [the 
Board] to adopt the policy of relying on them [voluntary bodies] to meet special 
needs wherever they are prepared to do so," and recommended that "voluntary 
bodies should refrain, in normal circum~tances, from granting assistance of a 
J,.;nd which can be given by the Board." (Unemployment Assistance in Liver
(!Ool, pp. 42-43) 

e1 The Liverpool Committee, in cooperation with the University, initiated an 
investigation into the manner in which t..._.e Board's officers cooperated with local 
authorities and voluntary bodies, and in 1938 issued the report mentioned above. 
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CONCLUSION 

The record of the first years of the Unemployment Assistance 
Board's administration suggests that in the main the more serious 
dangers accompanying a highly centralized administration have 
been avoided. Thanks to the emphasis placed upon the exercise 
of discretion by its officers, and since 1936 to the increasing use 
made of the services of local advisory committees, the Board has 
managed to avoid a rigid and inappropriate uniformity of treat
ment of its clients, and the stifling of local interest and initiative. 
One indication of this success has been the marked decrease in the 
hostility to and criticism of the Board that was so widespread in 
1934 and 1935.62 Another is the growing confidence with which 
the Board began prior to the outbreak of war to tackle certain 
vital but controversial questions arising out of the comprehensive 
relief system, and in particular the problem of demoralization 
caused by prolonged unemployment. 

It is more difficult to say whether this achievement will be 
permanent. Undoubtedly the flexibility of the Board's administra
tion in its first years was attributable in large measure to the 
imagination and vitalizing energy of its first secretary, 'Mr. C. W. 
G. Eady.61 It is conceivable that, given different leadership, the 
activities of local officers might have been much more rigidly con
trolled and circumscribed. Moreover, the continuance of the 
interest and cooperation of the advisory committees in the prob
lems faced by the Board will largely depend on the attitude of the 
Board itself toward their functions. If the committees come to 
be regarded merely as convenient smoke screens, to be consulted 
only when their opinion is known in advance or their approval is 
required for some unpopular action, their prestige and their effec
tiveness in serving as the vital link between the centralized admin
istration and local conditions and viewpoints will necessarily 
decline. But precedent counts strongly in Great Britain, and it 
is perhaps not too much to expect that in view of the functions 
the committees ha,·e already performed, a tradition has been estab-

u For an account of these criticisms, see C. A. Kulp, Social IPJSuranct Co-
ordi,.atio" ( Washin~rton: Committee on Social Security of the Social Science 
R~c-arch Council, 1938), pp. 17-20. 

61 Mr. Eady, now Sir Wilfrid. became Deputy Cnder-Secretary of State in 
thc- Homc- OffiCe' in January 1938. 
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lished which even a reactionary and narrowly bureaucratic Board 
might find it hard to destroy. 

The remaining major objection to the present centralization 
policy, namely, that it leads to overlapping of machinery in regard 
to the marginal social services:H appears, as has been indicated 
in the preceding chapter, to result from categorization rather than 
centralization. It has become an obvious problem since 1934 
mainly because the 1934 Act carried out the principle of categori
zation more fully than earlier legislation, because the nationally 
administered service has interpreted its mandate more broadly, 
and because the existence of overlapping attracts more attention 
when it involves overlapping between central and local authorities 
than when it occurs between various local administrations. 

In any case, any judgment concerning the wisdom of the cen
tralization of residual relief administration now existing in Great 
Britain must take account of the fact that this centralization was 
adopted only after other methods had been unsuccessfully at
tempted. Although the Local Government Act of 1929 had greatly 
widened the areas of the units responsible for public assistance 
administration, many public assistance officers still hold that the 
existing units are in some cases too small. Given the existing tax 
resources of the central and local governments, it was inevitable 
that the major share of the heavy costs of unemployment relief 
should be carried by the national government. Indeed, local 
authorities have to an increasing extent urged that "the state," 
meaning thereby the national government, should assume en
tire financial responsibility for the maintenance of the unemployed, 
and this view has long been echoed by the Labour Party.65 Dif-

64 Dr. Ursula Hicks (The Fina1w:e of British Governt~U?nt, 1920-1936, p. 177}, 
in suggesting that the transfer of services en bloc to the central government is 
one of the more hopeful lines of attack on the problem of local finances, holds 
there are two major objections to this policy: loss of personal touch in ad
ministration,-and the expense of setting up elaborate and often overlapping juris
dictions, the latter being the more serious. 

ti~ The representatives of the County Councils Association so urged before the 
Royal Commission (Minutes of Evidence, p. 631); the representatives of the 
Association of Municipal Corporations held that workers who had exhausted 
benefit, those in non-insurable trades, and casual workers "should be provided for 
at the cost of the state" (p. 525); while the Convention of Royal Burghs in 
Scotland argued that the unemployed "should be dealt with and be e.xclusively 
financed by the state" (p. 583). The majority of the county and county borough 
representatives on the Committee on Local Expenditure of 1932 also expressed the 
\"iew that the "responsibility for granting relief to able-bodied persons should be 
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ferences of opinion among those who adopt this view have centered 
on the feasibility of combining central financial responsibility with 
local administration. On the whole, local authorities have argued 
for local administration, but relatively few specific proposals were 
advanced for meeting the danger that such a situation would in
volve irresponsible administration on the part of the localities.811 

Even the majority of the Royal Commission of 1932, which 
proposed a locally administered residual relief system "equally 
available to all able-bodied workers who are involuntarily unem
ployed," stressed the necessity for a high degree of central control 
despite the fact that they visualized the central government as 
contributing not all, but only the major part, of the funds. "Closer 
central supervision of the arrangements for the assistance of able
bodied unemployed workers is imperative," said the majority. 
"\Ve attach very great importance, for the general acceptability 
and success of our proposals, to the exercise by the Ministry of 
Labour of a full and continuing responsibility for the general 
terms and conditions of the assistance to be given to the applicants 
within the scheme." 67 

Admitting that some degree of local variation in treatment was 
inevitable in a locally administered service, the Commission added 
that "these variations should be compatible with principles opera
tive over the country as a whole ... It is equally important in 

removed altogether from the purview of Local Authorities" and suggested the 
creation of an independent body to secure "almost complete removal of the whole 
problem trom the sphere of both local and national politics." (Rep()f'l [Cmd. 
4200, 1932), p. 114) The representatives of the Trades union Congress and the 
Labour Party in their joint statement to the Blanesburgh Committee similarly 
stated : " ... the obligation to maintain the unemployed should not rest upon 
localities. It is unjust that any part of the burden arising from a national 
problem, which a local authority can do nothing, or practically nothing, to 
avert, should fall upon local rates .... From the point of view of administrati\'e 
economy and efficiency, the payment of unemployment relief should be in the 
hands of one authority, namely, that which administers the Unemployment 
Insurance Scheme." (Unemployment Insurance Committee, Minutes of Evi
dtn.-e, 1927, pp. 168, 171) 

18 The representatives of the county councils did, however, suggest that as a 
safeguard a representative of the local employment committee should be ex· 
officio a member of the local relief committee, and that central administration 
should be vested in the Minister of Labour, who was to be assisted by a committee 
representing the unemployment Grants Committee, the County Councils Asso
ciation, the Association of Municipal Corporations, and other government depart
ments concern.ed. This committee was to act as a coordinating body and as an 
appeals comnuttee on cases referred by the local authority or the representati\·e 
of the local employment committee. 

11 fill()/ Rt/'Orl, pp. 147, 155. 
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any scheme of assistance for able-bodied unemployed workers, to 
guard, as far as possible, against substantial variations in the 
treatment of able-bodied unemployed workers who are in identical 
circumstances, but reside in different areas ... Most of the in
equalities in the present system can be removed by a greater degree 
of central control and direction of local administration." 68 

There was a second reason which impelled the Commission to 
stress the necessity for greater central control of the standards 
and objectives of the residual unemployment relief system, namely, 
the assurance of proper relationships between the scope and nature 
of the benefits of the insurance and the supplementary assistance 
schemes. 69 

" • • • the provisions in the Insurance Scheme . . . 
must be considered in close relation to the provisions for workers 
no longer entitled to benefit. . . . Apart from other considera
tions, it would lead to serious difficulties if the creation of separate 
central authorities responsible for insurance and for unemploy
ment assistance produced conflicts of financial interest and of 
principle." 70 

The Commission made various specific proposals to implement 
their recommendation that the central government should accept 
responsibility for the general supervision of the administration 
and extent of assistance. There was to be no interference with 
individual cases, but general rules should be laid down for the 
guidance of local authorities and there should be wide powers to 
ensure that these were generally adhered to. 

The controls exercised by the Minister of Labour were indeed 
to be very extensive.71 He was to have power to direct a local 
authority to adopt a definite scale of relief and definite rules for 
ascertaining each item of means. " . . . the principles upon 
which certain items of income are assessed, should, so far as is 
practicable, be uniform." While some variation in benefit scales 

&8 Ibid., pp. 147-48. 
&9 ''In particular he [the Minister of Labour] should aim at seeing th~t a 

proper relation is kept between the relief scales and the rates of benefit provtded 
by the insurance scheme." (Ibid., p. 293) 

10 Ibid., pp. 154-55. 
n "We intend that the Minister should use his powers to effect conformity to 

reasonable standards ; and we contemplate that he will take steps to improve 
the standard of payments and administration where such improvement is desir
able. But equally he may have to intervene where he believes that the authority 
errs by excess." (Ibid., p. 153) 
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might be permissible because of differences in rent levels, cost of 
food, and transportation and local wage levels, the Minister should 
assure himself that actual differences did not exceed those justified 
by these factors. In general, it was expected that greater uni
formity would be brought about by consultation and suggestion, 
but in the last resort "he will have the power actually to impose a 
scale either on all areas, or on some defined group of areas or on 
individual authorities." Furthermore, where it appeared that the 
area of a local authority was unsuitable to the exercise of the func
tions of the unemployment assistance scheme, while mutual ar
rangements were to be permitted to facilitate merging and joint 
administration, the Minister "should have power also to enforce 
joint administration where he considers it necessary or desirable." 
Finally, the !\1inister was to have power "in flagrant cases of mal
administration to supersede the Local Authority." 12 

These controls were ultimately to be made effective through 
financial pressure. Assessments which would otherwise be ap
plicable to an area were to be reduced or adjusted if the local 
authority were found not to be maintaining standards of good 
administration. 

In view of these specific recommendations, it is clear that the 
sphere of independence left to local authorities by the proposals 
of the Royal Commission was much narrower than that generally 
implied in the phrase "local administration." It is indeed not too 
much to say that even those who have criticized the creation of the 
centralized Unemployment Assistance Board have recognized the 
necessity of increasing central control of the principles of an unem
ployment relief system which inevitably must be mainly or wholly 
financed by the central government, and many have admitted that 
in certain "difficult areas'' it might be necessary for the central 
government to assume direct responsibility for administration. In 
this perspective, the centralization of unemployment relief admin
istration represented by the unemployment assistance scheme ap
pears to be less a revolutionary break with the past than a selection 
of one out of two alternatives, both of which involved a high 
degree of centralization. 

"Quotations from Ibid., pp. 289, 293, 282, 286, respectively. 

17 



CHAPTER IX 

THE APPROPRIATENESS OF THE PROVISION FOR 
. THE UNEMP"f;.OYED 

THE PRECEDING TWO CHAPTERS have examined the organizational 
structure of the provision for the unemployed in Great Britain 
in order to discover the extent to which the combination of insur
ance, unemployment assistance and public assistance has resulted 
in a well integrated and orderly system. This chapter, on the 
other hand, will examine the specific nature of the aid provided, 
and the economic and social problems to which so comprehensive 
an unemployment program gives rise. Many of these problems 
are, of course, not peculiar to the realm of unemployment relief. 
They reflect rather the conflict of two opposing principles in con
temporary economic and social life. On the one hand, there is 
the assumption that the individual is responsible for his own ma
terial welfare and that of his family, and the threat of loss of 
income is relied upon as the ultimate sanction to compel participa
tion in production on the terms dictated by the market. On the 
other hand, there is a growing acceptance of the view that it is 
the duty of the government to provide for the maintenance of 
those who, through forces beyond their own control, are deprived 
of income. The British unemployment relief system, precisely 
because the doctrine of government responsibility has here been 
given its fullest expression, throws into clear relief the nature of 
the basic problems created by this ideological dichotomy. 

In the first place, it will have been observed that the two national 
programs of unemployment insurance and unemployment assis
tance represent a compromise between the new and the old views 
of the proper spheres of individual responsibility and reliance on 
the government. Unemployment insurance, like all the social in
surances, implements the theory that the individual, if satisfying 
formally prescribed conditions, has a right to specified pay
merits from the government in certain contingencies, regard
less of his own resources or those of his immediate family. Un
employment assistance, on the other hand, expresses the view 
that government aid is available only when the resources of the 

238 
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individual and his family group are insufficient. It is no accident, 
therefore, that one of the most hotly debated issues in Great Britain 
since 1934 concerns the justification for the retention of a means 
test in a comprehensive unemployment relief system, and the 
extent to which the individual should exhaust his own resources 
and those of his family or household before receiving aid from 
the government. 

In the second place, the acceptance by the government of ulti
mate responsibility for maintaining the unemployed-whether by 
insurance, assistance, or poor relief-raises in an acute form the 
question of the appropriateness of the standard of living thus 
afforded. The system is attacked from one side because of its 
alleged niggardly nature, and from the other because it is asserted 
that the payments to unemployed persons are so generous that 
they approach dangerously near the earnings of employed workers 
and may undermine the incentive to work. 

In the third place, with the persistence of mass unemployment 
and as the provision for maintenance of the unemployed has be
come more complete and generous, there have been growing doubts 
whether the functions of the government can be limited to the 
provision of maintenance and whether the relationship between 
the dependent individual and the government can continue to be 
one of claims by the individual unaccompanied by obligations to 
the government. 

Finally, as the numbers of the unemployed and the expendi
tures on unemployment relief have mounted, the wisdom of a 
policy so exclusively based ori the acceptance of a large volume 
of un~::mployment has come to be questioned, and there is an in
creasing interest in the potentialities of government action looking 
toward the reduction of unemployment by positive measures to 
stimulate industry and to prevent the recurrence of severe cyclical 
fluctuations. 

THE 1\IEANS TEST AND FAMILY RESPONSIBILITY 

Of all the aspects of the unemployment relief system brought 
into being by the Act of 1934, none has provoked more bitter 
criticism and difference of opinion than the requirement that 
applicants for unemplo)ment assistance should undergo a means 



240 INSURANCE AND UNEMPLOYMENT ASSISTANCE 

test. The Act of 1934 made the household as defined the standard 
unit for the purpose of measuring need and calculating resources, 
but it gave no definition of this unit. Persons who were applicants 
in their own right were clearly excluded from the household of 
another applicant, and young dependent children and juveniles 
were equally clearly included. But the task of drawing the line 
between adults who were members of the household and those 
whose relation to the group was that of a lodger was extremely 
difficult.1 The Unemployment Assistance Board adopted two main 
principles: first, that persons who were members of the household 
during childhood should be regarded as members of the house
hold, and second, that those who entered it after reaching the age 
of employment on terms which made it clear that they were pay
ing a reasonable rate for board and lodging, should be regarded 
as lodgers, whether related to the applicant or not. 

Objection to the household as the unit for assessment of re
sources has been widespread and vociferous. The Labour Party 
and organized labor have publicly opposed the imposition of any 
means test at all, on the grounds that it is merely a continuance 
of the degrading poor law and is inconsistent with the Labour 
Party's view that it is the duty of the government to provide the 
involuntarily unemployed with work or maintenance. 2 This oppo
sition to the general principle of the means test, as applied to the 
average "thoroughly decent" unemployed person, is not confined 
to Labour Party members, but is shared by some prominent stu
dents of unemployment relief problems, including Sir William 
Beveridge, because of its discouraging effect upon the desire of 
the individual to save. 

Privately, however, many Labour Party members and trade 
unionists repudiate this blanket condemnation of the means test 

t The Royal Commission had frankly abandoned the attempt. Believing that 
"the facts of family association are so diverse and variable that it is impossible 
in any statute to restrict the 'family' to which an applicant is assumed to belong, 
or to define all the considerations that are relevant to a fair assessment of means 
in every individual case," the Commission somewhat weakly concluded, "account 
must be taken . . . of the incom\! of the actual household, and of the relation
ships which may be presumed to exist within it ; and the assessment should be 
adjusted thereto." (Final Report, p. 134) 

2 The general point of view of the Party is expressed in paragraphs 82-88 of 
the Minority Report of the Royal Commission. (Ibid., pp. 415-18) It was 
reiterated in publications and protest meetings at the time of the imposition of 
the means test under the transitional payments scheme in 1931, and of the issue 
of the first regulations of the Board in December 1934. 
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but sharply criticize the use of the household as the unit for cal· 
culating need and resources, and in this stand they were joined 
by the majority of experts, administrators, and ordinary citizens 
interviewed by the author in 1937. Indeed, it is not too much to 
say that the real issue in regard to the conditions of eligibility for 
the supplementary relief system in Great Britain today is not 
whether there shall be any test at all, but turns rather on the nature 
of the test to be applied and the selection of the individuals who 
are to be subject to it. The problem is a difficult one, and raises 
fundamental issues. 

The arguments of those who support a means test, whether of 
the household or narrower type, are powerful. The most common 
argument in favor of a means test of whatever type is the asser
tion that, in the words of the majority of the Royal Commission 
of 1930-32, "while the resources available are as limited as they 
are today, we should think it unfortunate if payments were made 
to persons who were not in need, at the expense ultimately of 
those who are most in need." 8 

It is no answer to this argument in favor of the means test to 
point to the relatively small proportion of applicants denied as
sistance, as it can always be argued that, but for knowledge of 
the existence of the test, the number claiming assistance would 
be greater. A more effective answer is the assertion that the group 
to which the test is applied, namely, persons who have in the past 
been wage earners and who have been unemployed for at least 
6 months, by definition consists of persons whose resources are 
likely to be small. If an individual means test is in question, the 
fact of long unemployment is indeed significant. The analysis of 
resources possessed by recipients of unemployment allowances, to 
which reference is made later In this section, suggests that the 
savings and other resources of the applicants themselves are rela
tively unimportant. The argument is, however, less effective when 
the household means test is in question. 

•Ibid., p. 128. This was indeed the most usual argument encountered by the 
author in numerous interviews in 1937. It is significant, too, that this was the 
reason most frequently given by Labour Party supporters and trade unionists 
(including high officials at headquarters) for their criticism of the blanket con
demnation by the Labour Party of the means test in principle and for their 
~lid that, as one official put it, "the Party is running its head into a noose on 
this matter; if it came into power it would never abandon a means test of 
some kind." 
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The limitation of the group to whom unemployment assistance 
is available, namely, unemployed persons normally dependent on 
income from wages, is, as the Royal Commission had pointed 
out in 1932, a less effective guarantee than the application of a 
means test against claims from "temporarily or permanently un
occupied persons who would probably not regard themselves as 
'unemployed' if the scheme did not exist." For, on the one hand, 
the test of "involuntary unemployment" is still imperfect and 
becomes more so as unemployment spreads and as the offer of 
work becomes a less frequently available test of willingness to 
work. Attempts to enforce the ''genuinely-seeking-work clause" 
in the period before 1930 also proved to be administratively 
troublesome, and to have undesirable social and psychological 
consequences.' And, on the other hand, the effectiveness of the 
criterion of past employment in certain occupations as a test of 
dependence on wage income varies with the number of weeks of 
work required, the period within which past employment must 
have occurred, and on the tolerance shown in the formulation and 
administration of the requirements. In all these respects the scope 
of the unemployment assistance scheme is wide enough to admit 
many persons whose normal dependence upon income from wages 
may have been very dubious. 6 

But, while in principle the strength of the argument for a 
means test as a bulwark against unjustifiable demands upon lim
ited resources must be conceded, the extent of the savings to tne 
community by its application must not be exaggerated. In the first 
place, the percentage of applicants denied any allowances during 
the years 1935 to 1938 has been small, varying between 5 and 10 
per cent of new or changed determinations in the different 
months.8 And, of the Board's applicants in receipt of allowances 

'See Chapter IV, subsection on "Extent and Nature of Categorization." 
ll The rule requiring 30 contributions in 2 years is itself no very strenuous 

test, particularly when it is recalled that it could be satisfied by 30 days of work 
in 30 separate weeks. And the qualification to the eligibility clause for unemploy
ment assistance (namely, coverage of persons insured under old-age insurance, 
or, in some cases, persons who but for the industrial circumstances would have 
been so insured) is clearly extremely elastic. In fact, many public assistance 
authorities complained to the author that the Board was "throwing its net too 
wide" in this connection. See Chapter VII. 

II Excluding months in which percentages were unusually high or low due to 
changes in the regulations, the coming into effect of the Second Appointed Day, 
payment of \\;nter allowances, etc. (UAB annual reports, appendix entitled 
"Applications for Cnemployment Assistance") · 
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in the years 1935-38, some 51 to 55 per cent possessed no resources 
of any kind. In the second place, because of a desire to preserve 
the prestige of other social insurances or to maintain the stimulus 
to work and save, certain of the resources are disregarded by legal 
prescription or the practice of the Board. !\Ioreover, in assessing 
resources derived from earnings, the Act provided that the 
amount to be taken into account should be determined after de
ducting the employee's share of contributions to the social insur
ance schemes, and any other sums authorized by statute, together 
with any expenses incurred by the wage earner in connection 
with his employment, such as travelling expenses, income tax, 
etc.' The effect of these modifications was to reduce to between 
28 and 33 per cent the proportion of cases in which the resources 
of households were taken into account in assessing needs during 
the years 1935-38.8 

In the third place, not all of the reported resources could be 
held available for the support of the applicant and his dependent 
household. For the greater part of the declared resources were 
owned by persons other than the applicant (86.3 per cent in 1935, 

r The 1934 Act required that there should be disregarded (a) the first 5s. a 
week of sick pay from a Friendly Society; (b) the first 7s. 6d. a week of health 
insurance benefits; (c) the whole of any maternity benefit under the health in
surance system; (d) the first pound a week of any wounds or disability pension; 
(e) half of any weekly payments under workmen's compensation; (f) the 
capital value of any interest in the house in which the applicant resides; (g) the 
first £25 of money and investments treated as capital assets (and as assessment 
of resources above this amount is made only for each complete £25, nothing is 
in practice offset unless his assets exceed £50). After the issue of the revised 
regulations, a greatly increased proportion (and occasionally all) of income 
from sources such as unemployment benefits, reserve pay, service pensions work
men's compensation, was disregarded when assessing the resources of ~embers 
of t~e household ot~er than the applicant .. In addition a certain part of the 
earnmgs of both applicant and members of lm household was disregarded by the 
regulations. ( U AB Report, 1936, pp. 21, 24-25) 

8 Sample inquiries undertaken at various dates by the Board showed the fol
lowing distribution of applicants in relation to the household resources they 
declared: 

Percentage of applicants with 
Resources 

No Disregarded partly taken 
resources resources into account 

1935 ............••....•...• 55.3 
1936 ....••................. 54.3 
1937 ....................•.. 55.2 
1938" ......••.....•........ 51.0 

44.7 
~ 
17.4 28.3 
16.0 28.8 
16.1 32.9 

• Applicants' . casual earnings included only in this year. It was 
estimated t~t 111 1937, about 36.000 (roughly 6 per cent) of the ap
plicants each we-ek reponed casual earnings. 

SOt<rrn: l'AB R';ons, 19JS.JS, pp. 79, 60, 78, 64 respecti\'ely. 
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and 84 per cent in 1937)9 and they were permitted to retain a 
considerable share for their personal use over and above bare 
maintenance. In consequence, only about 25 per cent of the total 
household resources reported in 1937 were regarded as available 
to meet the households' needs.10 

Finally, the total value of the reported resources was not large. 
In the two years in which the nature of the resources was analyzed 
( 1935 and 1937), the total value was £24.5 millions and £19.4 
millions respectively, of which about 21 per cent was derived 
from social insurance and allied benefits provided by the govern
ment, about 71 per cent from earnings, 3 per cent from outdoor 
relief, 0.7 and 0.4 per cent respectively from savings, and the 
remainder (about 5 per cent) from miscellaneous income and 
various kinds of private or public pensions not included in the 
social insurances.11 

The net result of these factors was that in 1937 the estimated 
value of resources applied to the support of the households was 
£4,837,500, a relatively small' sum in relation to the £36,740,000 
paid in allowances. Against these savings must be set a large part 
of the Board's costs of administration, which in 1937 amounted 
to £2,035,000.12 However, there is no way of estimating the 
extent to which knowledge of the existence of a means test dis
couraged unemployed persons with resources from applying.13 

Those who support not merely the principle of the means test, 
but specifically the household means test, can also bring forward 
strong general arguments. In the first place, it is held that to 
accept the household as the unit for the determination of need 
and for the assessment of resources is only to reflect what is in 
practice the normal way of life of the working-class family. Mem
bers of the household, even when the head is working, do to a 
considerable extent form a single economic unit. Officers of the 

9 Ibid., 1937, p. 79. 
10 Ibid., 1937, p. 80. This is the only year in which this estimate was made. 
11/bid., 1935, p. 308; 1937, p.190. . 
u Ibid., 1937, p. 60. This sum refers only to the costs of the Board's administra

tion. The services rendered by the Ministry of Labour cost another £2,645,000, 
but only a fraction was directly concerned with means test administration. 

u The number cannot have been large, however, as it is known that actual 
recipients of insurance or assistance constituted between 76.3 and 85.4 per cent 
of the estimated number of unemployed between 1935 and 1938. (See Table 10.) 
Moreover, some of those not assisted by the national programs were supported 
by public assistance, or had applied for assistance and been rejected. 
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Board, in defense of their unit of assessment, have pointed to 
the custom in South Wales (where, paradoxically enough, the 
outcry against the household means test has been most acute) 
whereby all earning members of the household pay over the greater 
proportion of their wages to the .housewife. Moreover, the re
search of Professor Percy Ford into the composition of family 
income among the British working classes also indicates that de
pendence on income from more than one earner is far from un
common. Using the investigations of Professor A. L. Bowley 
into living conditions in five towns at different periods, the London 
Survey and his own survey of Southampton, Professor Ford 
shows that the percentage of normal families dependent solely 
upon the wages of the head varied from 31.9 to 64.5 at different 
times and in different cities. The incomes of supplementary 
earners as a percentage of the head's income varied from 29 per 
cent to 65 per cent.u 

In the second place, supporters of the household unit for assess
ment of resources urge that it is the logical concomitant of an 
assistance system which aims to meet needs and adopts the house
hold as the only entity having any reality for this purpose.15 If 
the unemployment relief system is not to give rise to the need 
for a large degree of supplementation of income from some other 
social services, it must provide allowances that meet all the living 
expenses of the economic unit which is practically significant, and 
this, it is urged, is the household. By an analogy with the principles 
of private charity, it is then held only reasonable to inquire into 
the resources of this composite unit before contributing "outside" 
funds to its support. This general case for the means test, it should 
also be noted, accepts the family as a close social unit, with strong 
mutual economic obligations existing among the various 
members." 

11 Indeed, Professor Ford points out that the improvements in the standard of 
living in working-class families, to which all recent British surveys bear witness, 
are to no small degree due to an increase in the incomes of these supplementary 
earners. (Percy Ford, "Family Incomes and Personal Incentives," Eccmomi.ca, 
February 1938, pp. 72-8.3) The cities studied were Northampton, Warrington, 
Bolton, Reading, Stanley, London and Southampton. The years included were 
1914, 1924, 1929-30 and 1931. 

u Cf. Final Rtport, p. 132. 
•• This was clearly recognized by the Board. "The Act is based on the broad 

,·iew that merni:X'rs of the same household stand by another and share their 
fortunes, good or bad." (UAB Rtporl, 1935, p. 35) · · 
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This view of the economic and social unity of the family cer
tainly can claim the support of tradition. The poor law and public 
assistance systems have, in relieving the able-bodied, always taken 
account of the household as they found it, both for assessing need 
and determining resources. Many of the other locally adminis
tered social services have also used the household as the unit of 
assessment, although there has been considerable diversity in the 
definition of the "household." 17 

Yet it is . important to recall that the appropriateness of the 
principles of the old poor law to contemporary values and living 
habits was already being challenged before 1934, and that dis
satisfaction with them contributed largely to the adoption of the 
special measures for relieving the unemployed which have been 
described in previous chapters.18 How far this opposition to the 
poor law principles was due to the enforcement of family and 
household obligations, and how far it was due to the generally 
deterrent principles on which it was administered, cannot, of 
course, be known. But the enforced sharing of poverty which the 
household standard involved undoubtedly played a large part, and 
it is significant that, as pointed out in Chapter V, local admin
istrators when required to apply these principles to transitional 
payment applicants often felt compelled to modify them, particu
larly in regard to the treatment of resources. Moreover, the 
Board's definition of the area of responsibility on the basis of 
membership in a household has one disadvantage as compared to 
the poor law principle which embraced relatives of certain defined 
degrees of relationship regardless of their place of residence. The 
responsibility could be evaded by a change of residence on the 
part of the resource holders, while the applicant who resented his 

11 Thus, of 49 authorities providing meals and milk for school children, 36 used 
the househoia, and 5 the "family" unit consisting of parents, earning children, 
and near relatives; of 54 authorities providing free or low priced milk under 
the maternity and child welfare acts, 39 used the household and 4 the "family" 
as defined; of 17 providing medical assistance when called in by midwives, 10 
adopted the household ; and even in the provision of free places in secondary 
schools, 11 used the household and another 6 the family. (Percy Ford, "The 
Coordination of Means Tests," Public Administration, October 1937, p. 387) 

18 Cf. the majority view of the Royal Commission: " ... a Poor Law service 
that was generally regarded as unsuited to the needs of widespread unemploy· 
ment was one of the reasons for the costly expedients of 'uncovenanted,' 'ex· 
tended,' and 'transitional' benefit, which brought the insurance scheme into polit· 
ical disrepute and deep financial embarrassment." (Final Report, p. 150) 
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dependence upon other members of the household might escape 
this by removal.19 The assertion that the household means test 
was thus leading to the break-up of families was indeed commonly 
made at the beginning of 1935, and the first report of the Board 
devoted considerable attention to the problem. The facts indicate 
that a break-up of homes occurred much less frequently than 
theoretical considerations would suggest. In only three districts 
did the problem assume any serious importance.20 Elsewhere 
there were either isolated instances, or a total number that was 
small in relation to the total number of applicants.21 Furthermore, 
the reports of the district officers indicate that in the majority 
of cases the means test was hut the last straw added to a situation 
where there was already considerable personal friction. Somewhat 
surprisingly, too, cases of removal by applicants were much more 
numerous than those of removal by earning or resource-possessing 
members of the household, but they were also more amenable to 
disciplinary action by the Board.22 

More serious, though less easily measurable, are two other con
sequences of the application of the household means test. First, 
it places a heavy burden on young wage earners. It has already 
been stated that earnings constituted by far the most important 
item of resources reported by applicants and their households 
(70.6 per cent in 1935 and 70.7 per cent in 1937). Indeed, in 
view of the fact that in these two years another 26.0 per cent and 
26.3 per cent were accounted for by other social services (out
door relief, service pensions, etc.) and social insurance benefits, 
it will be seen that earnings constituted by far the greater part 

1• The inquiry of the Pilgrim Trust into long-period unemployment indicated 
that sensitivity to dependence on others is particularly acute among the older 
men. (MtK Without Work, p. 148) The reports of the officers of the Board 
covering all types of applicants suggest, however, that statistically the problem 
is more acute among the young. 

20 UAB Rrf>ort, 1935, pp. 134-36, 181, 235-36. 
21 E.g., in Birmingham less than 25 out of 50,000 applicants (Ibid., p. 111); 

?ther are~s reported only 2 or 3 ~ases. The report of the Pilgrim Trust inquiry 
mto the sttuatwn of the long-penod unemployed confirms this general picture
only 18 homes broken up on account of the household test were discovered 
which for the country as a whole suggested a total figure of about 7 500 cases: 
(Mtlt Without Work, p. 148) ' 

12 As a rule, the Board's officers refused to increase the allowance of appli
cant~ who thu~ left h?f!!e, or they reduced the allowance below that permitted 
to smglt applicants hvmg alone, unless investigation showed that there were 
othe~ per~nal ~sons or a state of over-crowding which justified removal. 
Thl'tr actton was m general upheld by the appeals tribunals. 
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of assessable resources. About 85 per cent of the earnings belonged 
to household members other than the applicant, and the greatest 
share of these (50 per cent in 1935, 65 per cent in 1937) was 
contributed by sons and daughters, while brothers and sisters 
were the next largest contributors with 16 and 13 per cent in the 
two years. Spouses of the applicants owned between 4 and 6 per 
cent of the resources. 23 

In practice therefore the application of a household means test 
involves placing upon young earners a burden which, in view of 
the age composition and employment prospects of assistance re
cipients, is likely to be of long duration. It is a nice question 
whether important social values are endangered more by permit
ting the sense of family responsibility to weaken than by extending 
the area of poverty to the immediate households of those who are 
unemployed. If it is true, as the investigators for the Pilgrim 
Trust persuasively argue, that "if we allow standards to be reduced, 
we are allowing a class to grow up that is unemployable. Poverty 
is not only a consequence of unemployment but a cause of it," 24 

then the social wisdom of reducing many otherwise independent 
persons to a relatively low standard of living may well be ques
tioned. Moreover, there is considerable evidence that the feeling 
that a substantial share of additional earnings will be devoted 
not to improving the earner's economic position but (as the 
earners see it) to relieving the government of a part of its financial 
obligations, acts as a real deterrent to initiative in the case of 
persons who are employed on piece work, or who could hope to 
secure increases in pay by enhanced efficiency.25 

And in the second place, the application of the household means 
test in circumstances where those most affected by it are other 
earners, brings an even wider group of the population into con
tact and psychological familiarity with the investigatory pro
cedures associated with the poor laws. If it is hoped to use a means 

zs The percentages for other members of the household are shown in UAB 
Report, 1935, p. 308; 1937, p. 190. 

u Mm Without Work, p. 133. 
zs This objection was made to the author in many interviews in 1937. Mr. 

A. D. K. Owen, who was one of the directors of the Pilgrim Trust inquiry, 
referred to the widespread feeling among earners in families of UAB clients 
that "any extra effort will be cropped," and was inclined to believe that the 
deterrent effect upon incentive and initiative was among the most serious 
consequences of the application of the household means test. 
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test as a deterrent against too easy reliance upon government 
support, then it is hardly wise to accustom so many earners to it 
when they are independent and self-supporting.26 There is con
siderable evidence that the British worker would prefer a smaller 
sum as a right, to a larger amount secured by undergoing what 
is still widely regarded as a degrading procedure. This considera
tion is especially important for the present British unemployment 
relief system, as since April 1937 the Unemployment Assistance 
Board has had the duty of supplementing insurance benefits where 
they are inadequate. As already pointed out, for a considerable 
number of workers (those with large families and living in high 
rent areas) assistance payments may exceed insurance benefits, and 
the only deterrent to a large amount of supplementation is the 
requirement to undergo a means test. If the necessity to supple
ment insurance benefits is confined to a limited group, there may 
be reluctance to change status in order to secure a few extra 
shillings a week.2r But if while employed and earning, many wage 
earners have become accustomed to the "means test atmosphere," 
the temptation to take advantage of supplementation possibilities 
when unemployed may be more difficult to resist, and should there 
be any large amount of supplementation, the desirability of retain
ing a separate insurance system may well be questioned. It was 
doubtless this possibility that caused a number of thoughtful ob
servers to believe in 1937 that "unemployment assistance may 
well mean the death knell of insurance." 

Advocates of the household means test urge two advantages 
of this unit of assessment over the alternative of an income 
declaration relating solely to the means of the applicant.28 It is 
claimed that the individual test would seriously curtail the savings 

21 The objection of workers extends not merely to the necessity of reporting 
earnings and submitting to assessment, but perhaps still more to what they 
regard as the undesirable publicity given to the existence of poverty and de
pendence in the household, involved in the verification of reported earnings at 
the place of employment. 

zr In fact, the Board has adopted the principle of refusing to supplement 
where the difference between insurance and assistance is very small, or where 
the applicant had had a substantial period of employment immediately prior 
to his application for supplementation. 

21 Cf., for example, the suggestion of the minority of the Royal Commission: 
"If Parliament decided that, after a certain period, a Means Test should be 
imposed, then in our view it should take the form of a declaration of personal 
income by the claimant at the (emplorment) Exchange." (FiMl Re;orl, p. 417) 
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to the community as a result of the means test. The analysis of 
resources made by the Board for 1935 and 1937 does indeed 
support this contention, for in 1935 only 13.7 per cent and in 
1937 only 16.0 per cent of all reported resources were owned by 
the applicants. The addition of the resources possessed by spouses 
of applicants would have raised these percentages to 20.0 and 21.2 
in the respective years. 29 

The second advantage claimed for the household as compared 
with the individual means test, however, is less impressive in fact 
than it first appears. For it is argued that the adoption of an 
individual.means test would encourage improper transference of 
resources to other family members for the purpose of securing 
eligibility.30 The 1935 and 1937 analyses of resources possessed 
by the households of recipients of allowances suggest, however, 
that the applicants' savings (the sole transferable item of re
sources) constituted only 0.4 per cent and 0.2 per cent of the total 
reported resources in the respective years.31 Moreover, the desire 
to encourage thrift had led, as already pointed out, to the exemp
tion of a certain proportion of savings from liability to assessment, 
and to the entire exemption of certain types of savings (e.g., a 
house owned and occupied by an applicant). 

Thus in the last resort the question of the retention of a means 
test and the choice between the household and some other entity 
as the unit of assessment involve the weighing of values many 
of which are unfortunately not easily susceptible of measurement. 
Any final answer involves estimates of the loss to the community 
arising from the probable claims which would be made in the 
absence of a means test. It is bound up with contemporary theories 
as to the social and economic functions of the family, and the 
wisdom and effectiveness of attempts to enforce the principle of 
family resppnsibility when mutual affection and esteem are inade-

29 UAB Report, 1935, p. 308; 1937, p. 190. 
ao Cf. Final Report of the Royal Commission: "It would not be difficult 

for the individual temporarily to divest himself of means. At least there would 
be a substantial inducement for him to try to do so ; and the cost of the relief 
scheme would be very heavily increased." (pp. 132-33) 

31 Even the addition of income from subletting and boarders would raise these 
percentages only to 1.1 and 0.8 respectively, and not all of this income would 
have been derived from lodgers in houses owned by the applicants. Savings 
constituted 2.7 per cent and 1.6 per cent of all the resources reported by the 
applicants themselves, and 2.0 per cent and 0.7 per cent of those reported by 
their spouses in the two years. 
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quate inducements. These theories are in turn in process of flux, 
in view among other considerations of the growing realization 
that family harmony and cohesion may be adversely affected by 
the prolonged dependence of adults upon other members of the 
group.82 

Nor can the retention or abandonment of the household means 
test be dissociated from theories as to the nature of the stimuli 
to enterprise and initiative. If economic activity, such as working 
and saving, is most responsive to the hope of securing independence 
and improving one's economic position, there is a danger that 
enterprise and initiative may be weakened if earning members of 
the household, and especially the young, feel that their earnings 
are in large part perpetually mortgaged for the support of the 
household's unemployed members. 

Any final answer also implies a reconsideration of the reasons 
why individual saving has hitherto been regarded as a peculiar 
economic virtue. If the philosophy should be accepted that, in 
view of the normal level of earnings and the frequency of inter
ruptions to earning power, it is the duty of the government to 
provide a minimum subsistence to all those who are unable to 
earn because of sickness, unemployment, or old age, then it may 
be less important than formerly to encourage individual saving 
to meet these emergencies. The policy of government aid has 
undoubtedly been in large measure accepted in Great Britain and 
implemented by the social insurances, although there are still con
siderable gaps and deficiencies in the provision of security which, 
even on the theory that individuals should be encouraged to save 
against loss of income, justify exempting from any means test 
certain minimum amounts of savings.88 

The significance attached by the community to the maintenance 
of the prestige of social insurance benefits as compared to other 
forms of public assistance is another important factor. Finally, 
the decision as to the desirability of a means test and the selection 

32 Cf. M tn Without Work. 
33 Thus, the old-age and survivors insurance scheme provides benefits which 

are inadequate for full maintenance and therefore require supplementation from 
public or private s~urces. ~imilarly, the health insurance benefits fait to provide 
for de~>t;ndents, whtle, as wall be shown below, unemployment insurance benefits 
and assiStance provade an extremely low standard of living for those with no 
other resources. 
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of the appropriate unit of assessment cannot but be affected by 
current beliefs regarding the most equitable method of sharing 
the costs of unemployment. The household or family means test 
involves the concentration of at least part, and in some cases all, 
of the costs of maintaining unemployed persons upon those who 
happen to be living in the household or are members of the 
family.u Yet the general trend of social thinking appears to favor 
a wider distribution of the costs, and in particular the social in
surances have done much to inculcate and to spread the philosophy 
that the risks of economic life should be pooled over as wide a 
group as possible. 

Faced with these conflicting social values, the British have, 
perhaps characteristically, adopted a compromise position. They 
have retained the household means test in principle, but have modi
fied it by exempting important types and amounts of resources 
from consideration as a concession to the objections of those most 
adversely affected by it. The most far-reaching of these con
cessions was made by the amendments of 1941.3 ~ 

THE LEVEL OF AssiSTANCE PROVIDED 

The evaluation of standards of living is notoriously difficult, 
and the question of the adequacy of the standard of living pro
vided by the British unemployment relief system admits of no 
specific answer. Owing to the gradual increase in benefits, the 
payments from unemployment insurance had by 1931 come to 
equal or to exceed the published scales of the local public assistance 
authorities, which were admittedly intended to provide at least 

at And, as pointed out in Chapter VIII (pp. 229-32), this distribution of costs 
is highly arbitrary and varies greatly in different parts of the country, depending 
on the composition of the household. 

u The earlier requirement that the resources of all members of the household 
were to be taken into account in assessing the allowances to be given to an 
applicant living as a member of a household was substituted by a new rule 
requiring that the resources of household members other than the applicant, 
the husband or wife of the applicant and any member of the household de
pendent on the applicant should not be regarded as the resources of the applicant. 
Furthermore, a maximum was set to the contribution to be expected from a 
non-dependent member of the household, and adjustments in the treatment of 
rent bad the effect of further reducing the contribution which such a wage 
earner would be required to make. For full details of the changes, see Memo· 
rand"m by the Assistance Board on the Determination of Needs Bill (Cmd. 
6247, 1941). 
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bare maintenance. After July 1934 these benefit rates, which had 
been cut in 1931, were restored. Moreover, it has already been 
shown that, for persons with no resources and with large families 
in high rent areas, unemployment assistance allowances were even 
higher than insurance benefits and after 1937 they could be granted 
in supplementation of insurance benefits if necessary. Yet even 
though the unemployment assistance allowances thus provided a 
standard of living that was in general more generous than that of 
the prevailing public assistance system,88 the nature of this mini
mum standard for persons without resources still remains 
unknown. 

The Unemployment Assistance Board in drawing up its original 
scale took the position that it "was concerned with such primary 
needs as those of food, shelter, fuel, clothing and the like," but 
"did not deem itself to be concerned with scales of assistance so 
low as to be merely sufficient to support life. Allowances clearly 
had to be adequate to permit some variety of diet and some com
mand over items which, having formerly been luxuries, are now 
conventional necessaries." 87 To reduce these general concepts to 
specific figures, it studied the scales adopted by local public as~ 
sistance authorities, the standards adopted in the British Medical 
Association's "Report on Nutrition," the report of the Ministry 
of Health Advisory Committee on Nutrition, and the various 
social surveys which had recently been carried out in London and 
:Merseyside. 

In November 1936 the investigators of the Pilgrim Trust en
deavored to measure the standard of living of unemployment 
assistance recipients, and for that purpose adopted as their cri
terion of poverty the standard devised by Mr. R. F. George 88 

which, although higher in some respects than the corresponding 
poverty standard adopted in some of the other important social 
surveys, yet appeared more nearly to reflect the standard which 

•• As was shown in Chapter V, the higher payments made to unemployed 
workers on the basis of public assistance scales were in the majority of cases 
dut to the disregard of certain resources rather than to the adoption of a higher 
standard of what was needed to maintain an applicant with no resources. 

aT UAB Rtporl, 1935, p. 33. 
81 See R. F. George, "New Calculation of the Poverty Line" IOt4r'JI.Ol of 

th~ Ro:t•aJ Statistical Socilty, 1937, Part I, pp. 74-95. ' 
18 
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the Board had set for itsel£.39 This standard includes only expen
ditures for food, clothing, cleaning materials, light and fuel, and 
thus makes no provision for replacement of household equipment, 
insurances, doctors' fees, medicines, or such small luxuries as 
tobacco, newspapers, and recreation. Yet, as the accompanying 
summary indicates, 17 per cent of the families visited by the 
Pilgrim Trust investigators failed to achieve even the low standard 
of living which Mr. George's budget would provide, while another 
27 per cent were within 10 per cent of it in either direction. At 
the other end of the scale were 37 per cent of the families who 
were well above the poverty line or even living in moderate 
comfort. 

Standards of living Number of 
families 

Number of families investigated. . . . . . . . . . . . . . . . . 932 
Families in "deep poverty" 

(income more than 10% below "poverty line"). 159 
Families in ''moderate poverty" 

(income less than 10% below "poverty line").. 120 
Families at "subsistence level" 

(income less than 10% above "poverty line").. 137 
Families "a little above poverty line" 

(income 10-25% above "poverty line")........ 174 
Families "well above poverty line" 

(income 25-75% above "poverty line")........ 251 
Families "in moderate comfort" 

(income more than 75% above "poverty line"). 91 
Source: Men Without Work, p. 109. 

Per 
cent 
100 

17 

13 

14 

19 

27 

10 

Further analysis of the groups living below the George poverty 
line suggested that the standard allowances were least adequate 
in families with three or four children possessing no resources 
and relying solely upon the allowance.40 The investigators con
cluded, however, that unemployment assistance "was providing 

a9 Mr. George's standard is based on the British Medical Association's mini
mum standards for food requirements and on the standards used by various 
social surveys in regard to clothing, cleaning materials, light, and fuel. The 
Medical Association's standard for milk was, however, increased by Mr. George 
slightly, to bring its requirements into line with the more recent recommenda
tions of the Ministry of Health Advisory Committee on Nutrition and the 
Technical Commission appointed by the Nutrition Committee of the League of 
Nations health organization. (Cf. Men Without Work, p. 105) 

40 Eighty per cent of the cases living "in poverty" were cases wholly dependent 
on the Board for income, while the relatively large proportion of such cases in 
Liverpool was attributable to the high proportion of large families in that 
district. "In these families with children, our impression was that almost 
invariably there was definite want, either of food or clothing, or more probably 
of household equipment." (Ibid., p. 105; also pp. 110, 111) 
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maintenance at a standard which, in view of the circumstances, 
was a reasonable one for many of those in receipt of it," but that 
for roughly two persons out of every five among the 55 per cent 
of the sample who were dependent solely on assistance, the scheme 
provided "maintenance at a level that cannot be defended except 
on grounds of maintaining the wage incentive." 41 

This is, of course, the principal dilemma of social provision 
against loss of income on account of unemployment. For even 
this relatively low level of governmental provision against inse· 
curity is high enough to have caused concern in recent years re
garding the relationship between benefits and assistance payments 
on the one hand, and wages normally earned when in employment 
on the other. Inevitably this problem is more acute for the as
sistance system than for insurance, as the former admittedly 
bases the amount of an allowance upon the needs of the individual 
and his dependent household. 

The possibility of increasing allowances where rents are rela
tively high, and the extensive use which the officers of the Board 
have made of their power to grant discretionary additions, increase 
the probability that persons with large families in high rent areas 
may receive more as an assistance allowance than they would have 
received in wages. Furthermore, the provisions governing eligi
bility for assistance are sufficiently wide to admit a significant 
number of persons whose normal income from work (because of 
irregularity of employment or poor industrial quality) has been 
relatively low, and are certainly wider in this respect than the 
provisions governing eligibility for insurance. But even the in
surance system is not immune from the danger that benefits may 
in certain circumstances exceed normal earnings. For benefits, 
although less precisely adjusted than allowances, still vary with 
the size of the dependent family.•2 

The Royal Commission had drawn attention to this problem 
and had concluded that "it is a rule of cardinal importance . . . 
that the amount of assistance in respect of unemployment, how
ever provided, should be less than the wages of employment. No 

n Ibid., p. 113. 
·~ Howrver, insurance benefits are payable for only one adult dependent, 

wh1le those for dependent children are uniform and do not increase with the 
age of the child as do unemployment assistance allowances. 
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community could aff~i,d te relax this rule . . . the ine~itable out
come would be a widespread deterioration in workmanship and 
in production, from which the unemployed themselves, as well as 
the employed, would be. the sufferers." But unfortunately its 
recommendations ran on1y in general terms : "The amount of 
relief should as a rule fall so definitely below the prevailing level 
of wages as to avoid the· danger that applicants might consider 
themselves to be in a better position when receiving relief than 
when earning wagt\S." How this result was to be achieved in a 
system based on need, which if possible was to grant allowances 
lower than insurance benefits and yet provide "an adequate service 
for unemployed industrial workers" and avoid throwing any 
large proportion on "a poor law service which was generally 
regarded as unsuitable," was not explained.43 

In •1935 the Unemployment Insurance Statutory Committee, 
in deciding to raise the allowances for children by ls. weekly, had 
called attention to the disconcerting fact that, as a result of the 
change, an unemployed man with a wife and 5 dependent children 
would become entitled to 4ls. a week. As the wages of many 
unskilled laborers were in the neighborhood of 40s. weekly, the 
Committee believed that cases of benefit exceeding wages, "which 
now are rare," might become fairly common." 

Again, in 1936, the Committee, utilizing the statistical material 
which had been prepared by the Ministry of Labour, discussed 
the problem at length and decided to use the declared surplus for 
increasing the benefits for adult dependents rather than for chil
dren, mainly because the former change would increase by less 
than 10 per cent the proportion of cases where men were as well 
off unemployed as in employment, whereas the latter would in
crease it by 33.7 per cent.45 

The Board has also been keenly aware of the dilemma. In its 
first report it drew attention to the "difficult problem" of the 
relation between assistance and wages, and the danger that too 

•s Final Report, pp. 124-25, 148-50. 
u The general policy of the Committee was governed by the view that 

"Unemployment benefit ... is the direct alternative to wages: insurance against 
unemployment is insurance against loss of wages: it is contrary to t?e funda
mental principle of insurance, and the practice of every other form of msurance, 
that the indemnity should be allowed to exceed the loss." (UISC Report, July 
1935 [Cmd. 131], p. 18) 

46 Ibid., p. 61. 
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close an a~proximation of the tw~ might ~i~inish both a man's 
"eagerness to obtain work and his reluctance to relinquish it." •a 

In part, of course, the failure of the Royal Commission of 1932 
to make specific suggestions was due to .the lack of statistical data 
which would have indicated whether the provision of an adequate 
minimum resulted in an excess of relief over wages in a substantial 
proportion of cases. Thanks to inquiries carried out in recent 
years by the Statutory Committee and the Board, it is now possible 
to obtain a more precise idea of the extent o£ the problem. These 
inquiries indicate that instances of relief payments tn excess of 
normal wages are confined to a relatively small group of persons, 
as shown in the summary below : 

CoMPARISON oF BENEFITS, AssiSTANCE AND WAGES IN GREAT BRITAIN, 1937 

Average payment (incl. dependents' 
benefits) ...................... 

Median wage rate • .............. 
Modal wage • interval. , .......... 
Per cent of persons receiving pay-

ments: 
Above wages . ~ ............... 
Equal to wages ................ 
Less than 4s. • below wages ..... 
4s. • or more below wages ....... 

Insurance 
claimants 

Men Women 

24s. 6d . ISs. 2d. 
55s. 6d. 30s. Od. 

- b _b 

0.9 2.4 
1.4 2.8 

97.7 94.8 

Assistimce 
applicants 

Men Women 

25s. 6d. 13s. 4d. 

40-50s. 20-30s. 

0.9 2.2 
0.4 1.3 
4.9 10.9 

93.8 85.6 
• Full-time weekly wage rate reported by claimants in last employment; wages declared by 

applicants to II<! ''normal wages." ln both cases wages are gross, before social insurance 
contributions, etc. are deducted. 

b Included in percentage receiving payments equal to wages. 
• 3s. for female insurance claimants. 

Sourc11': Results of study mad~ in August 1937, l'ISC Rtport, 1937, pp. 20·22, 54; study 
made in December 1937, UAB Report, 1937, pp, 80-82, 192. 

It is evident that the wages reported by both types of recipient 
of both sexes were considerably above the average payments. 
Furthermore, among men 97.7 per cent were entitled to insurance 
benefits that were 4s. or more f1 below their normal full-time 
earnings, while 93.8 per cent of assistance recipients *8 were in 
the same position. 

•• UAB Rtport, 1935, pp. 12, 33-34. 
" This margin was ~dopted to allow for the fact that income from wages 

would normally be subJect to deductions for travel social insurance payments 
and other incidental expenses arising from the fact of employment ' 

'
8 Fifty: four per cent of the men obtained allowances that were 20s. or more 

below thetr normal weekly wage rate, while another 27.6 per cent drew allow-
ances from lOs. to 19s. lld. below. . 
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These averages, however, while furnishing support for the view 
that the amount of relief has as a rule been well below the prevail
ing level of wages, present in some respects too optimistic a picture. 
Because the rates of reported wages refer to full-time earnings, 
it is possible that there may be considerable numbers of casual and 
part-time workers whose actual wages while employed may fall 
markedly below the weekly full-time wage as reported. Moreover, 
while the problem may be insignificant for the group as a whole, 
among certain categories of assisted persons the percentage of 
cases in which relief payments approximate dangerously near to 
wages is relatively high. 

Both inquiries throw some light on the types of cases in which 
the margin between unemployment payments and wages is very 
small or negative. The Board's investigation suggests that the 
statistically most important group consists of men whose normal 
wage rates are between 40s. and 49s. lld. per week, and that in 
general applicants with allowances very close to previous earnings 
are mostly men with large families of children.49 

Among insurance beneficiaries, the statistically most important 
group (23.7 per cent of all cases where benefit approached wages) 
were married men with 3 or more children. 50 The problem created 
by payments which closely approximated or exceeded wage rates 
is, however, also acute with regard to wage earners in the lowest 
brackets, a large proportion of whom are young people. Among 
recipients of allowances, over 52 per cent of the men earning less 
than 20s. a week received such allowances. Fifty-seven per cent 
of these were young men between the ages of 16 and 21.51 Simi
larly, the study of insurance beneficiaries indicates that among the 
9,510 men whose wages did not exceed the benefit plus 4 shillings, 
20.2 per cent were juveniles whose normal wages did not exceed 
19s. a week, while another 18.1 per cent were men living alone 
whose normal weekly wages did not exceed 22s.52 

Thus, although the problem of the close relationship between 
unemployment payments and wages cannot as yet be said to be 
acute, for certain sections of the working population it cannot 

49 U AB Report, 1937, pp. 6, 81. 
50 UISC Report, 1937, pp. 55-57. The composition of the family unit can be 

deduced from the rate of benefit payable. 
n UAB Report, 1937, pp. 81-82. 
u Ibid., pp. 22, 55. 
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be disregarded.58 It is already sufficiently serious to act as a de
terrent to increases in insurance benefit rates or assistance allow
ances. 

That part of the problem which is due to the payment of ex
tremely low wage rates to juveniles and young men may perhaps 
be solved by minimum wage legislation and by measures designed 
to reduce to a minimum the number of blind-alley occupations 
into which so many young entrants to industry are attracted.'• 
But when the problem arises because of the existence of relatively 
large families among wage earners whose incomes when working 
approximated the median wage (as is the case among recipients 
of unemployment assistance), the situation is less amenable to 
control. 

During recent years various expedients have been suggested. 
It is noteworthy, however, that the adoption by the insurance 
system of benefits bearing a proportionate relationship to wages 
has not been among those seriously suggested as a solution of 
this particular problem.55 Those who have most strongly advo
cated a change of this kind, such as Sir William Beveridge, have 
been motivated rather by a desire to increase the prestige of the 
insurance system as compared to assistance, in so far as the highly 
paid wage earner is concerned. Attaching great importance to 
the function of insurance as a method of removing as many of 
the unemployed as possible from contact with the means test, Sir 
William's proposals (given the wage levels in Great Britain) 
necessarily imply the relating of benefits to wages only above a 

68 Cf. the Statutory Committee's comment: "Over-insurance occurs in an 
appreciable number of cases, though the number is small proportionately to the 
total number of claims." ( UISC Report, 1937, p. 23) 

~• For an account of these blind-alley employments, see John and Sylvia 
Jewkes, Juvenile Labo,. Markrt (London: Victor Gollancz, 1938). A list of 
some of these occupations will be found in the UISC Report, 1937, p. 65. 
Attention was also drawn to this situation by a number of the Board's advisory 
committees studying unemployment in 1938. Many of them urged publicity to 
encourage more responsible methods of employment, greater cooperation between 
employers and local education authorities, and the provision of technical training 
during adolescence. ( UAB Report, 1938, p. 46) 

u The National Vnion of Societies for Equal Citizenship was the only body 
which urged the Royal Commission to recommend that benefits be related to 
wages, with the object, however, of improving the relative status of women 
rather than of avoiding any overlapping between benefits at:d wages. (Final 
Rrporl, p. 216) 
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minimum level which, for the vast majority of beneficiaries, will 
be adequate without recourse to some supplementary system. 56 

The imposition of a "wage-stop," or ceiling to the maximum 
benefit payable, although commanding more support and already 
embodied in the agricultural insurance system and adopted in 
principle in unemployment assistance, yet fails to be an adequate 
solution. For it is not easy to define a limit whose imposition will 
not run counter to the recognized objectives of the insurance and 
assistance systems. A limit related to an individual's normal 
wages has been rejected for the general insurance system on the 
grounds that 'the differentiation between individuals would be 
unjustifiable in a system where the contribution rates are not also 
related to wages. &T And in an assistance system designed to act 
as the major residual relief measure for the needy unemployed, 
a limit may make it impossible to meet the needs of a considerable 
proportion of applicants. It was undoubtedly for this reason that 
the "wage-stop" clause found in the regulations of the Board is 
qualified by the proviso that this is not to be rigidly applied where 
there are special circumstances or needs of an exceptional char
acter. The Board indicated that a reduction of between 2s. and 3s. 
would be appropriate, though this might be increased if the appli
cant was known not to be availing himself of opportunities for 
employment. While the decision in individual cases was left to 
the officers of the Board, they were given certain instructions as 
to the matters to be taken into consideration in deciding whether 
hardship would be caused by the application of the clause. Since 
these instructions in the main lean toward generous treatment of 
applicants, it is not surprising that during 1937 the "wage-stop" 
was applied in only 6,500 cases. 68 

&e In rejecting the proposal to relate benefits to wages, the Commission ex
pressed the opinion that "although it would make the insurance scheme a more 
effective provision for the highly paid man, it would at the same time (unless 
contributions were a high proportion of earnings) reduce the benefits payable 
to the low paid worker whose needs may be no less. In any event, the rate of 
dependents' benefit would probably have to remain at a flat rate" (author's 
italics). (Ibid., p. 218) 

"UISC Report, July 1935, p. 18. 
ss The Board indicated that the existence of 5 or more children in a family 

should ordinarily be regarded as constituting "special circumstances," and that 
officers should hesitate to make an allowance for less than 35s. a week in the 
case of a man, wife and 4 children living under urban conditions. On the other 
hand, they were to scrutinize carefully cases where allowances of 45s. would 
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The alternative type of "wage-stop" clause, such as that found 
in the agricultural scheme and which wa~ proposed for the general 
scheme by the Statutory Committee, involves the fixing of a flat 
uniform sum as the maximum benefit payable in any case. If this 
maximum were set at a very high level, it would prevent payments 
in excess of wages only in the relatively small number of cases 
where these are attributable mainly to unusually large families. 69 

Yet, 38.3 per cent of the cases in which normal wages did not 
exceed the benefit plus 4 shillings, were persons in receipt of 22s. 
a week or less who would not, therefore, have been affected by 
the imposition of a "wage-stop" of 41s. But if the maximum 
were set at a much lower level, the number of cases requmng 
supplementary aid from some other system would greatly 
increase.60 

The root of the difficulty, as the Statutory Committee pointed 
out in 1938, lies in the fact that there is no relation between wages 
and needs, and the adoption by the government of a policy of 
meeting needs in full has drawn attention to the cases in which 
the discrepancy between needs and earnings is great. There is 
little evidence in Great Britain of any disposition to argue that 
because of this discrepancy the attempts of the government to 
secure a decent minimum for its citizens should be abandoned. 
Attention has rather been turned to the broad problem of poverty 
and to devising methods of improving the social effectiveness of 
the wage system.61 Indeed, in 1938 the Statutory Committee was 

be payable if the "wage-stop" clause was overriden since "many families in 
fact maintain themselves without undue privation on wages of that amount." 
Moreover, they were to take account of the amount on which the household 
had lived before applying to the Board. 

69 In fact, the "wage-stop" of 41s. proposed by the Statutory Committee would 
have prevented benefits from exceeding wages only in cases where there were 
more than S children in the family. No information is available concerning the 
number of beneficiaries in this category, but the inquiry undertaken in August 
1937 indicated that of 389,721 male claimants, only 37,561 had 3 children or 
more, and of these only 3.9 per cent were earnin~ less than 4ls. a week. (UISC 
Report, 1937, pp. 55-57) 

60 The Statutory Committee recognized this dilemma, and appears to have 
selected the 4ls. limit partly because it believed that at this level supplementation 
would be so rare as to constitute a relatively small disadvantage as compared 
to the evil of enabling a man to increase his income by losing employment. 
( UISC Ref'ort, July 1935, p. 18) 

e1 Cf. t:ISC Rtport, 1937, p. 24. H. F. Hohman (of!. cit., pp. 266-67) con
cludes: "In so far as the dilemma of adequate relief is one aspect of the problem 
of inadequate wages, it might be met, in part at least, by increasing the 'free' 
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so impressed by the necessity of raising wages in agriculture in 
order to attract a more adequate labor supply, that it used this 
argument in support of a decision to increase benefits even though, 
in relation to current wages, "insurance under the agricultural 
scheme is already on a more generous scale than under the general 
scheme." 62 Minimum wage laws already cover large sections of 
the working population in both agriculture and industry, and 
together with a still strong trade union movement, have helped 
to eliminate the more flagrant cases of unduly low wages. But 
as the experience of Australia, after years of wage regulation, has 
shown, and as the now comprehensive unemployment relief system 
of Great Britain has further underlined, an increase in the general 
rates of wages to a level sufficient to provide for the needs of the 
uaverage" family will fail to meet the needs of those whose mem
bership is larger than the average.63 

The issue clearly transcends the field of unemployment relief, 
and it is not surprising that ·there has been a growing interest 
in Great Britain in the possibilities of schemes of family endow
ment such as are already in operation in Australia, New Zealand, 
and elsewhere.64 Basically these schemes, which involve the pay-

income anilable to members of the community in the form of health and edu
cational services, free school meals, opportunities for recreation, and in the 
important matter of rent, in subsidized housing projects." Cf. also E. W. Bakke 
(Insurance or Dole, p. 223) : "Such statements [regarding the dangers of a 
high standard of living on benefit or relief] seem to me to be ammunition for 
minimum wage campaigns or revolutionary propaganda rather than adequate 
reasons for establishing benefit amounts at lower levels." But cf. also Gertrude 
Williams (The State and the Standard of Living, p. 302) who reaches a more 
pessimistic conclusion : "The choice lies, whatever the social organisation, be
tween the retention of a certain degree of personal freedom and a relatively 
inadequate subsistence for the unemployed on the one hand, and adequate 
maintenance and virtual slavery on the other." 

e2 UISC Report, 1938, p. 15. 
6S It is for this reason that the offer of employment at prevailing wages on 

public works would fail to be an adequate solution of the difficulties created 
by the payment of allowances that are in excess of normal earnings. For even 
if, as has been done in Germany, preference of employment on such projects 
were given to married men with large families, there would still be cases in 
which the rate of wages paid would fail to meet the needs of men with a large 
number of children. Indeed, it may be suggested that the effectiveness of a 
system of public works, as a solution of this particular difficulty, is greatest 
with regard to workers whose families are of average size or below. 

64 Cf. W. B. Reddaway, "Family Endowment Reconsidered," Review of 
Eccmomic Studies, February 1938, pp. 128-29; Ursula Hicks, The Finance of 
British Government 1920-36, p. 50; PEP, Report on the British Social Services, 
pp. 166-67; Percy Ford, Incomes, Means Tests and Personal Responsibilil)', 
p. 74; Constance Braithwaite, The Voluntary Citi:en (London: Methuen and 
Co., 1938), p. 15. 
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ment by the government or from funds contributed by groups of 
employers of additions to "normal wages" in proportion to the 
number of children dependent on each wage earner, carry further 
the application of the categorical principle. The existence of 
families above normal size, in other words, would be recognized 
as an independent cause of dependency. Although the adoption of 
these schemes raises difficult questions of social policy, there is 
little doubt that it would greatly ease the task of those on whom 
now rests the responsibility for determining the levels of insurance 
benefits and assistance payments. 

TRAINING, 'WORK OPPORTUNITY, AND THE MAINTENANCE OF 

MoRALE 

In the previous sections of this chapter attention has been con
centrated upon measures for the physical maintenance of the un
employed. It has, however, become increasingly evident that other 
criteria must also be applied to any socially satisfactory and com
prehensive unemployment relief system. For, as the Pilgrim Trust 
has pointed out, "unemployed men are not simply units of em
ployability who can, through the medium of the dole, be put into 
cold storage, and taken out immediately they are needed. While 
they are in cold storage things are liable to happen to them." The 
consequences of prolonged unemployment, involving as they do 
not merely deterioration of physique and industrial skills but also 
loss of morale and enterprise, have attracted increasing attention 
since 1934, and various steps have been taken to broaden the 
unemployment relief program. 

In earlier chapters, the powers of the Ministry of Labour with 
regard to the transference of workers to areas of greater job 
opportunity and to the provision of training courses have been 
described. After 1934 these programs were considerably ex
panded. Furthermore, under the powers given to the Minister by 
the Act of 1934 "to defray . . . or contribute towards the 
cost ... of training courses, courses of instruction, or courses 
of occupation, provided in pursuance of arrangements made with 
the Minister by any public authority or other body," the Ministry 
of Labour each year disbursed increasing sums to the National 
Council of Social Service to stimulate the provision of local occu-
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pational and recreational centers for the unemployed, and to cer
tain other private organizations. 

The Unemployment Assistance Board was also vested with 
considerable powers to maintain the employability of its clients 
and to exert pressure on workers unwilling to take advantage 
of employment or training opportunities. It was authorized, sub
ject to the approval of the Ministry of Labour, to provide and 
maintain training courses for persons of 18 years of age and over 
and to make contributions toward the cost of providing or main
taining courses instituted by the Ministry of Labour or by any 
local authority or any other body. Furthermore, it could make 
grants in order to permit persons who had undergone training 
and instruction to secure employment with local authorities for 
periods up to 3 months, if as a result they would be more fit for 
entry into or return to regular employment. 65 

In order to encourage workers to undertake training or treat
ment likely to promote their entry into or return to regular employ
ment, the Board was permitted to pay allowances during attendance 
at training or instruction courses and to provide for members of 
the worker's family during the training period. In order to make 
training available to as wide a group as possible, the Board was 
also empowered to grant allowances to and finance the training 
of any worker, whether within the Board's scope or not, who could 
show that he was unemployed, registered for work at an employ
ment office and over the age of 18. Furthermore, it will be recalled 
that the Board could apply pressure and even coercion to persons 
refusing to take advantage of the facilities offered. Workers who 
had failed to avail themselves of opportunities of suitable employ
ment or training were designated as cases of "special difficulty'' 
and as such were subject to certain penalties. In obstinate cases 
the Board could grant the allowance only on condition that the 
applicant should attend at a work center and comply with all the 
rules in force there while so attending.66 Finally, the Board could 

es This arrangement was to be subject to the approval of the Treasury and 
was to provide for the payment of customary rates of wages at the expense 
of the local authority. The Board, however, was empowered to make contribu
tions to local authorities to offset any additional expenditure arising out of 
the fact that the work was being utilized as a part of the training course. 

ee Such work centers might either be set up by the Board itself or might be 
special work centers maintained by a local public assistance authority. 
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pay allowances conditional on the applicant becoming an inmate 
of a workhouse maintained by a local authority.67 If any or all 
of these developments failed to cause a change of attitude on the 
part of the unemployed worker, the Board was empowered to take 
more drastic steps. An officer of the Board could report the case 
to an appeals tribunal which could direct that the applicant should 
have no further claims under the unemployment assistance 
scheme.68 

The Commissioners for the Special Areas have also wide 
powers to promote transfer, training, occupational and recreational 
activity, and settlement on the land of persons in these depressed 
areas. Since 1937 they have expended funds to attract industries 
into these areas in order to give local employment. Intensified 
efforts have been made to encourage whole or part-time employ
ment on the land in other ways. Although, on grounds of economy, 
the Agricultural Utilization Act of 1931 v.-·hich enabled the Min
ister of Agriculture and Fisheries to provide small holdings for 
unemployed persons was not put into operation, the Minister set 
up non-official Land Settlement Associations for England in 1934 
and for Wales in 1936 to undertake experiments along these lines 
and secured grants for them from the Development Fund. With 
financial assistance from the Special Areas Commissioner for 
England and \Vales, a few local authorities were encouraged to 
develop small holding schemes, and to take advantage of the 
grants from the central government which were available under 
the hitherto little utilized Small Holdings Act of 1926.89 

Finally, as already described, the public assistance authorities 
have power to apply correctional treatment in the form of test 
work or institutional assistance to workers who are suspected of 
being work shy, and since 1930, have been encouraged by the 
Ministry of Health to make greater use of their powers to set 

er The Board would refund the cost of maintenance to the local authority in 
whose workhouse the applicant was maintained and would continue to pay the 
normal alloVI'ance for any dependents in the applicant's household. 

"8 This declaration that a man was outside the scope of the Act could be for 
as long as the tribunal should decide. 

u Under this Act the Minister of Agriculture and Fisheries could make a 
!!"rant u~ to 75 per cent of the estimated annual loss incurred by local councils 
m carrymg out approved schemes. (Rtport of tht Commissioner for the Special 
Ar<"as [England and Wales], July 1935, Cmd. 4957, p. 40. Hereinafter cited as 
Sprrial ArtllS Rtporl [England and Walts].) 



266 INSURANCE AND UNEMPLOYMENT ASSISTANCE 

up training and reconditioning centers to maintain and enhance 
the employability of their clients. 

Provision for work relief and public works has been negligible 
since 1934. Projects inaugurated under the Unemployment Grants 
Committee and the road programs were being brought to com~ 
pletion and offered scant possibilities for employment and no new 
legislative programs were introduced. 

On paper the measures for improving prospects of absorption 
into industry by transference or training, and for maintaining the 
employability of those who fail to be absorbed in industry appear 
imposing enough. Yet, as a brief survey of their development 
will indicate, they still fall far short of meeting some of the more 
difficult problems created by long~continued mass unemployment. 
The achievement can most conveniently be evaluated by consider~ 
ing the major types of programs. 

Geographical Transference of Labor 

Placement work is carried on by some 1,600 local offices of the 
Ministry of Labour which have developed extensive and con
venient clearing arrangements. Moreover, financial assistance to 
workers in the form of grants or loans for the payment of travel
ling expenses and for tools has long been available. After 1934 
the arrangements facilitating transfer were improved in a number 
of important respects. In 1934 the employment exchanges were 
permitted to advance fares to workers from depressed areas 
travelling to interview a prospective employer to whom their quali
fications had been submitted by the exchanges and who had hired 
them subject to interview. In 1935 this program was enlarged 
by the provision of supplementary allowances to recipients of 
insurance benefits or unemployment assistance to meet the cost of 
lodgings in the new areas, and of special allowances to transferred 
men who had lost employment in the new district to enable them 
to stay there while awaiting another job. Workers in the depressed 
areas who wished to travel to a new district to take up employ
ment, found otherwise than through the employment exchange, 
were granted free fares instead of fares on loan, a privilege pre
viously reserved for those placed through the exchanges. The 
exchanges were permitted also to furnish clothing and to meet 
certain other expenses incidental to transfer. 
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The household removal scheme, which was begun in a small 
way in 1928, was extended to provide assistance where younger 
members of the family (and not merely, as previously, the 
head of the family) obtained employment in an area offering 
reasonable prospects of work for the other family members. 
The juvenile transfer program, which had been facilitated by 
grants from the Lord Mayor's Fund, was taken over wholly by 
the Ministry of Labour after July 1934. In addition to paying 
subsidies to wages sufficient to ensure the young worker a weekly 
income of 4s. or Ss. after payment of living expenses, the Ministry 
increased hostel accommodation, paid increasing attention to after 
care and welfare work, and established centers where boys could 
undergo short training in a healthy environment to improve their 
chances of transfer.10 In 1935 special junior instruction centers 
were established and arrangements were made with theY. M. C. A. 
to send to summer camps juveniles who were about to be 
trans £erred. 71 

The additional facilities and financial inducements available 
after 1934 have very considerably increased the movement away 
from the depressed areas. On the other hand, apart from the 
scheme for advancing fares which was not restricted to persons 
from depressed areas, the numbers affected have been at all times 
small in relation to the total number of unemployed. Although 
assisted transference from the depressed areas reached a maxi· 
mum of 28,000 in 1936,72 a special inquiry in September 1936 

ro Grants were also made to meet emergencies, such as sickness. After July 
1934, the employer was no longer required to make a contribution toward the 
maintenance grants. In 1935 the Ministry also undertook to supply clothing, 
a function hitherto performed by the Personal Service League. After--care 
committees were established in the same year in many areas to secure the 
cooperation of employers, local committees for juvenile employment, and volun
tary welfare workers in assisting the transferees to adjust to their new environ
ment. The Minister also made grants toward the capital expenditures of 
voluntary organizations providing adequate club accommodation for transferred 
juveniles. 

11 The centers were operated by the Local Education Committee but financed 
by a 100 per cent grant from the Ministry of Labour. To encourage boys from 
the depressed areas to take up agriculture, the Minister gave financial assistance 
to schemes for training and placing boys in farm work, organized by certain 
local and private welfare organizations. These, however, did not prove very 
successful. 

u This figure does not includ'e persons finding work without governmental aid. 
In ~~37 (the fir_st complete year for which this inf~ation is available), in 
addition to 13.9J8 adults transferred from the special areas in England and 
\\'ales through the go\'emmental or grant-aided schemes, 14,785 persons were 
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showed that in the English and Welsh special areas alone there 
were 282,952 registered unemployed; and that whereas in the 
preceding nine months unemployment in these areas had decreased 
by only 10.9 per cent, it had decreased by 13.1 per cent in Great 
Britain as a whole.73 Moreover, between 1934 and 1936 the per· 
centage of the men wholly unemployed in the special areas who 
had been out of work for a year or more remained high (51 to 
53 per cent) as compared with the average percentage in Great 
Britain, which fell from 30 to 16 per cent,14 and although by 1937 
the number of the unemployed in many of the depressed areas had 
fallen in comparison with 1929, the percentage of unemployment 
among insured workers had increased. 75 

In the second place, it will have been clear from the preceding 
account of the various measures that the majority of them have 
been available only to persons from the depressed areas.76 While 
it is true that continuous unemployment is very largely concen
trated in these districts,17 there are still large numbers of long
period unemployed in areas not officially regarded as Hdepressed" 
who are necessarily excluded from the advantages of these special 
measures. 

Experience has shown, too, that even as a solution of the prob
lem of the depressed areas, transference has serious limitations. 
Local authorities in more prosperous areas, whose cooperation 
was necessarily sought in the provision of housing and other 
social amenities for the transferees, have frequently been reluctant 
to encourage the arrival of new, potentially dependent persons. 

known to have obtained work in other areas through their own efforts. (Special 
Areas Report [England and Wales], 1937, p. 192.) For more detailed analyses 
of the nature of transference, see Minutes of Evidence of the Royal Commission 
on the Geographical Distribution of the Industrial Population, 1938, pp. 322-31. 
The net results of all the transference programs are shown in Appendix VIII. 

73 Special Areas Report (England and Wales), November 1936, Cmd. 5303, 
p.21. 

u Ibid., 1936, p. 24. 
n S. R. Dennison, "State Control of Industrial Location," The Manchester 

School, Vol. 2, 1937, pp. 147-48. 
76 The areas regarded as "depressed" for this purpose are much more numer

ous than the areas scheduled under the spectal areas legislation. For the 
geographical location of "depressed" areas, see Minutes of Evidence, Royal 
Commission on the Geographical Distribution of the Industrial Population, 
pp. 322-25. 

n In July 1935 the percentage of claimants unemployed for 3 years or more 
was 26 in the English special areas and 7.5 in Great Britain as a whole. In 

July 1938 the corresponding percentages were 22.5 and 6.4. (Special Areas 
Reporl [England and Wales], 1938, p. 20) 
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Older workers with families were not only unwilling to move 
because of social ties and an unfailing optimism that the revival 
of local industry was imminent, but they are in any case poor 
transference material because of the preference of industry for 
younger workers. Moreover, the depressed areas were the sites 
of coal mining and the heavy industries and geographical trans
ference has normally involved also occupational change for which 
the older men are ill adapted. For these reasons the transference 
program has been largely concentrated upon the younger workers. 
But while there is some evidence that in the special areas trans
ference has largely succeeded in removing the younger workers 
who are not so demoralized as to be in need of reconditioning or 
stronger measures,'8 the transference of these workers has in 
turn met difficulties, and the social wisdom of this policy has been 
increasingly questioned. A further obstacle has been the un
willingness of parents to allow their children to take work involv
ing residence in another part of the country, and juvenile workers 
in particular have been prone to return home because of home
sickness.T8 Although the after-care work organized by the Min
istry of Labour in recent years has diminished these obstacles to 
transfer, they are still of importance. In 1937 the Ministry itself 
conceded that the peak of juvenile transference had been reached.10 

More serious from a long-run point of view is the social prob
lem created by a successful transference policy concentrated upon 
the younger workers. For it drains away from the depressed 
areas the more enterprising and energetic members of the com
munity, and tends to leave a population composed almost ex
clusively of olders workers suffering more or less continuous 
unemployment.81 It tends also to create a disproportionately large 

" Cf. }of en Wit hoot IV ork, p. 221. 
71 The Ministry of Labour reported that of nearly 150.000 men and 40,000 

women transfe-rred from the depressed areas between 1928 and the first half 
of 1937, some 49.500 men and 5,600 women are known to have returned to these 
arus. (Royal Commission on the Geographical Distribution of the Industrial 
Population, Minutrs of Et.;~e. pp. 256-57) Between October 1934 and 
Septembe-r 1937, of 19,569 boys transferred by the Ministry, 7,591 returned 
home-. The corresponding figures for girls were 16,688 and 7,981. (Ibid., 
p. 331) With the improvement of business in 1937, there was an increase in 
the proportion of transfertts returning to the special areas. (Special Areas 
Rtporl [E~tglalld ond Walts], 1937, Pi>· 30, 44) 

10 Ministry of Labour, Rtf>orl for the Year 1937, p. 42. 
11 The im·c-stigators of the Pilgrim Trust pointed out that after transference 

and any probable revival of industry "there will remain something essentially 
19 
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public assistance problem.82 The effect of this selective process 
upon the vitality of social institutions and upon the chances of 
attracting new industries to the depressed areas is already evident 
in such districts as South Wales.83 For these reasons many of 
those who have long advocated the policy of transference are 
increasingly recognizing that additional measures are urgently 
needed.84 

Vocational Training far the Unemployed 

There was relatively little change in the governmental measures 
for providing vocational training in the period after 1934. The 
previous arrangements comprising government training courses, 
domestic and individual vocational training for women, and oc
casional technical courses for juveniles were continued. An 
increase in the number of government training centers for men 
in 1936 was offset in 1937 by the decision to reserve 4 centers 
and 200 places at a fifth for soldiers and airmen during the last 
6 months of their period of military service. There was, however, 
a considerable increase in the numbers completing the courses each 
year, although the proportion which terminated prematurely also 
increased, as shown in Appendix Table XII. 

Nevertheless, the number of enrollees remained small in relation 
to the number of unemployed. The provision of the courses con
tinued to be dominated by the probabilities of placement on com
pletion of training, but this can hardly account for the relative 

abnormal and unhealthy about the situation. For it remains true that while in 
the Midlands and South about 3 per cent of all older unemployed workers are 
long unemployed, in Wales the proportion is nearly seven times as great." 
(Men Without Work, p. 214) In the special areas "unemployment is coming 
to be regarded as something normal, and there is the real danger that an 
unemployed class will be created." (Ibid., p. 213) 

s2 The Commissioner for the English Special Areas attributed the heavy 
cost of public assistance in the special areas (over 80 per cent of which was 
on account of relief for the aged and sick poor) to this change in the age 
composition of the population in these areas. (Report, Nov. 1936, pp. 70-71) 

sa See R. K Owen, "The Social Consequences of Industrial Transference," 
and Michael Daly, "A Reply," Sociological Review, July 1938, pp. 236-61; also 
the rejoinder by Mr. Owen, Ibid., October 1938, pp. 414-20. 

'*Thus the English Special Areas Commissioner, who had from the first 
regarded transference as one of the essential measures for dealing with the 
unemployed in these areas, reported in November 1936 that while "transference 
is making a big contribution to the reduction of unemployment in the Special 
Areas, especially among young persons. . . . I do not regard it as sufficient 
by itself to solve the problem of the areas." (Report, 1936, p. 25. Cf. also 
l&id., 1937, p. 44) 
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insignificance of the program because the centers never at any 
time were filled to capacity. Much more important is the fact 
that, since the program was regarded as an aid to transference, 
recruitment for the courses was almost exclusively confined to 
the special areas and other districts characterized by severe and 
prolonged unemployment. In the spring of 1937, however, the 
courses in building and engineering were opened to applicants 
from all parts of the country, while in June 1938, the list of re
cruiting areas was widened and in October courses in draftsman
ship were open to all applicants regardless of residence. 

This policy has not merely limited the vocational training oppor
tunities of persons in other parts of the country,85 but has also 
concentrated recruitment on an increasingly unresponsive field. 
for, as a result of the transference measures, the residual young 
unemployed in the special areas have tended to be persons among 
whom the demoralizing consequences of prolonged unemployment 
were already evident, and who could scarcely be expected either 
to volunteer for training which led almost invariably to employ
ment, or to profit from training if accepted.86 

Recognition of this fact led the Ministry of Labour in 1936 
to open a preparatory center in South Wales, where preliminary 
training could be given to young men whose suitability for the 
more technical courses was in doubt. This center appears to have 
been very successful_87 

It is possible also that the types of training offered failed to 
make any great appeal to the unemployed. Relatively few changes 
in the curriculum (except the abandonment of certain courses in 
trades for which demand appeared to have declined) were made 
during these years, and much of the training was for occupations 
in which trade unionism was well entrenched and likely to oppose 

ss The ~AB ur&e~ that in the future greater attention should be paid to 
the vocattonal trammg of the long-unemployed wherever resident. (UAB 
Report, 1938, p. 25) 

"
6 The English Commissioner for the Special Areas referred in 1936 to the 

large numbers of young men under 25 who "either rejected the proposal of 
training at the interview, or failed to attend after acceptance." (Report, Novem
ber 1936, p. 124) 

81 Duri~!l' 1936, 1,231 men were admitted, of whom 677 passed on to govern
ment trammg centers. In 1937, 865 men were recruited for the government 
training centers. ( :\!inistry o.f Labour, Report for the Year 1936, p. 29; 1937, 
p. 28) The center was closed m 1938, but another was contemplated at Liverpool. 
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both recruitment and recognition of the trainees as qualified 
workers. New courses in draftsmanship and in telephone instal
lation introduced in 1937 were, however, very popular.88 

In addition to these vocational training schemes, both the Min
istry of Labour and the Unemployment Assistance Board made 
arrangements with certain organizations to provide vocational 
training for unemployed men, but the numbers of men affected 
have been small.89 

The courses for women were characterized by even less variety 
and imagination. Apart from the insignificant individual voca
tional training scheme, domestic service continued to be the only 
type of vocational training available.90 In 1937 the Unemploy
ment Assistance Board drew attention to the need for courses for 
women normally engaged in factory work and in 1938 special 
training for female factory workers was provided on one of the 
"trading estates" established by the English Special Areas Com
missioner, while the Ministry of Labour supplied funds for a 
vocational course for female silk weavers, organized by a local 
authority in the West Cumberland special area. Domestic training 
failed to attract many workers, and during the later years at
tendance at the centers was maintained largely by extending the 
facilities to juveniles.91 

Vocational training for unemployed juveniles was practically 
non-existent, for the junior instruction centers continued on their 
previous non-vocational basis. Apart from the training in do
mestic service available to girls between the ages of 15 and 21, 
which reached between 2,200 and 2,900 girls annually, no serious 
efforts were made during this period to provide technical training 
for juveniles. For some years arrangements had been made with 

ss Ibid., pp. 28 ff. For list of the trades in which training was offered in 
1937, see Ibid., p. 104. 

89 The -Ministry of Labour gave assistance to a few voluntary organizations 
providing training for unemployed men from the depressed areas in domestic 
employment and for employment as barmen. In 1936 and 19~7 the numbers 
undergoing such training were 1,376 and 1,088 respectively. (!bad., 1936, p. 30; 
1937, pp. 30-31) The Unemployment Assistance Board also arranged for a 
small number of its clients (227 in 1937) to take courses at the British Legion 
School of Taxi Driving. (UAB Report, 1935, p. 62; 1937, pp. 41-42) 

eo Even the one center which specialized after 1937 in training secondary 
school girls concentrated on cooking and housekeeping courses to fit trainees 
for positions in institutions, hospitals, etc. 

91 The number of adult women completing the courses fell from 2,429 in 
1932 to 904 in 1937. (Ministry of Labour, Report for the YtM 1932, p. 38, 1937, 
p. 32) 
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theY. M. C. A. and the Boy Scouts Association to provide boys 
with training for employment on the land, in the merchant marine 
service and in domestic service in institutions, but the numbers 
affected have been small and in the main have been confined to 
boys from the depressed areas. Apart from the training for the 
mercantile courses, the type of training available appeared to have 
little appeal to juveniles.92 There were, however, signs that the 
absence of these facilities was beginning to attract attention.98 

Or:cupational and Recreational Activity 
After 1934 more attention was paid to the instructional centers. 

The area of recruitment, already widened during 1935, was, at 
the suggestion of the Unemployment Assistance Board, extended 
to the entire country in 1937 although preference was still given 
to applicants from the special areas. In the same year, the Board 
was given primary responsibility for recruitment among its own 
applicants in the hope that a more individual approach would 
bring better results. The summer camps which had been initiated 
in 1934 were continued, and in 1937 additional centers were 
opened. In 1936 and 1937, local training centers were created 
in some of the special areas to enable men who disliked leaving 
home to accustom themselves to training conditions in a familiar 
environment, and to supply dental and other treatment for men 
hitherto rejected on account of remedial medical defects.u 
Changes were also made in the curriculum, physical training being 
provided at all residential centers and more attention being paid 
to workshop and other courses for men unfit for pick-and-shovel 
work, and to recreational activities. 

The total numbers affected in 1937, however, remained small 
in relation to the volume of long-period unemployment. More
oyer, wastage in the form of dismissal or voluntary withdrawaL 
increased. There was, too, a decline in the proportion subsequently 
placed in employment,95 a fact which further tended to discourage 
recruitment. 

12/bid., 1937, pp. 43-44; 1938, pp. 43-44. 
9S ~f. Sptcial Art!1S Report (E11gland and Walt:s), 1937, p. S; John and 

Sylvta Jewkes, op. ctt. 
8

' By the end of 1938 there was accommodation for 750 men at the local 
training centers. For the results of this experiment, see Ministry of Labour, 
Rtport for tht Y tar 1938, pp. 106-07. 

11 However, a follow-up study made by the Unemployment Assistance Board 
in 1938, indicated that in addition to 2,855 men who were placed on completillf 



The success of the voluntary physical training courses which 
had been inaugurated in the special areas in 1932 led the Ministry 
of Labour to expand the number of its demonstration centers 
after 1935 in other areas of heavy unemployment. In the depressed 
areas the Special Areas Commissioner took over the financing of 
the classes, but their operation was controlled by the Ministry. 
During 1937 some 20,490 persons attended, but as the sessions 
were relatively short (the maximum attendance was limited to 
12 weeks, with sessions on alternate days), a truer picture of 
the relative importance of these centers is presented by the numbers 
enrolled at the end of each year ( 6,654 in 1936 and 7,923 in 
1937).96 

Inadequate as it was, however, the provision of occupational 
and recreational activity for men was superior to that for women. 
Although both the Ministry of Labour and the Unemployment 
Assistance Board on numerous occasions expressed concern over 
the hopelessness and deterioration of older unemployed women 
with negligible chances of reabsorption in private industry, little 
was done beyond the establishment of a center in London where 
training was given in cookery, needlework and handicrafts, and 
occasional short courses run in cooperation with private organiza
tions which aimed at most to give "mental and moral 
encouragement." 

The courses for juveniles which were definitely non-vocational 
were expanded during this period largely as a result of the changes 
introduced by the Unemployment Act of 1934. For the first time 
a statutory obligation was imposed on local higher education 
authorities to submit proposals for courses to the Minister of 
Labour. A grant of 75 per cent of the net expenditure was made 
from central funds, while grants up to 100 per cent of the costs 
were available in areas with heavy unemployment or unduly high 
local ta~ rates. The Minister was given power to require the 
attendance, not only of juvenile benefit claimants, but also of any 
young person between the school-leaving age and 18 who was 
capable of and available for work but who had no work or only 

the course another 2 906 had found employment of varying duration. Never
theless, th~ Board co~cluded that men who had accepted training did not find 
work to a greater extent than those who refused. (UAB Report, 1938, pp. 
26-27) 

96 Ministry of Labour, Report for the Year 1936, p. 31; 1937, p. 31. 
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part-time or intermittent work, and thereafter non-benefit recip
ients constituted a large proportion of those enrolled.97 

Although the National Advisory Councils for Juvenile Em
ployment in both England and Wales and in Scotland had "con
firmed [their] opinion of the general adequacy of the objective 
and framework of the original scheme," 98 steps were taken by 
the Ministry of Labour and the education authorities to improve 
the service. Arrangements were made with the inspectors of the 
central education authorities to inspect the schools, conferences 
of superintendents were held, and there were attempts to secure 
a more balanced curriculum. Many local education authorities in 
England and Wales took advantage of the power given to them 
in 1937 to provide medical and dental facilities, and these powers 
were extended to the Scottish authorities in 1938. With the 
assistance of the Commissioner for the Special Areas and the 
National Council of Social Service, holiday camps were estab
lished in 1937. The Unemployment Insurance Act of 1938 em
powered education authorities to provide meals for juveniles 
attending authorized courses and to provide free milk and biscuits 
for all juveniles in attendance.99 But many of the earlier problems 
remained. The fluctuations in numbers and the irregularity of 
attendance operated against the provision of orderly and educa
tionally valuable courses, and in some areas the numbers were too 
few to justify the formation of special classes, while in others, 
difficulties were experienced in obtaining suitable premises.100 

Thus, although there was a marked increase in attendance after 
1934 (see Appendix Table XII), the problem of unemployed 
youth was still largely unsolved. 

For the small group of the unemployed who were maintained 
by the local public assistance authorities, opportunities for training 
and reconditioning were equally meager. With the exception of 
a few progressive authorities, such as the London County Council, 

97 For a description of the objective of the courses, see Ibid., 1934, p. 48. 
98 /bid., p. 50. 
99 By the end of 1938, however, only 28 authorities had approved schemes 

for meals and 4 for free milk and biscuits. (Ministry of Labour, Report for the 
Y tar 1938, p. 46) 

1oo See llnd .• 1935, p. so; 1936, p. 47; 1937, p. 46. 
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there appears to have been little response to the efforts of the 
central authorities to stimulate the establishment of courses.101 

Increasing efforts have been made in recent years to offset the 
social consequences of unemployment by the stimulation of volun
tary recreational and occupational centers for the unemployed. 
These efforts have been of various types, ranging from the pro
vision of club rooms that afforded little more than shelter and 
warmth to unemployed groups to organized courses in physical 
training and craftsmanship, and in some cases even developing into 
well organized community centers serving unemployed and em
ployed alike. The National Council of Social Service, which had 
been promoting the formation of clubs and recreational centers, 
was recognized by the government as the logical coordinating 
agency for these activities and, as already stated, was assisted by 
grants from the Ministry of Labour and the Commissioner for 
the Special Areas.102 These grants, together with private contri
butions, were used to supply organizers, train personnel, and to 
pay organizing expenses and part of the costs of equipping and 
securing suitable premises. By the end of 1937 it was estimated 
that there were 1,550 of these centers with a total membership 
of 150,000 at any one time. 

In the English and Welsh special areas further grants were 
made to unemployed groups who desired assistance in carrying 
out local improvements initiated by themselves. The men gave 
their labor, and the Special Areas Commissioner provided tools, 
materials and working clothes, and usually a daily meal. By 
December 1938, 134 of these schemes employing some 4,000 
volunteers had been thus assisted.103 

The vitality of many of these occupational and recreational 
clubs and centers cannot be denied, and their expansion consti-

101 In 1935 the Department of Health for Scotland reported that the authori
ties were not using their new powers except in isolated cases. (Department 
of Health for Scotland, Annual Report, 1935, p. 147) The reports of the English 
Ministry of Health between 1936 and 1939, in contrast to those of earlier years, 
make no mention of any training or reconditioning activities. 

toz In addition to direct governmental aid, the Unemployment Assistance 
Board gave discretionary allowances to applicants who were being trained as 
leaders for these clubs. (UAB Report, 1936, p. 51; 1938, p. 40) 

tuSpeci41 Areas Report (England and Wales), 1938, pp. 54-55. The total 
sum granted amounted to £58,800. In Scotland it proved difficult to secure 
voluntary labor for local schemes. 
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tutes one of the most interesting social developments of recent 
years. But their importance as a contribution to the problem of 
prolonged and heavy unemployment must not be over-estimated. 
The sponsors of the club movement are the first to admit that 
there was "no intention to solve the economic problem of unem
ployment. . . . Neither was it suggested that the occupational 
clubs were in any sense of the word, a substitute for normal wage· 
earning employment." 10

' These clubs have undoubtedly, at least 
for a period, relieved the drabness of the lives of the unemployed 
and for some groups and individuals have formed a center of 
interest that even surpassed that of normal employed life. But, 
as the careful study by the Pilgrim Trust makes clear, the club 
movement is at best a "makeshift'' response to the needs of the 
unemployed and "the clubs that already have what might be called 
a permanent survival value are only a relatively small number." 105 

Quite apart from the doubtful wisdom of building a group 
organization confined to the unemployed, thus further segregating 
them from the normally occupied population, the clubs have faced 
difficulties in attracting a balanced membership and have at all 
times been precariously financed. Moreover, if the clubs are to 
develop as a permanent institution, more professional and trained 
leadership and staffing are called for. 108 And where the clubs have 
expanded to include employed men also and have taken on the 
character of community centers, while the danger of segregation 
of the unemployed is reduced, the extent to which they meet the 
peculiar problem of the unemployed is correspondingly lessened. 
"For what is needed, if anything effective is to be done for the 
middle-aged and younger men, is something more alive and active. 
The provision of rest and recreation carries with it the risk of 
pauperization. . . . What is needed . . . is something that will 
prove to an unemployed man that he can work, and that he is a 
useful member of society." 101 

1~ R. Clements, "The Administration of Voluntary Social Service " Public 
Admi"istration, October 1939, p. 362. ' 

' 06 M~"" Without Work, p. 386; see also Part V. 
108 / bid., pp. 379-87. 
10~ Ibid., pp. 3&2, 384. 
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The Promotion of Settlement on the Land 

There is general agreement on the part of administrators, ex
perts, and spokesmen for political parties, that no major solution 
of the unemployment problem can be expected from attempts to 
settle the unemployed on the land.108 The lack of land suitable 
for small holdings, the general economic structure of the country, 
the long industrial background of the group who form the major 
proportion of the long-period unemployed and the expense 
involved-all conspire against the success of this kind of an under
taking. Nevertheless, since 1934 there have been increasing efforts 
to develop small holdings, group holdings, and the cultivation of 
garden plot allotments, partly in the hope of creating self
sustaining employment for a limited number of older men, and 
partly in order to provide healthy occupation and some improve
ment in the standard of living of persons who are expected to be 
dependent on the government for their main support for a more 
or less indefinite period. 

Of these programs the most ambitious was the small holdings 
scheme which was developed by the Land Settlement Association 
with financial assistance from the English Commissioner for the 
Special Areas, and by certain local authorities with similar aid 
and with additional assistance from the Ministry of Agriculture 
and Fisheries. The program was conceived as a method of assist
ing suitable men of and above middle age, whose prospects of 
reabsorption into private industry were remote, to achieve a modest 
independence by life on the land as small holders in relatively 
prosperous areas where their children could hope to secure local 
employment without great difficulty. The scheme involved the 
setting up of a number of groups, each supplied with a central 

tos Cf. C. S. Orwin and W. F. Darke, Back to the Land (London: P. S. King 
and Sons, 1935). The authors conclude that the transfer of large numbers to 
agriculture would depress existing agricultural standards of living, contract 
the market of existing growers, and add little to the demand for manufactured 
goods. Similarly, an inquiry organized by Viscount Astor and Mr. Seebohm 
Rowntree and others led the investigators to conclude reluctantly that the 
possibilities of large-scale settlement were much less than some of them had 
believed. Similar conclusions were reached by Mr. A. W. Menzies-Kitchin, 
of the Cambridge School of Agriculture, in a survey conducted for the Carnegie 
Trustees. Even the Labour Party has claimed only that land settlement schemes 
"may play a small but useful part in providing work and increasing home f?CJd 
supplies." (Labour and the Distressed Areas: A Program of Immediate Actwn. 
published by the Labour Party, January 1937, p. 12) 
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farm and warden, and consisting of up to 40 small holdings vary
ing in size from 3 to 10 acres. After a year's training, during 
which time they continued to draw unemployment assistance 
allowances together with certain supplementary allowances, the 
men were transferred to their holdings, where they were provided 
with working capital and operated their holdings under the general 
supervision of the warden.109 The settlers were required to pay 
a fair rent for the house and land and to repay part of the initial 
working capital. In \Vales the land settlement scheme was a form 
of cooperative farming. The men were paid a minimum weekly 
wage, and the risks were carried by the group as a whole. . 

By the end of 1938, the small holdings scheme had scarcely 
achieved even the modest hopes placed upon it. Some 1,500 fami
lies (including trainees and tenants in occupation) had been trans
ferred since the inception of the scheme, but about one-third of 
these families had abandoned their holdings. Moreover, as the 
Unemployment Assistance Board pointed out in expressing its 
concern that the scheme was not proving more effective in absorb
ing the middle-aged married applicants for whom it was devised, 
the numbers settled must be considered in relation to the total 
number of eligible unemployed men in the special areas (those 
between 35 and 60 numbered more than 60,000 in 1938). And 
until the end of 1938 the scheme was almost entirely confined to 
unemployed workers from the special areas, particularly in the 
north of England. Few schemes were developed in Scotland.110 

The reasons for this limited success are not hard to find. The 
programs are expensive,111 and the selection of appropriate lands 

1oe For an account of the projects undertaken by the two Land Settlement 
Associations and by the county councils of Durham and Glamorgan, see Special 
Areas Report (Englmtd and Wales), 1935, pp. 39-46; February 1936, pp. 47-61; 
November 1936, pp. 95-112, 196-98; 1937, pp. 137-42. See also the Annual 
Refwrts of the Land Settlement Association. 

no UAB Report, 1938, pp. 31-33. 
1u It had originally been estimated that the cost would average about £800 

per settler. By 1936, however, it was seen that the cost would be around £1,200 
in the schemes initiated by the Land Settlement Association (of which £700 
represented expenditures for the purchase of land, construction of buildings 
provision of utilities, etc., £200 the proportionate share of the expenses of th~ 
central f:'lrm a?d the costs of training, £260 working capital, and the remainder 
for contmgenctes). The schemes of the Welsh Land Settlement Society were 
expected to average £1,000 per settler, while the more modest schemes organized 
by the Durham County Council averaged £650 without taking account of the 
C?sts of working capital. (Special Arras Report [England a11d Walts), 
!\0\·ember 1936, pp. 103-04, 110) 
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and the erection of dwellings necessarily take time. But the high 
percentage of wastage among a group selected with extreme care 
and already given some preliminary training suggests that the 
basic difficulty lay in the fact that, as the Unemployment Assistance 
Board pointed out, "life as an independent small-holder has only 
a limited appeal to the long-unemployed who are, almost without 
exception, men with a history of wage-paid industrial employ
ment." 112 The scheme, in other words, was lacking in appeal 
precisely to the group for whom it was especially devised. 

The small holdings scheme aimed at ultimate self-sufficiency 
and independence. Two other programs, the group holdings and 
the allotments schemes, also provided the unemployed with an 
opportunity to work on the land, but assumed that the operators 
would never be wholly dependent upon the yield of their hold
ings.113 In both cases, the Unemployment Assistance Board agreed 
to continue payment of allowances so long as the worker was 
unemployed, and to disregard, in calculating resources, the value 
of all produce consumed by 'the group-holder and his household. 
Furthermore, the Board undertook to disregard any profits ob
tained during the first year of operation, and in subsequent years 
to deduct any expenses incurred from the profits, and to take the 
latter into account only where they were substantial. 

The group holdings schemes aimed to provide middle-aged and 
married workers with small pieces of land, varying in size from 
one-fourth to one-half acre and as close as possible to their homes, 

112UAB Report, 1938, p. 31. Cf. also Men Without Work, p. 217: "Un
employment has come upon them [the middle-aged and older workers) when 
it is far more difficult to think in terms other than those of the ordinary work 
they are accustomed to." The Commissioner for the Special Areas attributed 
the disappointing results of the scheme in West Cumberland to the fact that 
"the average Cumbrian would prefer to be engaged as an agricultural settler 
on a wage paid basis to being called upon to face the risks attendant upon 
endeavour to earn a living out of the Small Holding.'' (Special Areas Report, 
[England and Wales], 1937, p. SO) 

ua The cottage homestead program, which was carried into effect during 
1938, appears to have been an adjunct to the transference schemes rather than 
a land settlement program, although it involved settling workers in cottages 
with about half an acre of land. Its main object was to encourage the trans-, 
ference of children of unemployed men from the depressed areas to areas of 
good employment without breaking up the family, and was based on the assump
tion that these new entrants to the labor market would readily be absorbed, 
while the parent, who might be too old to secure new full-time work, could yet 
find a healthy occupation in tending his holding. By the end of 1938 the initial 
experimental 250 families had been transferred. ( UAB Report, 1938, p. 34) 
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on which they could grow vegetables for home use and keep poultry 
and pigs. These holdings were grouped in units of 10 or more. 
Each worker was provided with seed and fertilizers, chickens, 
materials for erecting poultry houses, and other miscellaneous 
equipment. In many cases technical advice and assistance were 
supplied by the expert agricultural staffs of the local county coun
cils. The cultivation of the plot was expected to absorb only 
leisure time, leaving the worker free for part or full-time employ
ment, but for unemployed men it was thought to be sufficiently 
large to provide healthy and remunerative outdoor occupation, 
assist in the maintenance of employability, and to afford training 
for the operation of full-time holdings.11

• By the end of 1938 
there were 5,663 group holdings in England and Wales, 3,311 
of which were in the special areas. 

These schemes are, of course, much less costly than the full
time settlements. The capital expenditure per man was from £10 
to £20, between 20 and 25 per cent of which was repayable in 
the second and third years. But since the operations can never be 
self-sustaining, and the yield from the holdings serves to increase 
the operators' standard of living rather than to decrease the gov
ernment's expenditure for unemployment relief, the total cost of 
the schemes is high and the fact that they have not made more 
progress can hardly be a matter for surprise. Furthermore, the 
securing of suitable land at a reasonable price in the vicinity of 
workers' dwellings has presented serious difficulties.m 

The least ambitious of the schemes which involved bringing 
the unemployed in contact with the land were the efforts made to 
stimulate the provision of allotments or large gardens, usually 
about 1/16 of an acre, whose yield should provide sufficient mar
ket produce for the needs of an average-sized family but leave 
no surplus for sale. For many years local authorities and allotment 
societies had facilitated the cultivation of garden plots, and the 
movement reached a peak during and immediately after the 
1914-18 war. Efforts to revive the scheme with a view to pro
viding occupation for the unemployed were made by the Society 

116 For a fuller description of these schemes, see S;ecial Ar'tas Rt;orl (E~ 
gland llltd Waitt), 1935, pp. 46-48; February 1936, pp. 61-64; November 1936, 
pp. 112-16; 1937, pp, 101-04. 

111 /bid., February 1936, p. 64; 1938, p. 51. 
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of Friends, and in 1935 the English Commissioner for the Special 
Areas offered financial assistance to local authorities in securing 
suitable land. The initial response was slow, and by 1938 only 
4,264 allotments were thus assisted, while in the country as a whole 
the movement showed a declining tendency.116 

Two other relatively unimportant experiments in land settle
ment deserve at least brief mention. In 1934 the Society of 
Friends inaugurated a subsistence production plan at Upholland, 
Lancashire, with the object of assisting older unemployed men 
to produce goods for their own use on a collective basis. To en
courage this scheme the Unemployment Assistance Board agreed 
to disregard the value of any produce obtained during the first 
year in assessing the resources of members of the group who were 
applicants for allowances. In 1936 and 1937, when the member
ship of the project included some 200 applicants, the Board, in 
recognition of the value of the training provided by the scheme 
to the long-unemployed, granted £3,000 towards cxpenses.117 In 
1938, however, the Society of Friends was compelled to discon
tinue the scheme for financial reasons. A somewhat similar plan, 
operating in. Monmouth, received assistance from the Commis
sioner for the Special Areas, but grants were discontinued in 1938 
as a result of an investigation indicating that the plan could not 
be conducted on a self-supporting basis.118 

The last of the special measures for settling the unemployed 
on the land was initiated in 1929 and aimed to settle on forest 
holdings married ex-miners from depressed areas. By 1934 the 
number of families settled had increased from an initial 30 to 69. 
Thereafter the numbers declined and although the plan was re
vised in 1937, the numbers attracted were smal1.119 

us The total number of allotments in the English special areas which were 
assisted by the Central Allotment Committee fell from 57,000 in 1934 to 46,000 
in 1938. For an account of the allotment schemes, see Special Areas Report 
(England and Wales), February 1936, pp. 64-65; November 1936, pp. 116-18; 
1937, pp. 104-07, 1938, p. 55. See also Special Areas Report (Scotland), 1938 
( Cmd. 5905). 

111 A fuller account of this project will be found in Men Without Work, 
pp. 354-70. 

mspecial Areas Report (England and Wales), 1938, p. 57. 
119 Only 15 families were settled during 1937. Recruitment was thereafter 

limited to the special areas. In addition to reasonable costs of removal, the 
families were given a grant of £5 and a further grant of £10 on an installment 
basis for the development of the holding. (Ministry of Labour, Report for the 
Year 1937, p. 19) 
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Public Works 

No change in the general attitude towards the desirability of 
instituting public works was discernible after 1935. Small pay· 
ments continued to be made for the completion of projects com
menced under the Unemployment Grants Committee. But by the 
end of 1937 only 2 schemes, employing 303 men, were in opera
tion.120 The grants under the road programs also created only a 
negligible volume of employment.121 

Even after the appointment of the Commissioners for the 
Special Areas, the restrictive attitude towards public works re
mained. The Act did not include the provision of employment 
among the duties of the Commissioners, and grants to assist certain 
of the more familiar types of public works were effectively pre
vented by the clause which forbade the Commissioners to supple
ment (with certain minor exceptions) specific grants made or 
offered by a government department. 122 Their powers to grant 
financial aid to local authorities and non-profit corporations for 
services for which they were not already receiving a government 
grant 128 were in some respects more restricted than those of the 
Unemployment Grants Committee, and less likely to achieve re
sults because the areas dealt with were by definition depressed 
and largely incapable of contributing their share of the new 
expenditure. The Commissioners' powers to create employment 
in other districts for persons from the special areas were also 
materially restricted by pledges given by the government during 
the passage of the Bill. In fact, however, the Commissioners 
appeared to have shared the prevailing official view that there 
was "no justification for spending money without resultant eco
nomic value, merely to provide employment. m 

uo Ibid., p. 23. 
121 Between 1935 and 1938, the central government spent only £1,143,000 on 

the road programs. Annual Ref>Ot'fS of the Road Fund. 
122 The Commissioner for England and Wales pointed out that this clause 

prevented him from giving any financial assistance toward the construction of 
roads, bridges, tunnels, canals or quays, or to any educational service. (Special 
Artas RepMt, 1935, p. 7) 

128• This restriction was slightly modified by the amending act of 1937, which 
permttted grants toward the repair or improvement of streets in areas certified 
by the Minister of Transport as being wholly or mainly required for purposes 
other than through traffic. 

m Ibid., p. 23. The English Commissioner reported that he was "pleased to 
find in dealing with representatives of local authorities in the special areas 
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Hence, the few grants that were made were limited to projects 
which were likely to effect permanent improvement of an economic 
or social nature and which the authorities could afford to main
tain when completed.125 With this emphasis, it is not surprising 
that despite the formal offer to grant assistance toward the capital 
costs of hospitals and similar institutions, and for housing proj
ects, the number of projects carried through was small. Although 
by the end of 1938 grants for hospitals, sewage disposal and other 
health improvements amounting to £6.1 millions in England and 
Wales and £1.9 millions in Scotland had been approved, the reports 
of the Commissioners contain continuing complaints of the delay 
in commencing work and of the leisurely fashion in which the 
local authorities took advantage of the grants available.126 Grants 
for housing projects were also made by the English Commissioner 
through a special organization, the North Eastern Housing As
sociation Ltd. By December 1938 commitments amounting to 
£1,162,000 had been made for these projects.127 

PosiTIVE MEASUREs To REVIVE INDUSTRY 

With the exception of the appointment of the Special Areas 
Commissioners in 1934, there was no significant change in the 
passive attitude of the British government toward unemployment 
up to the end of the period covered by this study. This attitude 

that most of them have no wish to undertake relief schemes which do not 
yield justifiable value in addition to providing work." (Ibid., p. 6) In 1938 
the Scottish Commissioner, in reporting on his public works schemes, proudly 
asserted that not one bad been approved to "relieve unemployment or which 
could have been carried out without a grant." (Special Areas Report [Scotland), 
1938, p. 18) 

m Special Areas Report (England a11J Wales), 1935, pp. 23, 27. It was 
expressly stated that the provision of employment to counteract the depressing 
effect of long-continued unemployment "has not been treated as a controlling 
factor in determining the merits of any scheme, but has been subordinated 
to the obtaining of value for work." (p. 23) 

usspecial Areas Report (E~1gla11d and Wales), 1938, pp. 58-59, 92; Ibid. 
(Scotlaoo), 1937, p. 108. The Scottish Commissioner estimated in 1938 that 
it would be three years before the commitments entered into were fulfilled. 
(Ibid., 1938, p. 18) 

m Ibid. (England and Wales), 1938, p. 92. In Durham and Tyneside some 
8,045 houses had been completed, the total cost amounting to £3.5 millions. 
In West Cumberland progress was slower, only 30 of 445 houses planned for 
having been completed. (Ibid., pp. 67-68) No housing association was formed 
in Scotland until November 1937. By the end of 1938 plans were under con
sideration for the construction of about 5,000 grant-aided houses. The total 
commitment in 1938 amounted to £700,000. (Ibid. [Scotland]. 1938, pp. 28, 74) 
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extended also to all proposals for using fiscal and monetary policy 
as a weapon to promote economic revival. Thus it might have 
been expected that even though there was little interest in public 
works as a device for offsetting the consequences to the indi
vidual of prolonged unemployment, they might nevertheless have 
been favored as a technique for implementing a controlled ex
pansionist policy. But the prevalence of the "Treasury view" 
regarding the limitations of expanded public works effectively 
inhibited any such venture.128 

Fiscal and monetary policy continued to be dominated by defla
tionary theories. "Conditions clearly called for some relaxation 
of deflation the moment confidence was restored .... It appears 
that exactly the opposite policy was followed. Income and capital 
taxation was maintained at crisis rates after the crisis had passed, 
and was only partially relaxed after 1934." 129 The effects of the 
economy wave which followed the events of 1931 were indeed less 
evident between 1934 and 1938, and local investment expenditure 
in particular began to revive after 1934.130 But, as Dr. Hicks 
points out, "while such an extension of public investment may 
well be very desirable on long-run grounds, it would surely have 
been more appropriate in 1932-33 than in 1935-36." 131 

Positive action by the government for the revival of industry 
was thus limited to the measures taken in regard to the special 
areas.182 The initial powers given to the Commissioners hardly 

12s For a careful analysis of the extent to which an expanded public works 
policy might have been expected to succeed, see Ursula Hicks, The Finance 
of British Government, pp. 218-30. Although critical of the Treasury view, 
she concludes that, "Expenditure policy can only hope to cover part of the 
field in any case. The difficulties of carrying it out successfully in this country 
appear to be formidable." (p. 230) In regard to types of projects most likely 
to command sufficient popular and business support to overcome psychological, 
administrative, and financial obstacles, she comments on "the somewhat melan
choly fact of the immense economic superiority of a rearmament campaign 
over other forms of public works available in Great Britain." ( p. 225) 

128 Ibid., pp. 374-75. See also Chapter XVIII. 
130 Local public issues on the stock exchange totalled £8 millions in 1931, 

£36 millions in 1934, £51.1 millions in 1935, and £79.5 millions in 1936. (Ibid., 
p. 375) 

m Ibid., p. 375. 
132 The discussions between the Minister of Labour and representatives of 

~rtain industries in 1936, which were published under the title of "Absorption 
of the .Unemployed into Industry" ( Cmd. 5317, 1936), although referring to 
the deme of the government ''to omit no step which might assist in the relief 
of unemployment," were. concerned r:nainly with the. possibility of increasing 
absorpt1on by the reductiOn of overtime and the desirability of governmental 
action to avoid "bottle-necks" and blind-alley employments. 

20 
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warranted high expectations. They were specifically barred from 
carrying on any undertaking for the purpose of gain or from 
providing financial assistance to any such undertaking.138 In con
sequence of these limitations, in England and Wales by the end 
of 1935 only £688,700 out of a total commitment of £3,443,000 
took the form of assistance to industry. 

The Commissioner for England and vVales drew attention to 
the crippling effect of these limitations on his powers, and largely 
owing to his influence two acts made possible direct financial 
assistance to industry. In May 1936 the Special Areas Recon
struction (Agreement) Act authorized the Treasury to set up the 
Special Areas Reconstruction Association, Ltd. This body could 
loan capital to firms establishing or developing husiness in the 
special areas which were unable to raise capital through ordinary 
business channels.134 At the end of the same year Lord Nuffield 
set up the N uffield Trust with a capital of £2 million to aid in 
reconstructing industry in the special areas and to bring in new 
industries. The Special Are·as (Amendment) Act of 1937 was, at 
least in principle, even more important. In order to induce busi
nessmen to establish factories in the special areas, the Commis
sioners were empowered to lease factories to organizations carried 
on for profit, and to give direct financial assistance over a period 
of not more than 5 years toward rent, income tax or rates.135 The 
Commissioners could also contribute toward the cost of drainage 
schemes, although the land might be occupied for the purposes 
of gain. Finally, the amending act authorized the Treasury to 
make loans to companies set up to provide factories for new 
industrial undertakings in certified areas, and to make loans to 
the businesses occupying the factories.136 

us Except that grants could be made if the project were carried on primarily 
with the object of providing means of livelihood for the persons engaged .on 
it, in order to make them independent of unemployment assistance or poor rehef. 

134 The Association was financed mainly by banks and financial houses, but 
the government contributed toward management expenses and guaranteed the 
Association against losses up to 25 per cent of the total loans made, subject 
to a maximum of £1 million. Not more than £10,000 could be lent to any firm 
and the period of the loan could not exceed 5 years. 

us The Finance Act 1937, authorized the Treasury to remit in whole or in 
part the N a tiona! Defense Contributions under similar conditions. . 

136 The certified areas included the special areas and other areas certified 
by the Ministry of Labour to be districts characterized by prolonged and severe 
unemployment, dependent largely on one or more depressed industries, and 
in which revival of employment was improbable without financial assistance. 
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In consequence of these enlarged powers, by the end of Sep
tember 1938 grants to industry became an increasingly important 
feature in the special areas program. But the net result of the 
many-sided activities of the Commissioners was disappointingly 
small. By September 1938 only some £8,500,000 out of total 
commitments of £16,770,000 had been actually spent in England 
and Wales. The effect of grants to local development councils 
and of efforts to revive interest in recreation centers (which in the 
first years constituted the main lines of activity) was difficult 
to assess. More was hoped from the establishment of "trading 
estates" which were expected to prove attractive to industrialists. 
Yet by the end of 1938 the English Commissioner reported new 
employment totaling only about 2,200 at the two estates.137 Con
tributions under the 1937 Act toward rates, taxes and rents were 
made to only 60 firms in England and Wales and 29 in Scotland, 
while ~y September 1937, 43 undertakings in England and Wales 
had been assisted by the N uffield Trust. The English Commis
sioner reported serious difficulty (especially in South \Vales) in 
attracting the interest of business men, and concluded by 1936 
that the policy of "persuasion" of industrialists had failed.138 The 
lack of success of the various measures is perhaps best indicated 
by the statistics of factory growth, in regard to which the English 
Commissioner commented, "these dismal figures speak for 
themselves." 189 

The Commissioners did indeed win from the government an 
agreement that, in letting government contracts and in locating 

137 Special Areas Report (E11gland a11d Wales), 1938, pp. 39-40. The estates 
were financed by loans from the Special Areas Fund secured by a debenture 
on their assets. But they were not expected to pay interest on loans in the first 
years. By 1938 the capital expenditure involved had amounted to £2.6 millions. 
(Royal Commission on the Geographical Distribution of the Industrial Popu
lation, Mi11utrs of Etoidence, p. 264) 

m Special Arras Report (England and Wales), 1935, pp. 14-15: November 
1936, p. 37. A circular addressed to 5,829 English firms in 1935 asking whether 
they had recently established or contemplated establishing branches in the special 
areas, and if not why not, elicited only 1,763 replies, 1,313 of these answering 
every question negatively. (Ibid., February 1936, p. 5) 

1934 1935 1936 1937 

478 488 551 541 
7 2 8 17 

144 182 201 237 
2 6 3 5 

m New factories in England and Wales ....... . 
Those in the special areas ................ . 

Expanded factories in England and Wales ... . 
Those in the special areas ................ . 

S'"'rces: Sttcw.J Ar_~a.s R~ptwt, February 1936, p. 3, November 1936, p. 59, 1937, 
p. 32, 1931!, p. 2 •• 
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factories required for the defense program, preference should be 
given to the special areas "all else being equal." The House of 
Commons also passed a resolution in 1936 regarding the desir
ability of encouraging manufacturers contemplating. settlement in 
England to locate in the special areas.140 But these actions, 
although attaining some success, did not lead to the creation of 
net new employment and can at best be regarded as measures to 
control location in favor of the special areas.141 Whatever increase 
of employment has taken place in these areas is largely attributable 
to the general revival of industry, and in particular to the increas
ing armaments expenditures which have been of special benefit to 
these districts characterized as they are by heavy industries. 

The reasons for the failure of the Special Areas Commissioners 
to contribute more effectively both to the revival of industry as 
a whole and to its location in the special areas are not far to seek. 
The geographical scope of the program was in any case very 
limited. Only three districts in England and Wales and one in 
Scotland were scheduled as special areas,142 and little use has been 
made of the Ministry of Labour's powers under the 1937 amending 
act to certify non-special areas for the purposes of financial as
sistance. Many districts, even among those long recognized admin
istratively by the Ministry of Labour as depressed areas, were not 
included. Thus the contribution which the Commissioners could 

HO Ministry of Labour, Report for the Year 1937, p. 25. In fact, no direct 
pressure was applied except to fon~igners. (Royal Commission on the Distribu
tion of the Industrial Population, .Minutes of Evidence, p. 270) 

141 By the end of 1937, 8 government factories and 5 agency factories had 
been or were to be erected in the special areas, while 4 others were under con
struction in adjacent areas. A number of factories required by the defense 
program were set up in areas of heavy unemployment other than the special 
areas. A preference for the special areas is also required to be given by the 
London Passenger Transport Agreement Act (1935) and the Railways (Agree
ment) Act, 1935. For an account of the operation of these measures, see Ibid., 
pp, 266-7Jr 

142 The areas scheduled were ( 1) the County of Glamorgan (excluding 
Swansea, Neath, Bany and Cardiff), the mining areas of Mo~1mouthshire 
(excluding Newport), the borough of Pembroke; (2) the Tynestde and the 
remainder of County Durham except for industrial Teisside; (3) West Cumber
land and the rural district of Alston; ( 4) the middle industrial belt of Scotland, 
excluding Glasgow. The authors of Readjustment in Lancashire (Manchester 
University Press, 1936), a survey conducted by the Economic;; Re~earch 
Section of the University of Manchester, make a strong case for mcludmg at 
least the coal, chemical, and weaving districts of Lancashire among the special 
areas. No areas in Yorkshire were scheduled, despite the depressed condition 
of cities such as Sheffield and Rotherham. 
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make was small. At most, they could influence location rather 
than the general expansion of industry. 

Moreover, the areas as defined were often too limited to permit 
the Commissioners to undertake radical measures. Thus in South 
Wales, despite the economic unity of the region and the dependence 
of the north-south mining valleys on improved communications 
and export facilities, the boundaries of the scheduled special areas 
excluded Cardiff and other coastal cities. In Scotland the scheduled 
industrial area excluded the city of Glasgow, which was the natural 
center of the district. 

These limitations are the more significant in that both South 
Wales and Cumberland, and to a lesser extent Durham also, are 
relatively remote. Development of the first two areas, which be
cause of their mountainous character have great possibilities as 
amusement centers in addition to their industrial potentialities, 
calls for large-scale improvements in means of communication 
not only within the areas but even more importantly in those 
giving access to them. Such measures not only involve great capi
tal expenditures and the cooperation of many authorities outside 
the special areas, but also face opposition from vested industrial 
and transportation interests. And these impediments have so far 
been more powerful than any desire to give effective assistance 
to the special areas.148 Reference has already been made to the 
limitations on the powers of the Commissioners, especially prior 
to 1937. But their hands were also tied by the fact that in the 
main their powers to act were conditional upon the cooperation 
and approval of other government departments. Nor within the 
special areas could they override the powers of the numerous local 
authorities who still exhibited an unwillingness to forget local 
jealousies in the interest of the area as a whole. 

Finally, the Commissioners faced a conflict between desirable 
short and long-run policies. Belief that the plight of the special 

ua The most outstanding case is the failure to pass a bill for the construction 
of ~ ~ridge over the Severn ( ~hich wo~JI~. have vastly improved the competitive 
posttton of South Wales and tts accesstbthty to tounsts) due to the opposition 
of the railways, certain coal mining interests and the apathy of a number of 
local authorities. (Cf. Sprcial Areas Report [Englatld anJ Wales] November 
1936, pp. 53-55) For the influences which impeded similar impr~vements in 
communications in the other two areas, see Ibid., pp. 55-59; and Ibid., 1937, 
pp. 86-87. 
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areas was due to dependence on single industries, whose prospects 
of ultimate revival were at most limited, suggested a dual policy: 
liquidation in the form of transfer of labor to other areas, in 
which the Commissioners could assist only by contributions to 
workers willing to move and not by measures to stimulate industry 
in more promising locations outside the area; and the introduction 
of new industries which would make for greater diversification. 
But this policy, desirable in itself as a long-range measure, did 
little for the long-period unemployed. The new industries de
manded young workers, and a large proportion of women,144 

whereas the unemployed were mainly older men accustomed to 
work at relatively high wages in the heavy industries. Thus, 
although there was some increase in net employment, there was 
relatively little decline in net unemployment. 

CONCLUSION 

It is difficult to resist the conclusion that, in contrast to the 
considerable degree of success with which the British have handled 
the problem of maintaining the unemployed, their approach to the 
more difficult social and psychological problems created by the 
fact of long-continued unemployment has been very limited and 
often half-hearted. As has been shown by the preceding account, 
public" works have been insignificant and the more important 
measures of transference, training, land settlement, and the pro
vision of occupational activity have affected but a relatively small 
portion of the unemployed. Moreover, to a very large extent the 
measures have been concentrated on the unemployed in the special 
areas, and where they have not been expressly so limited, prefer
ence has usually been given to these workers. Yet although the 
unemployed in these areas bulk large in the group among whom 
the demoralizing effects of continuous idleness are most evident, 
they comprise by no means all of the long-period unemployed.145 

144 In 1938 the English Commissioner reported that the new industries in 
the special areas employed a higher proportion of women than did industry on 
the average in Great Britain. (Ibid., 1938, p. 32) 

us Even in 1934, 15.3 per cent of the men unemployed 12 months or more 
were in the supposedly prosperous areas of London, the South East, the South 
West, and the Midlands. (Ministry of Labour, RepMt for the Year 1934, 
p. 6) The Pilgrim Trust investigators pointed out that "almost a third of the 
long-unemployed in this country over the age of 55 live in the prosperous areas 
of the South and Midlands." (Men Without Work, p. 213) 
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The number of long-unemployed persons cannot be stated with 
any definiteness because of the method of measuring duration of 
unemployment which results in an over-optimistic figure.H6 Even 
so these measures show that between 1935 and 1938 the number 
of unemployment assistance applicants, who comprise the majority 
of the long unemployed,141 with a period of registered unemploy
ment of 12 months or more fluctuated between 248,280 and 
345,147.148 A special inquiry undertaken by the Board in October 
1938 into the extent of employment obtained by its applicants 
during the 3 preceding years revealed a more gloomy picture: 
34 per cent had had no employment during the entire 3 years, 36 
per cent had been without work for at least 2! years out of the 
three, another 15 per cent had worked between 6 months and a 
year, while 12 per cent had secured employment for one year but 
less than two.u9 Since, as already pointed out, the vast majority 
of applicants to the Board are persons who cannot show a rela
tively short recent period of employment, it is evident that by 
the end of 1938 the number of the long-period unemployed (mean
ing those who require something more positive than a mere cash 
payment) was closer to 500,000 than to the 248,000 shown by 
the method of count adopted by the Ministry. 

Those concerned with the personal and social consequences of 
unemployment have increasingly urged that continuous unemploy
ment creates a social situation of which the community must take 
account, and that a program which confines itself to the provision 
of maintenance fails to solve one of the most serious of contem
porary problems.150 The inadequacy of the existing measures to 
provide for the needs of two groups, namely, young workers 

ue The method of measuring unemployment as adopted by the Ministry of 
Labour disregarded employment which lasted not more than 3 days. But as 
little as 4 days of continuous work could remove a man from the group with 
the longest period of unemployment and place him among the short-term un
employed. 

w See Chapter VII, pp. 178-79. 
us UAB Reporl, 1937, p. 70; 1938, p. 65. 
ue Ibid., 1938, pp. 65-66. These groups accounted for 499,630 out of 518,770 

applicants. 
160 Cf. H. F. Hohman, op. cit., pp. 269-86; R. C. Davison, The Unemployed, 

pp. 201-57, and Bn'ti.sh Unemplo)'fllmt Policy since 1930 (London: Loogmans, 
Green and Co., 1938); E. W. Bakke, Insurance or Dole, pp. 199-206; W. H. 
Beveridge, Unemploynwrt, Chapter XVIII; Royal Commission on Unemploy
ment Insurance, Fiool Report, Chapter IX. 



292 

under 30 and the older unemployed men,m among whom the 
demoralization of idleness is especially evident, has become in
creasingly clear from recent investigations. The analysis of un
employment among men under 30 (constituting approximately 
one-fifth of all male applicants in 1938) made by the advisory 
committees of the Unemployment Assistance Board has been a 
sharp challenge to complacency, for it showed not only that pro
longed unemployment was serious among this apparently eligible 
group, but also that the evil consequences of enforced idleness 
were already evident. About 20 per cent had had no employment 
in the 3 years prior to 1938, 39 per cent had had less than 6 months 
of work, 18 per cent had worked between 6 and 12 months, 17 
per cent between 1 and 2 years, and 6 per cent between 2 and 3 
years.152 

Furthermore, the interviews of the committees indicated that 
from 25 to 30 per cent of the young men were either content with 
their position or had resigned themselves to it.153 The investigators 
of the Pilgrim Trust also drew attention to the number of young 
men who have, because of long-continued unemployment, lost 
all feelings of independence/54 and in 1936 the English Com
missioner for the Special Areas complained that "there is too large 
a number of young men in the Special Areas who are content to 
live in idleness as State pensioners and are unwilling to make any 
effort to find work . . . they are in fact demoralised by the seem
ing inevitableness of unemployment." 155 In 1938 the Commis-

1n Except in the special areas, the problem among juveniles is less one of 
offsetting the consequences of continuous unemployment than of the improve
ment of the educational and placement institutions to avoid the creation of a 
large number of unemployed young adult workers who have been permitted 
to enter blind-alley occupations, or jobs paying low wages, and who on reaching 
maturity are laid off, with no marketable experience and a poor educational 
background. (See John Jewkes and Alan Winterbottom, Juvenile Unemploy
ment [London: George Allen and Unwin, 1933] ; John and Sylvia Jewkes, 
op. cit.) In the special areas, however, the English Commissioner reported that 
"probably the most serious human problem ... is that presented by unemploy
ment among young men between 18 and 21. ..• Many of these young persons 
have done practically no work; they have been brought up in a house where 
the father has been continuously out of work, and they have little or no con
ception that a man's ordinary occupation should be such as will provide the 
means of subsistence for himself and for his family." (Special Areas Report 
[England and Wales], February 1936, pp. 68-69) 

162 UAB Report, 1938, p. 45. 
us Ibid., pp. 48-49. 
u•Men Without Work, pp. 220-29. 
m Special Areas Report (England and Wales), November 1936, p. 128. 

The percentages of young men unemployed 12 months or longer in the special 
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sioner reiterated his view that neither the measures available under 
the Special Areas Act, nor the training and transference facilities 
of the Ministry of Labour were wholly adequate to bring young 
men in the special areas within the range of useful occupation and 
opportunities of available employment.156 

The extent of demoralization due to continued idleness among 
the younger men is further indicated by the response of this group 
to opportunities for training and reconditioning. The reports of 
the officers of the Unemployment Assistance Board concerning 
their experience in attempting to recruit volunteers for these 
courses painted a picture of a generation of young men who had 
become so resigned to continued idleness that they resented any 
attempts by officials to interfere with the way of life to which they 
had become accustomed.151 The prospect of establishing new 
relationships and submission to the discipline of work, even though 
accompanied by a change of environment and more adequate food 
and clothing, made no appeal. 

Equally serious in social terms, although perhaps calling for 
different remedies, is the problem presented by the long·period 
unemployed in the older age brackets who, it will be recalled, 
constitute a large proportion of the clientele of the Board.168 Few 
of the measures discussed in this chapter touch this group. Re
training and transference are measures that for obvious reasons 
hold out little hope for them, and these programs have often been 
specifically limited to the younger men. Both subsistence pro
duction schemes and garden allotments seem to appeal to the 
middle-aged rather than to the older man.159 

areas were, of course, especially high, ranging from 12 to 35 per cent of those 
aged 18-20, and from 38 to 57 per cent of those between 21 and 24 years of 
age. ( p. 123) 

IM Ibid., 1938, p. 9. 
UT See especially the reports of the local officers in UAB Report, 1936, pp. 

85, 102, 109, 119. The regional officers referred almost unanimously in 1938 to 
the "unsatisfactory attitude" of the applicants toward training proposals and 
to the large numbers who refused training without any good reason. Cf. Ibid., 
1938, pp. 82, 97, 121, 147, 172 

m "In the Special Areas something between half and twO..thirds of the 
older men have come to accept unemployment and might find it difficult to return 
to work if work were available, while in the prosperous areas the proportion 
is very much smaller, probably something under one-third." (MNI Withotlt 
Work, p. 214) 

ut Ibid., pp. 215-16. Cl abo Sptcial Artas Report (ScotlaNl), 1938, p. 47. 
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Yet despite widespread recognition of the need for special 
measures for the older unemployed, no effective action has been 
taken. There was even a tendency on the part of persons inter
viewed by the author in 1937 to argue that, especially in the special 
areas, these men must be regarded as a "lost generation" for whom 
nothing could be done. There would seem to be much point to 
the suggestion of the Pilgrim Trust investigators that if a perma
nent or rotating public works program could not be provided for 
this group, it would be more logical to recognize them as permanent 
pensioners and to pay them a fixed allowance without the require
ment of continuous submission to investigation and means tests. 160 

. In part the failure of British programs to tackle the problem 
of social and personal demoralization caused by long-continued 
unemployment is attributable to the difficult nature of the problem 
itself. Attendance at occupational or reconditioning centers is 
obviously only a temporary alleviation unless it is followed by 
immediate reabsorption into employment. Expansion of technical 
training courses calls for a higher degree of planning and a more 
technical economic forecasting service than has yet been contem
plated by the government. It would be unrealistic to disregard 
the criticism that would be directed at a government service which 
trained thousands of men for skilled jobs which, because of new 
inventions or market shifts or business depression, failed to ma
terialize. It would, however, seem that certain long-time trends 
in demand for specific types of skilled workers might be forecast 
with a fair degree of accuracy, and that a government interested 
in avoiding the occurrence of bottle-necks might come to regard 
a public works program for ex-trainees as one device for main
taining the skills thus acquired and for making training more 
attractive.161 

When idleness has persisted so long that demoralization is 
already ~vident, more difficult problems arise. For reliance can no 
longer be placed on the offer of inducements; the individual must 

teo Their studies indicated that men aged 50-64 could hold their jobs after 
reemployment just as well as men in the 35-49 age group and better than those 
in the 21-34 age group. The problem was not one of unemployability in other 
words, but of lack of opportunity to work. (Men Withrntt Work, pp. 217-19) 

161 Some of the advisory committees which investigated the problem of the 
younger unemployed urged the desirability of making arrangements with local 
authorities to provide 3 months' employment for men who had completed train
ing. (L'AB Report, 1938, p. 51) 
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be compelled to participate in certain programs, since if left to 
himself he will take no action.162 The British have been peculiarly 
reluctant to apply even the coercive measures provided for in 
existing legislation. Compulsion to attend training or occupational 
courses has not been resorted to in recent years. Fears of authori
tarian controls have intensified the opposition of organized labor 
to any action by the government which savored of compulsion. 
The Unemployment Assistance Board has also been chary of 
applying its disciplinary powers, in part no doubt because of a 
timidity born of its unfortunate experience of popular disapproval 
at the time of the "standstill" crisis. Each report has made clear 
the Board's concern about the consequences of long-continued 
unemployment. Yet despite the fact that it is specifically given 
the duty of promoting the welfare of persons in need of work 
"and in particular, the making of provision for the improvement 
and reestablishment of the condition of such persons with a view 
to their being in all respects fit for entry into or return to regular 
employment," it has so far refrained from performing what in 
some respects is its major justification for existence as a separate 
administrative body. It has also little used its power to declare 
workers out of scope as a punitive measure, or to require at
tendance at work centers as a condition for receiving assistance.163 

Its action in 1938 in requesting the local advisory committees to 
study intensively the problems of workers under 30 years of age 
suggested an increased willingness to grapple with the situation, 
but the report made in that year indicated that in many respects 
the Board was unwilling to go as far as many of its committees 
recommended.164 

162 "There is a residue of men who have settled down to life on allowances, 
and are in need of the discipline of work and a normal and ordered life if they 
are to be shaken out of their apathy." (Ibid., p. 27) 

163 During the first years of the Board's existence no use was made of the 
power to require attendance at a work center. Even by 1938 the number of 
cases was small (75) owing to the lack of facilities, while in only another 164 
cases was receipt of allowance made conditional on entry into a work house. 
(Ibid., pp. 22-23, 48) 

let The committees stressed the need for more discipline and control, urged 
that payment should be made conditional on acceptance of training, that more 
use be made of the Board's power to make arrangements with local authorities 
fo~ employment of its clients for a 3-month period, and finally, several com
mtttees ~ommended the Board to urge a program of public works. The 
Board dtd not endorse this suggestion but instead asked that its clients be 
given preference in employment on government contracts. (Ibid., pp. 49.52) 
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But while technical and political difficulties of this kind may 
have prevented more thorough exploitation of the possibilities of 
training and a fuller use of coercive controls, they do not account 
for the unwillingness to develop a more adequate work relief or 
public works program .. To assert that there has been a tendency 
to evaluate the desirability of these programs in terms of financial 
and economic considerations, to the disregard of human and social 
values, is merely to restate the problem. Undoubtedly considera
tion of cost has loomed larger in Great Britain than in some other 
countries, because the type of work program envisaged has been 
a public works program rather than a work relief program. The 
strong popular aversion to the work test and its association with 
poor law practices would have precluded the adoption of the com
promises of a cheaper work relief program with its absence of 
standard conditions of wage rates and hours of employment. 
Thus, the alternative was a costly public works program or none 
at all. Nor can political factors be disregarded. The Conservative 
Party, the most powerful.political group throughout the greater 
part of the period from 1935 to 1938, was unlikely to favor 
measures which might have involved increased taxes and some 
encroachment of governmental activity into the traditional spheres 
of private enterprise. But even the Labour Party, although adopt
ing the slogan "work or maintenance," has shown a disposition 
to concentrate upon the latter objective, and has failed to dramatize 
the potentialities of an adequate work program. 



CHAPTER X 

UNEMPLOYMENT RELIEF AND POLITICS 

THE RISK THAT UNEMPLOYMENT RELIEF policy will become an 
issue in national politics has undoubtedly been enhanced by the 
increasing categorization and centralization of unemployment re
lief that have characterized British policy since 1934. This danger 
has indeed been frequently commented upon in Great Britain. 
In 1929 and 1930 when the transfer of the public assistance func
tions of the boards of guardians to the counties and county 
boroughs was under discussion, many of the more thoughtful 
spokesmen for these larger authorities disliked the change because 
they feared it would make public assistance an issue in local elec
tions. The Royal Commission of 1932 was sharply critical of the 
situ;-tion during the 1920's: "Each successive Government has 
made changes in the [unemployment insurance] scheme, which 
have been determined less by the need for the careful balancing 
of income and expenditure than by a desire to attract, or do as 
little as possible to repel, electoral support." 1 And representatives 
of both employer and worker organizations, as well as experts 
appearing before the Commission, urged the necessity of safe
guarding unemployment insurance from the effect of political 
interference. 

At the time of the creation of the Unemployment Assistance 
Board, considerable attention was paid to the possibility of keeping 
questions of unemployment relief out of politics and two devices 
were adopted with this objective in view.2 In the first place the 
Board, which was responsible for administration and policy, was 
set up as a semi-autonomous body appointed by the Crown, and 
although loosely linked to the Ministry of Labour, it was in large 

1 Final Rtport, p. 164. 
'See Par/iatiU'"tary Dtbates in November 1933. The government claimed 

that the object of the creation of the Board was to free the Minister "from 
responsibility for individual decisions while maintaining the right of Parliament 
to approve the general policy to be followed and the general standards of 
assistance," and in the debates government supporters defended the proposals 
as an attempt to place unemployment assistance outside political influence. 
( Cf. Millett, ofJ. cit., pp. 34-45) 

297 
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measure independent of it. Its requests for funds 8 were indeed 
transmitted to Parliament by the Minister and the maximum 
amount of its administrative expenses were determined by him 
with Treasury consent. Moreover, its rules were subject to con
firmation by the Minister, and its draft regulations governing the 
determination of needs and the assessment of resources were to 
be submitted to him. But in presenting the regulations to Parlia
ment for approval, the Minister could make variations and amend
ments only if he informed the Board of his intention, and received 
from it a report which was to be laid before Parliament together 
with a statement of his reasons for the variations or amendments. 
Yet, at least in theory, the Board was independent of the Minister, 
who on various occasions referred to it as "this independent body" 
and denied responsibility for its action when questioned in Parlia
ment. The Minister of Labour was thus in the strange position of 
acting as a spokesman for the Board before Parliament, but was 
apparently not responsible for its specific actions. 4 

In the second place, whlle the regulations of the Board had to 
be laid before Parliament for approval, the legislature could only 
approve or disapprove of them as a whole. No parts could be 
amended,5 a limitation on the powers of Parliament which was 
described by one member as an "offense against constitutional 
practice." 6 

This attempt to set up the Board as a body theoretically inde
pendent of the Ministry of Labour and to a large extent outside 
parliamentary control was not a happy one. The relationship of 
the Board to the Ministry, particularly in regard to the initiation 
of changes in policy, the extent to which its proposals were im
mediately to be brought before Parliament, and the nature of the 
line differentiating broad matters of policy from purely admin-

a The amount of the funds payable into the Unemployment Assistance Fund 
was to be such "as the Minister after consultation with the Board may, with 
the consent of the Treasury, determine to be necessary." (Section 47(b) of the 
U11employment Act of 1934) 

'The Board had to make an annual report to the Minister, who was to present 
it to Parliament. But it was apparently intended that Parliament should not 
discuss specific items of the Board's policy or the treatment of individual cases 
except when appropriations or the annual reports were under consideration. 

s This rule was so rigidly interpreted that on one occasion the Speaker ruled 
that the house could not even change a comma. (Parliamentary Debates, 
December 17, 1934, p. 923) 

8 Ibid., November 27, 1934, col. 725. 
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istrative actions, were all highly ambiguous. The attempt to limit 
the freedom of Parliament to criticize and control the actions of 
the Board represented a departure from accepted constitutional 
theories and parliamentary practice. Events were indeed to prove 
that the attempt to create an independent or semi-independent 
status for the Board could not insulate it against political pressure 
if its actions offended a sufficiently large number of people in 
constituencies of different political complexions. Three weeks after 
its first regulations went into effect, its supplementary appropria
tions were under discussion and called forth a bitter attack on its 
policy which resulted in the passage of the "Standstill" Act.7 It 
became evident that ·Parliament could not and did not desire to 
evade control of social policies affecting a large and vocal section 
of the population and that it would not allow the government of 
the day to disown responsibility for the Board's policies. The 
only consequence of the alleged independence of the Board and 
the ambiguity of its relationship to the Minister of Labour was 
to deprive it of a ministerial spokesman in Parliament and before 
the public who would energetically defend its actions because he 
carried a clear responsibility for them. 8 

It is indeed highly doubtful whether any single measure for 
dealing with loss of income due to unemployment can be removed 
from the political arena, unless it affects only an insignificant 
proportion of the unemployed. Proponents of social insurance 
have frequently urged, as an advantage of this method of providing 
security, that it permits an orderly and rational determination of 
the benefits payable and of the conditions of eligibility, which can 
be embodied in a permanent scheme and thus removed from im
mediate political controversy. This hope was certainly not realized 
by the British unemployment insurance system. During the 1920's, 
as described in Chapter Ill, the scheme was at all times susceptible 
to political influence. The expansion and contraction of the system, 

T The circumstances surrounding the creation of the Board and the gradual 
abandonment of the fiction of independence have been analyzed by J. D. Millett 
in his book, The Ur•rmplo)'mtHf AssistOJ1ct Board. 

6 Cf. W. lvor Jennings, Cabinet Govenmcnt (New York: Macmillan, 1936), 
p. 82: "The chief result of 'taking unemployment assistance out of politics' is 
that the Board has no means of defending itself against attacks." Mr. Millett 
(op, cit., p. 272) suggests that the simulation of independence made the Board 
~ev~en more cautious than a responsible minister need have been, for they were 
distrustful of their own resources for defense. 



300 INSURANCE AND UNEMPLOYMENT ASSISTANCE 

and the changes in levels of benefits and conditions of eligibility 
very largely reflected the political complexion of Parliament. The 
British experience in the post-war years also indicates that pre
vailing views as to the proper type of provision for those at any 
time excluded from insurance react upon the insurance system 
itself. For, in the absence of any second line of defense which 
commanded the support of politically effective groups, there was 
a tendency to expand the insurance system to provide also for 
these excluded persons. 

The Unemployment Act of 1934 adopted a new device to 
which much publicity has been given and which, it was hoped, 
would in large measure succeed in removing from immediate 
political pressures questions affecting the insurance system. Fol
lowing the recommendation of the Royal Commission, the Unem
ployment Insurance Statutory Committee, a non-political body, 
was set up to give advice and assistance to the Minister of Labour 
and to perform certain specified duties. These duties involved 
very considerable powers to suggest modifications of, and changes 
in, the insurance system. It could exercise these powers in four 
ways. 

In the first place, as already indicated, when the Committee 
considered that the Unemployment Fund was likely to continue 
to be insufficient or more than reasonably sufficient to discharge 
its liabilities, it had the duty of making recommendations involving 
changes in contributions (other than the government contribution) 
or in benefit rights of all or of special classes of insured contribu
tors. After 1936 it was given the same duties and powers with 
regard to the agricultural account. Public notice was to be given 
of its intention to make these recommendations, and any repre
sentations made were to be taken into account. Within two months 
after the receipt of the Committee's report the Minister of Labour 
was to lay it before Parliament, and, if amendments were proposed, 
it was his duty after consultation with the Treasury to embody 
them in a draft order, which upon approval by both houses would 
become effective. If, however, the Minister disagreed with th~ 
Committee, he was empowered to suggest other amendments which 
would have been within the Committee's powers to suggest,9 but 

D A list of the many provisions of the Act to which amendments could be 
recommended by the Committee is given in Part II of the Third Schedule to 
the Unemployment Act of 1934. 
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which would have the same effect on the finances of the insurance 
scheme. In this case, however, the Minister was to lay before 
Parliament a statement of his reasons for failing to embody the 
Committee's recommendations in his draft order. 

In the second place, before making any regulations (except 
those relating to instruction and training) or any orders under 
the anomalies regulations, the Minister was required to submit 
a draft to the Committee.10 In considering the regulations, the 
Committee was to give public notice of its intention and to take 
account of objections and proposed changes made in writing by 
persons affected or their representatives. On receipt of the Com
mittee's report, it was the duty of the Minister to draft an order 
to be laid before Parliament for approval, either with or without 
any amendments suggested by the Committee. But if he failed to 
give effect to any of the Committee's recommendations, he had 
also to submit a statement giving his reasons. 

In the third place, the Minister was empowered to refer to the 
Committee for consideration and advice any questions relating 
to the operation of, or the advisability of amending, the unemploy
ment insurance acts. Finally, the Act of 1934 laid upon the Com
mittee the specific duty of making proposals for extending unem
ployment insurance to agricultural workers, after hearing the views 
of workers, employers, and any government departments affected.11 

At first sight it would appear as if the hopes of those who 
believed that the creation of the Statutory Committee would 
remove unemployment insurance questions from the political arena 
had been fully realized. The Committee has handled a number of 
important problems of policy affecting all aspects of the insurance 
system. It has made recommendations concerning the extension 
of insurance to agricultural workers. Between 1935 and 1938 it 
examined and reported on 29 sets of draft regulations, which 

1° For the purposes of this section, the word ''regulations" is used broadly 
and includes all orders and special orders (other than those relating to special 
and supplementary schemes and to anomalies provisions) made by the Minister. 
In urgent cases the Minister could issue provisional regulations, which, however, 
could not continue in force for more than 3 months after receipt of the Com
mitttt's report. 

11 A similar special charge was laid upon the Committee by the Unemploy
ment Insurance (Agriculture) Act of 1936, clause 14 of which directed the 
1~i.nister t~ ref~ to the Committee the q~stion of the desirability and practica
btltty of mcludmg employment as a pnvate gardener among insurable em
ployments. 

21 
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involved questions such as the extension or contraction of the list 
of insurable employments,12 refunds of contributions for agri
cultural workers hired on long-period contracts, and a number of 
minor administrative matters.13 It has similarly considered and 
reported on draft anomaly orders affecting seasonal workers. The 
Minister has freely exercised his power to refer questions of 
policy to the Committee for advice; among the more important 
matters were the advisability of raising the salary limit for non
manual workers, the general treatment of the so-called "incon
siderable" employments, the insurable position of share fishermen 
and private gardeners, chauffeurs, and government dockyard 
workers retired on pension, and the payment of benefits and con
tributions for holidays and suspensions. 

In the exercise of its duty to propose changes in contributions 
or benefits whenever the Unemployment Fund appeared likely to 
be insufficient or more than reasonably sufficient to meet its lia
bilities, the Committee has made recommendations for changes 
in contributions, in benefit rates for adult dependents and for 
children, for a reduction in the waiting period, and for the grant 
of additional days of benefit. 

Finally, in the course of its reports, the Committee has drawn 
attention to certain problems of interest to the insurance scheme 
which appeared to call for parliamentary action or further 
investigation. 

Organizations and representatives of individuals and groups 
affected by all proposed changes have fully exercised their right 
to appear before the Committee to make suggestions or to raise 
objections, and the legal obligation of the Committee to take these 
into consideration has compelled it to make public its reasons for 
failure to adopt any of the suggestions. In consequence, the Com
mittee's reports have provided a very full analysis of both the 

12 The more important of these regulations have concerned the insurable posi
tion of persons working a very few hours per week, those employed in the 
mercantile marine or by local government authorities, pit-head bath attendants, 
persons working for both covered and uncovered employers, those engaged 
partly in agriculture and partly in industry, persons employed in domestic 
service for non-profit-making organizations, and outdoor domestic servants in 
private employment. 

ts E.g., modifications in methods of collecting contributions, benefit payment 
procedures, membership of courts of referees, procedures to be adopted when 
submitting questions of insurability to the Minister, certification of inspectors, 
and the treatment of days of sickness during the waiting period. 
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nature of the unemployment risk and of the social, economic, 
administrative, and financial considerations involved in evaluating 
various possible changes.14 Their reports on the financial condition 
of the Unemployment Fund, to which great authority is attached, 
have been given wide publicity and have undoubtedly contributed 
much to an understanding of the issues involved, and have carried 
considerable weight with Parliament. The modifications in draft 
regulations proposed by the Committee have usually been embodied 
by the Minister in the final orders submitted to Parliament for 
approval, .and on at least one occasion a draft regulation was 
withdrawn on the Committee's advice. Amendments proposed by 
it in regard to matters submitted by the Minister have in general 
been embodied in legislative proposals in substantially the form 
suggested, the only important exception being the failure to imple
ment immediately the Committee's proposal to raise, for the pur
pose of coverage, the salary limit for non-manual workers from 
£250 to £400 a year. Their recommendations for changes in 
benefits or contributions arising out of their annual survey of the 
finances of the scheme have, with one minor exception, been ac
cepted by Parliament.15 

As a result of suggestions made by the Committee, the National 
Debt Commissioners in 1935 modified the policy previously gov
erning the investment of the Unemployment Fund.16 In 1938 
an amending act enlarged the Committee's powers to repay part 
of the funded debt, and modified the previous provisions governing 
the annual fixed debt charge on the Fund, thus correcting a situa
tion to which the Committee had drawn attention in its earlier 
reports. Again, various statistical inquiries were undertaken by 
the Ministry of Labour regarding problems to which public atten
tion had been called by the Committee.17 

u See especially the Reports on the Financial ConditioK of the UKemployment 
Fund, 1935 and 1937; the Report OK RemuneratioK Limit for lnsuraKCe of Non
Manual Worktrs, 1936; the Report on Draft Ullemp/oyment InsuraKCe (lncon
siderablt Emplo)•ments) (Persons tu~der Sixteen) Regulations, 1935. 

u In October 1935, Parliament adopted the Committee's recommendation that 
benefits for dependent children should be increased by ls., but rejected the 
accompanying proposal, to which the Committee had attached some importance, 
that the maximum benefit payable in any case should be 41s. 

16 For details of the change, see UISC Financial Report, December 1935, 
pp. 3-4. 

n The most important of these was a study of the relationship between benefit 
rates and normal wages. The results were published by the Committee as 
Appendix C in its financial report for 1937. 
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Finally, as will be clear from the discussion of the finances of 
the insurance system (in Chapter VI), it was in fact the Committee 
which made the important decision as to whether the insurance 
scheme should be financed on a pay-as-you-go or on a reserve 
hasis.18 

Yet, outstanding as have been the achievements of the Com
mittee, its importance as a device for permanently safeguarding 
the insurance scheme against political pressures must not be exag
gerated. Though its advice has generally been followed, its 
recommendations on some important issues have been rejected 
or ignored by Parliament. Thus, in addition to ignoring the 
proposals to raise the salary limit for non-manual workers and to 
impose at 4ls. "wage-stop" to benefits, Parliament rejected the 
contribution and benefit schedules proposed for the agricultural 
insurance scheme because, and significantly, it was felt desirable 
to provide higher benefits than those proposed by the Committee.19 

There are indeed other facts which suggest that the main reasons 
for the Committee's undoubted success and prestige since 1934 
may be personal and environmental, and therefore not necessarily 
permanent. Before analyzing these influences, however, it is de
sirable to dispose of one ·explanation occasionally advanced to 
account for the success of the Committee, namely, that its task 
has been an easy one since its guiding principle as laid down in the 
law has been the maintenance of solvency. At most this explana
tion could account for its success in carrying out its duties as a 
custodian of the funds. But even here, a study of the reports of 
the Committee indicates that the maintenance of solvency in itself 
was not a narrow financial question but one that raised far-reaching 
social and economic issues. It is true that at an early date the 
Committee declared its intention to confine itself so far as possible 
to purely financial matters. 20 Yet even the financial powers of the 

18 It is important to note that the Committee's findings as to the existence 
or non-existence of a surplus, and as to the financial significance of their recom
mendations, are binding on the Minister of Labour and every other authority 
except Parliament. (Ibid., July 1935, p. 13) 

u For a comparison of the Committee's proposals and the rates finally adopted, 
see Ibid., 1937, p. 42. As has already been stated, the Committee's recommenda
tion to raise the annual salary limit for non-manual workers was adopted in 
1940, but the limit was set at .£420 rather than :£400. 

2o "Still less do we mean that, in making our financial report under Section 
59, we are precluded from considering the merits of various proposals for im
proving the working of the Insurance Scheme. In making recommendations 
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Committee to use part of any surplus for repayment of the funded 
debt involved much more than a mere financial transaction, requir
ing as it did a balancing of the claims of present as against future 
generations of contributors.21 And as soon as the Committee came 
to discuss the disposal of a declared surplus, it was obvious that 
no guidance was provided by the criterion of maintenance of 
solvency. The choice between alternative proposals involved funda
mental issues of social policy, such as the determination of "what 
proportion of the total unemployment, and what types of unem
ployment, should be covered by insurance benefit, and what should 
be dealt with in other ways," or the choice between financing 
unemployment relief by social insurance taxes or by general tax 
revenues. 22 Similarly, proposals to raise benefit rates involved 
judgments as to the proper relationships between wages and bene
fits, and the long-run soundness of a relief system which made 
direct provision for families in a society operating under a wage 
system which made no such provision. Hence, the injunction to 
maintain solvency offered little or no guidance to the Committee 
in making some of its most controversial recommendations. In
deed on one occasion the Committee refrained from proposing 
a change in benefit rates on the ground that the decision should be 
made "only after full consideration by Parliament, as an act of, 

either for the allocation of a surplus or for the meeting of a deficiency, we are 
bound to discuss questions of principle affecting the working of the scheme. 
But our first approach must be financial : that of considering the best use to 
make of any given sum of money and not that of passing annually in review 
the working of the insurance scheme in all its details." (Ibid., July 1935, p. 15) 

21 Until the amending Act of 1938, such repayment could not be reflected in 
any reduction of the fixed annual payment of £5 millions which the Fund was 
compelled to make toward the debt Hence a decision to devote the surplus to 
repayment meant only that the debt would be paid off earlier than 1971. Thus 
"the only effect would be to relieve the three contributory parties of a charge 
of £5 millions in each year from 1964 to 1971, when a large proportion of the 
present generation of insured persons will no longer be in industry. This use 
of the surplus would not only make it impossible for a large proportion of 
the present contributors to get the advantage of the surplus in better benefits. 
It would expose them to risk of losing some of the benefits which they now 
enjoy. If, through an unfavorable tum of events, we found later that the Un
~mployment Fund was deficient, and that contributions must be raised or 
benefits must be lowered in order to correct the deficiency, we should be com
pelled to deprive those whose contributions had gone to build up the surplus 
~f so~ething that they now enjoy. The surplus would have been paid away 
trretnevably ...• V(e find it hard to believe that we should be doing justice 
to the pr~sent contnbutors to the Fund, already burdened with liability for the 
past debt, by hastening by a few years the final extinction of the debt." (Ibid., 
1936, pp. 15-16) See, however, the 1940 report which proposes extinction by 
1941. 

zt Ibid., December 1935, p. 16 
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deliberate social policy, and not simply because a decline of unem
ployment has produced a surplus in the Unemployment Fund." 28 

Throughout the Committee's reports there is explicit recognition 
that their recommendations involved matters of social policy rather 
than purely financial considerations. 24 Thus, the explanation of 
the success and prestige of the Committee must be sought else
where than in the fact that its task was the formal and easy one 
of maintaining solvency. 

The Committee has undoubtedly been fortunate in its personnel, 
and especially in its chairman, Sir William Beveridge, who appears 
to have been the guiding influence. His reputation in the field of 
unemployment insurance has lent great weight to the Committee's 
recommendations. 

In the second place, the task of the Committee has been greatly 
facilitated by the fortunate fact that in its first years it was con
sidering the problem of disposal of a surplus rather than methods 
of meeting a deficit. It is difficult not to believe that, had the 
economic situation been one that involved curtailment of benefits 
or increases in contribution rates, their recommendations on these 
controversial issues would have aroused bitter differences of 
opinion, which would only have been resolved in the political 
arena.25 

Even more important is the fact that the Committee, although 
selected on a non-political basis, has adopted a consistent philos
ophy regarding the functions of unemployment insurance and one 
which accords with the prevailing political sentiment. That 
philosophy involves the views that unemployment insurance, by 

2s Ibid., p. 21. In 1938 it refrained from using any part of the agricultural 
account's surplus for providing benefits for juveniles under 16, on the ground 
that their treatment under the law "was a deliberate decision of policy by 
Parliament ; this should not be changed without a full consideration of the 
educational and other issues involved." (Ibid., 1938, p. 16) 

24 In recommending a maximum weekly benefit amount of 41s., the Committee 
drew attention to the fact that the limit should not be regarded as affecting 
directly the financial condition of the Fund. (Ibid., July 1935, p. 19) See also 
the December 1935 Report, pp. 16-17, 27. 

25 The reports of the Committee show a clear recognition of this situation. 
Thus, the Committee referred to "the extreme difficulty of lowering benefits 
again, once they had been raised" as a reason for rejecting proposals to use 
the 1935 surplus to raise benefits (Ibid., Dec. 1935, p. 20); and on various occa
sions indicated a preference for "flexible" liberalizations, meaning thereby those 
whose subsequent withdrawal, should financial circumstances so dictate, would 
give rise to least opposition. 
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relieving workers of the necessity of submitting to a means test, 
is definitely a desirable and preferential form of relief which 
should be made available to as wide a group as is consistent with 
economic and financial limitations/6 and that frequent and short
run changes in either benefits or contributions are undesirable for 
employers and workers alike. 

Undoubtedly also the existence of the unemployment as
sistance system has from one point of view served to facilitate 
the operations of the Statutory Committee. There can be little 
doubt that decisions by the Statutory Committee to exclude certain 
types of persons from insurance or, more generally, to maintain 
the solvency of the insurance system, have been facilitated because 
of the fact that there now exists an alternative to insurance that 
is politically more acceptable than the old pre-1920 poor law. 
Pressure to extend the insurance system, regardless of the financial 
and economic consequences, is much less than it was in the 1920's. 

On the other hand, the existence of an important secondary 
unemployment relief system, which is undoubtedly sensitive to 
the prevailing currents of opinion, constitutes a potential danger 
to the insurance system and adds to the difficulties of the Statutory 
Committee. For any serious liberalization of assistance places an 
indirect pressure on the Committee to increase the benefits of the 
supposedly preferred insurance system in order to maintain its 
prestige.21 

Thus despite the safeguards introduced by the Act of 1934, 
it seems probable that the combination of categorical treatment 
of the unemployed and a highly centralized administration which 

26 See, for example, the discussion on pp. 14-18 of the December 1935 report 
of the Committee; on pp. 19-20 of the 1937 report; and especially the Com
mittee's attitude to the low proportion of agricultural workers ranking for 
insurance benefits, p. 12 of the 1938 report. 

21 The Committee was well aware of this difficulty, and in its 1939 report 
( p. 12), in discussing the desirability of adjusting benefit rates to changes 
in the cost of living, the Committee emphasized the desirability "of securing 
that the problems of wages, unemployment benefits and unemployment assistance 
are dealt with on similar or at least on related principles .•.• Once it has 
become clear that the Unemployment Fund has a surplus for distribution these 
considerations (of changes in the cost of living and rates of unemployment 
assistance) are not irrelevant to the decision of what is the best use of such 
a surplus." See also ibid., Dec. 1935, pp. 22-23, 28. Cf. the Royal Commission: 
"Psychologically it would be difficult to maintt.~in for long an insurance scheme 
unless its benefits were actually greater than the amounts normally payable 
on a relief basis." (Final Rtport, p. 149) 
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now characterizes the British unemployment relief system, has 
increased the likelihood that unemployment relief will "enter into 
politics," and that the unemployed may become a politically effec
tive group. The unemployment assistance scheme will in its gen
eral policies undoubtedly continue to reflect the views of the 
predominant political groups as to the treatment that is appropriate 
for unemployed people. And although the Statutory Committee 
may in some measure protect the insurance scheme from politically 
dictated changes, its chances of continuing to do so will be con
siderably affected by the prevailing economic situation and by the 
policies of the politically susceptible Assistance Board. 

This ultimate sensitivity to political control was indeed openly 
welcomed by organized labor at the time of the passage of the 
1934 Act.28 But also those who believe in economic as well as 
political democracy may properly question the desirability, and 
not merely the feasibility, of attempts to remove from politics 
questions which in recent years have involved very substantial 
expenditures and have vitally concerned the lives of between 1.3 
and 2.3 million workers and their families. 29 

In any case there are two kinds of political influence in the 
sphere of unemployment relief. It may be exercised in regard to 
the nature of the policies to be applied to broad groups of persons, 
or in regard to the treatment of given individuals. The alternative 
of locally administered general public assistance was not immune 
from political influences in the second sense. It is at least question
able whether a system in which the treatment afforded individuals 
is influenced by their personal political affiliations is not as socially 
harmful as one in which the general principles governing the treat
ment of all the unemployed are determined by the views of the 
majority party. The choice, in other words, may be between two 
imperfect alternatives. 

Perhaps all that can be hoped for is a system in which political 
influence and affiliations do not affect the treatment received by 

2s Cf. the statement of the Trades Union Congress in a leaflet attacking the 
means test: "But if we cannot at present abolish the means test, it is an 
advantage that the rules governing it are centralized, because in that way its 
operation can be watched better throughout the country and measures ~an be 
taken to expose what is going on." (J. L. Smythe, Unemployment Asszstance 
Means Test Regulations, February 1935) 

29 Cf. also Millett, op. cit., Chapter VII and p. 251. 
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individual claimants, but in which there is a frank recognition 
of the political character of decisions regarding the general prin
ciples governing the treatment of unemployed persons as a group. 
From this point of view the British unemployment relief system 
since 1934 must be judged to have achieved a large measure of 
success. The vast majority of the unemployed are now provided 
for by two systems in which, thanks to the integrity and non
political character of the civil service, politics play no part in the 
treatment accorded different individuals. And the general prin
ciples are in the last resort determined by Parliament. The only 
ultimate safeguard against irresponsible action by that body is, 
of course, the influence of an informed public opinion; and the 
Unemployment Insurance Statutory Committee, and to a lesser 
extent the Assistance Board in its annual reports, are contributing 
to a wider understanding of the implications of available 
alternatives. 



PART V 

BRITISH UNEMPLOYMENT PROGRAMS AND 
POLICIES 

CHAPTER XI 

REVIEW OF BRITISH EXPERIENCE 

NoNE oF THE THREE MAJOR METHODS by which Great Britain 
has attempted to provide for unemployed workers not benefiting 
from a strictly limited insurance system has proved completely 
successful. It would indeed be optimistic and naive to assume that 
there is any completely satisfactory solution of the hydra-headed 
problem of unemployment relief. Nevertheless, the most recent 
British experiment, unemployment assistance, represents unde
niable progress when the problem of providing for the unemployed 
is regarded as a whole. 

Certainly the experiment of expanding the insurance system was 
unsatisfactory in many ways. Even as a device for relieving the 
finances of hard-pressed local relief authorities, it was far from 
ideal. It tended to give the least assistance in relation to their 
needs to those areas where unemployment was heaviest and most 
continuous, for in these areas the proportion of workers who could 
satisfy even the modest contributory requirements of the expanded 
insurance system continuously decreased. And the contributory 
requirement could not be altogether abandoned so long as the 
system was still dignified by the name of insurance. Furthermore, 
the desire to preserve what are usually conceived to be the peculiar 
values of a necessarily limited insurance system made it essential 
to rationalize each liberalization as an emergency measure, and 
to attempt the increasingly difficult task of differentiating between 
those persons who were entitled to "normal" benefits and those 
who were admitted to them as a consequence of the emergency. 

This situation reacted adversely on the finances of the local relief 
authorities in two ways. On the one hand, the persistent adherence 
to the assumption that the situation was abnormal discouraged 
any long-range planning and led to last-minute decisions to expand 
the conveniently available insurance system for strictly limited 
periods of time-which, however, always proved to be too short. 

311 
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This uncertainty as to future policy inhibited the building up of 
adequate staffs or the development of constructive programs on 
the part of local relief authorities, as they could always gamble 
on the prospect of yet further expansions of the insurance system. 
And, on the other hand, the imposition of gaps interrupting 
the continuous receipt of insurance benefits, and additional con
ditions to be satisfied by the beneficiaries of the expanded insurance 
system, left the local authorities with a significant relief burden. 
This burden was the more onerous and difficult to plan for because 
it was often temporary and always unpredictable, determined as 
it was by the decisions-which necessarily involved the exercise 
of judgment and discretion-made by central administrative 
author:ities over whom they had no control. 

Expanded insurance was also destructive of the integrity and 
prestige of the insurance system when regarded as an isolated 
institution. The fact that the use of the insurance system as the 
major residual relief measure involved an increase in insurance 
benefits was not necessarily a disadvantage inasmuch as this in
crease could have been, and indeed to some extent was, offset by 
increases in contributions. Much more serious, because more 
costly, was the continual extension of the duration of benefits and 
the rela..xing of the eligibility requirements, the cost of which was 
charged to the insurance fund until 1930 and led to the accumula
tion of a heavy debt. The expansion of insurance benefits to ever 
more marginal groups cut the ground from under every theory 
which might have justified the prevailing scope of the system. 
And if the line between those who drew the insurance type of 
benefit and those who were maintained on the residual relief 
system could not be defended on "strict insurance" principles, it 
was equally inexplicable in terms of the industrial qualifications 
and character of the different groups or of the peculiar appro
priateness of the type of treatment afforded each group in relation 
to its needs. 

Nor could this absence of logical categorization of the unem
ployed, inherent in the combined plan of expanded insurance plus 
a residual poor relief system, claim the advantages of admin
istrative simplicity. For, as already explained, the discretional 
element in determining claims to expanded insurance benefits, 
inherent in the application of qualifying criteria which could no 
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longer be written in specific numerical terms, involved individual 
consideration of literally millions of claims to eligibility. 

The succeeding three-fold system (insurance, transitional pay
ments, and public assistance) may be held to represent some im
provement over the earlier arrangements. The restoration of 
limited benefit duration not only removed a heavy financial obliga
tion from the insurance system and permitted it again to attain 
technical solvency, but also was a first step toward a more logical 
grouping of the unemployed. Admittedly the guarantee to the 
unemployed of specified payments unaccompanied by the necessity 
of submitting to a means test, undertaking training or unaccus
tomed employment or performing test work, involved an economic 
and social risk to the community in the form of direct financial 
cost, postponed economic and occupational readjustment, and pos
sible demoralization of workers. But the 26-week normal maxi
mum benefit duration set a limit to the extent of the risk that is 
incurred. 

Yet, although the line between those entitled to "unconditional" 
benefits and those excluded was now more rationally defensible, 
the three-fold system which operated between 1931 and 1935 cre
ated new and equally indefensible distinctions within the group 
excluded from insurance. Those who were granted transitional 
payments and those who were left to the poor law did not consti
tute two separate groups essentially different in their industrial 
experience or quality or in the duration of their unemployment. 
Nor, from the point of view of the nature of the assistance pro
vided, was there a sufficient difference between public assistance 
and transitional payments to justify the continuance of the dual 
residual relief system. Indeed, as has been shown, there was a 
steady tendency for the treatment of the able-bodied public as
sistance clients to be influenced by and approximate to that afforded 
under the transitional payments system. Both systems were equally 
unsatisfactory from the worker's point of view in that both 
involved the application of a means test and contact with public 
assistance authorities. Indeed, since the maximum transitional 
payment could not exceed prevailing insurance benefits, workers 
with large family responsibilities and no other resources were 
compelled to seek supplementary public assistance. And, with the 
exception of a small number of local authorities, neither residual 
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system provided the reconditioning, training, or work opportunity 
needed by their clientele which consisted almost by definition of the 
long-period unemployed. 

As a method of relieving the financial burdens of local assistance 
authorities, the transitional payments system exhibited the same 
weaknesses as expanded insurance. The longer the depression con
tinued, the greater became the proportion of the unemployed who 
failed to satisfy the nominal contributory requirements for transi
tional payments, and the larger the number maintained by the local 
authorities, an increase which was greatest in the most depressed 
and therefore financially weakest areas. 

Even as a device for relieving the central government of the 
necessity of exercising control over administrative policy while 
continuing to provide 100 per cent of the funds, the transitional 
payments system failed to achieve its objective. For it demon
strated that local freedom to interpret need and define assessable 
resources was incompatible with the protection of the financial 
interests of the central government, in view of the existence of 
a number of local authorities whose belief in the desirability of 
applying a means test to the unemployed was at best half-hearted. 
Furthermore, the experience with transitional payments revealed 
the untenability of widely different treatment of applicants in a 
system wholly financed by central government funds. 

In comparison with these two earlier experiments during 
1920-31 and 1931-35, the present insurance and assistance system 
represents real progress. Considering first the nature of the pro
vision made for the unemployed, it is evident that the unemploy
ment assistance scheme goes far toward eliminating the preceding 
dual and unjustifiable residual relief system, although it still fails 
to do so completely. For, owing to the limitation of scope of the 
assistance scheme to that of the old-age insurance system, a rela
tively small number of potential wage earners are still denied 
unemployment assistance and must rely on public assistance. 

With this exception, however, all the unemployed are provided 
for under either insurance or assistance and it now becomes pos
sible, especially since the central government is the single fiscal and 
administrative authority for both groups, to adjust the nature of 
the aid available so that it is appropriate to the needs of each group. 
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Insurance benefits are now, with two exceptions, payable only to 
those who have been unemployed a relatively short period of time 
and who can show a significant period of past employment. The 
exceptions arise from the facts that insurance still fails to cover 
all persons who are in wage earning employment and thus benefits 
are denied to some short-period unemployed, and that the payment 
of additional days of insurance benefits to persons with a long, 
past record of continuous employment leads to the inclusion among 
insurance beneficiaries of persons for whom, because of the length 
of their unemployment, insurance benefits would seem to be an 
inappropriate type of assistance.1 

So far, the major division between the two groups is logically 
defensible, although it is still an open question whether the period 
of 26 weeks is the proper point at which payment of unconditional 
benefits ceases to be an appropriate form of assistance and a 
negligible risk to the community. It is also clear that much still 
needs to be done to improve the other-than-maintenance services, 
such as training or work, provided for the long-term unemployed. 
And it is also questionable whether the continued attempt to make 
insurance "preferable" to assistance by providing higher cash 
benefits is justifiable. For it becomes increasingly evident that, 
to both the worker and society at large, the essential differ
ence between insurance and other types of aid to the unem
ployed lies not in the amount of the benefits but in the conditions 
under which they are available. The right to draw a specified sum 
that at least approximates the maintenance minimum, without 
the necessity of undergoing a means test or accepting unfamiliar 
jobs or submitting to other coercive controls, is the vital element 
in insurance to which the worker attaches value.' And these char
acteristics of insurance are of vital interest to the community at 
large, for herein lies the financial and economic risk of the insti
tution. The problem is how to assure that this form of aid is 
available to all and only those type!! of workers for whom it is 
appropriate. The retention of the belief that insurance benefits 
must also be higher in amount than assistance, and that insurance 

• l Except in so far as it cou_ld be argued that ~ fact of continuous employment 
tn the past made them less hable to be demoralized by drawing "unconditional'' 
benefits for a lengthy period. 

• Cf. Bakke, /Nsvartet or Dolr, pp. 188-96, 2.."9-30. 
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benefits should be paid for a lengthy period to those who have been 
steadily employed in the past, can be explained only in terms of a 
failure to recognize that, with the vast improvement that has taken 
place in the treatment of the residual unemployed, the necessity 
for a separate, independently financed insurance system may have 
disappeared. 

To avoid misunderstanding, it should be emphasized that this 
conclusion does not mean that the "insurance" type of benefit 
should be abandoned. On the contrary, British experience has 
shown that the worker attaches tremendous value to the right to 
draw a specified benefit (which he designates by the word insur· 
ance) for at least the first few months of his unemployment. 
British experience also indicates that, provided certain safeguards 
are adopted, this right can be conceded without undue financial 
cost or economic risk to the community at large. The question 
now at issue is whether the desirability of granting this right to 
the unemployed is not so firmly established and generally recog· 
nized in Great Britain as tO' make it unnecessary to identify it with 
an independent and separately financed unemployment insurance 
system. 

From many points of view, unemployment insurance in Great 
Britain has already served its historical function. It was the ideal 
instrument for effecting a significant break in the deterrent treat
ment of insecure workers, because its apparent analogy with private 
insurance made the change acceptable to a society which was 
dominated by business ethics and which stressed individual eco
nomic responsibility. This reversal of policy was the more accept· 
able in that originally the numbers benefiting from the change were 
relatively few and so selected that it could plausibly be argued that 
they were unlikely to be corrupted by more generous treatment. 
The close connection between benefits paid and contributions col
lected appeared also to be a guarantee against uneconomically 
high payments. But within less than 30 years it has become obvious 
that such a limited system could not continue to exist side by side 
with other institutions without influencing them and being 
influenced in turn. In fact, unemployment insurance has served 
as the entering wedge for a radical change in the provision made 
for all the unemployed. 
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Unemployment insurance may indeed be a self-destroying insti
tution, if the British experience be any guide. Created to make 
more acceptable provision for a limited group of unemployed 
persons, its integrity could be maintained only if the treatment of 
those excluded was so improved as to relieve the pressure for 
undesirable expansions of the insurance system. But once so im
proved, the case for the maintenance of an independent, and 
particularly a separately financed, insurance system is greatly 
weakened. 

Its retention, in the face of the vast improvement in social pro
vision for the unemployed which has taken place in Great Britain, 
leads to a desire to provide higher cash benefits (either by increas
ing flat rates or by relating benefits to wages) because of the belief 
that, as the worker has contributed to this service and not to 
assistance, he should receive more. Still more importantly, the 
identification of specified benefits, obtainable under certain condi
tions, with a specific method of financing renders unnecessarily 
difficult the task of making these benefits available to the extent 
that social and economic considerations might dictate. For, as the 
Unemployment Insurance Statutory Committee pointed out, these 
considerations may suggest a wider use of the insurance type of 
benefit. Yet, since insurance is still financed by equal contributions 
from employers, workers and the public, increased use of the 
insurance type of benefit results in placing an increasing share of 
the costs of the entire unemployment relief program on workers 
and employers. And this may be a socially and economically un
desirable result. But it is equally possible that economic conditions 
might indicate the unwisdom of extending the scope or duration 
of insurance benefits as widely as the yield of wage and payroll 
taxes would permit. 

The dilemma presented by the fact that social and economic 
considerations may suggest on the one hand a wide extension of 
the insurance type of benefit, and on the other a restricted use 
of the taxes from which these benefits are financed, cannot be 
solved so long as the belief is retained that wage and payroll taxes 
must provide the exclusive or at least the major share of the funds 
for this particular type of aid for the able-bodied unemployed. 
A solution can be hoped for only if the two aspects of the unem-

22 
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ployment relief problem-decisions as to the types of benefits to 
be made available and the scope of each, and decisions as to how 
the total costs are to be distributed-are separated.8 

It may be objected that such an approach, involving different 
types of treatment for different groups of unemployed but a basic 
unification of the financing of all types of aid, would lead to the 
loss of some of the peculiar values which were the objective of 
unemployment insurance, and the dangers must not be under~ 

estimated. In historical perspective it can now be seen that, from 
the point of view of the unemployed, insurance had the advantage 
that it appeared the only method of guaranteeing him a form of 
security preferable to the alternative of poor relief. It was a 
method of committing the community to a more generous social 
policy, and the earmarking of certain taxes-especially the com
pulsory collection of a contribution from the worker-appeared 
to be a way of implementing this guarantee. The apparent con
tractual element in the institution seemed an assurance against 
reactionary changes by subsequent governments. In fact, however, 
benefit rights have on occasion (notably in 1931) been curtailed. 
From the point of view of the members of the community who 
do not directly obtain benefits, the institution of insurance ap
peared to be a bulwark against mounting costs and unduly generous 
benefits, but here too its effectiveness has been less than had 
been originally anticipated. A system which is largely financed 
by earmarked taxes from the worker is likely to be susceptible to 
pressure from organized labor to offer preferential treatment to 
those who have contributed. The experience of the Statutory Com
mittee has already indicated that the benefit rates of a separate 
insurance system, which claims to be preferential, cannot but be 
influenced by the benefit policies of the major alternative relief 
system, which does not pretend to be bound by limitations such 
as the concept of solvency and is frankly reflective of the political 
mood of the time. 

Thus the experience of Great Britain suggests that the institu
tion of social insurance is no final safeguard against these risks. 
Both the levels of benefit and, perhaps even more importantly, the 
conditions under which they are available, have been changed with 

a In principle, of course, separation takes place as soon as any part of the 
insurance benefit is paid for by a contribution from the general tax funds. 
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changes in government, and in economic conditions, and in social 
philosophies. 

From the financial point of view, the combination of insurance 
and unemployment assistance also represents real progress. As a 
method of relieving local authorities from the ruinous costs of 
unemployment relief, the combined insurance and assistance mea
sures are more satisfactory than the earlier devices. On the one 
hand, the central government has clearly accepted responsibility 
for maintenance of the group normally employed in occupations 
subject to old-age and survivors insurance who fail to qualify for 
or have exhausted insurance benefits. And once accepted, a man 
is not thrown back on the local authorities merely because of the 
length of his unemployment. Moreover, the assumption by the 
assistance system of responsibility for supplementing inadequate 
insurance benefits and for paying adequate unemployment allow
ances which the public assistance authorities may not supplement, 
prevents the central government from indulging in economies by 
cutting insurance benefits or assistance allowances at the local rate
payer's expense. 

From another angle the financial picture presented by the com
bined insurance and assistance measures is less amenable to a 
common-sense interpretation. For there are now two financially 
independent systems, one deriving its funds from equal contri
butions from employers, workers, and the general taxpayer, and 
the other financed wholly by the taxpayer. The financial planning 
period of the insurance system is an 8-year cycle, over which it 
aims to remain solvent, but no more than solvent. In recent years 
it has accumulated reserves which are expected to avoid the neces
sity of running into debt for more than two consecutive years and 
have permitted repayment of a significant proportion of the debt 
accumulated prior to 1931. This technical solvency and long
period planning of the insurance system, which since the 1934 
changes has provided aid to between 37.4 per cent and 57.1 per 
cent of the total number unemployed, have, however, been possible 
only because the general taxpayer has supplied on a year-to-year 
basis 100 per cent of the funds for unemployment assistance, 
which in the same period has provided for between 28.2 and 40.3 
per cent of the unemployed. 
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Whether or not this situation represents financial progress over 
that prevailing in the two earlier experiments depends in large 
measure upon the importance attached to "insurance" as a separate 
institution. Undoubtedly its prestige is greater when the cost of 
maintaining the residual unemployed (i.e. those not strictly meet
ing the original insurance eligibility qualifications) is charged 
against the central government as a separate item, rather than 
against the insurance fund as a mounting deficit. If, however, for 
the reasons already given, the case for the maintenance of a sep
arately financed insurance system in Great Britain has become 
greatly weakened, the necessity to maintain its prestige also dis
appears. The abandonment of the concept of a separately financed 
insurance system would have facilitated the removal of another 
anomaly, namely, the assessment against wage and payroll tax
payers up to 1971 of contributions to be used for repaying a debt 
incurred in the years 1921 to 1931. 

This conclusion involves no condemnation of the attempt to 
build up reserves, or to pay off deficits from subsequent surplus 
yields of taxes collected at uniform rates. On the contrary, ex
perience has shown that wage and payroll taxes, provided their 
rates are not too frequently changed or excessively burdensome, 
are convenient fiscal devices, and that the earmarking of taxes for 
specific expenditures is not without value. It is also increasingly 
evident that the attempt to balance income and expenditure over 
an annual period is particularly unsatisfactory when the expendi
ture item is susceptible of such wide fluctuations from year to 
year. The considerations urged by the Unemployment Insurance 
Statutory Committee in favor of long-period planning for the 
insurance system, namely, that in periods of depression it is socially 
undesirable to reduce benefit rates and economically unwise to 

. increase tax rates, are, however, equally applicable with regard to 
the residual relief system. 

Finally, the combined insurance and assistance program has 
proved to be a more convenient administrative device than had at 
first been anticipated. It is true that the attempt to vest responsi
bility for the policies and administration of the residual unemploy
ment relief system in an independent body has proved abortive 
and unfortunate. But here, too, the British gift for compromise 
and for abandoning theories when they prove inconvenient in 
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practice has triumphed. For almost all practical purposes the Un
employment Assistance Board is subject to parliamentary control. 
But retention of the fiction of formal independence places it at a 
serious disadvantage, as it lacks its own spokesman and its actions 
must be defended in Parliament by a Minister who may occasion
ally disclaim responsibility because of the technical independence 
of the Board. This disadvantage is not counterbalanced by the 
admittedly increased influence and power of making itself heard 
by other government agencies-especially the Treasury-which 
the Board obtains by virtue of its separation from the Ministry 
of Labour. This fact, coupled with the close relationships between 
insurance and assistance, suggests the advisability of placing the 
administration of both services as coordinate units under the 
authority of a single Minister. This suggestion would presuppose 
the maintenance of the Unemployment Insurance Statutory Com
mittee in its present sem~-independent status, but would involve 
giving to that body the same broad powers with regard to the 
assistance scheme that it now exercises with regard to unemploy
ment insurance. 

Certainly the day-to-day administration of the current British 
program operates with surprising smoothness, and the extent to 
which officials trained rigidly to observe the limits of legal authority 
have adjusted themselves to a service calling for a wide exercise 
of discretion, has agreeably surprised even those who were initially 
most critical of this experiment in centralization! 

Despite prophesies of disaster, centralization of unemployment 
relief administration has operated with a high degree of adapta
bility to local and individual needs. The gibe frequently directed 
against the Assistance Board-that it is nothing more than public 
assistance administered by the central government and as such 
achieves no more than could have been secured by devoting equal 

• Professor John Hilton, who has always stressed the importance of treating 
"each unemployed person as a separate and distinctive case needing special 
aid," and who in 1934 "deplored it [the Unemployment Assistance Board) in 
itself and no less for the arguments on which it was based," was by 1937 
asserting that "no social service on so large a scale had ever been created 
in this country within so short a time-or so admirably and efficiently created . 
. . . . I ~iq take the U .A .. B., not for the ~int it inherits, but for the public 
servtce 1t 1s, and for the mstrument of soctal betterment it may yet become." 
("The Public Services in Relation to the Problem of Unemployment," Public 
Admi"ist~otio", January 1937, pp. 3-9). 
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care and funds to a reform of local assistance-is unjustified 
because it overlooks the extent of the reform needed and the fact 
that one of the major obstacles to reform is the small size of the 
typical local administrative unit.5 Even since the reorganization 
following the Local Government Act of 1929, many of the local 
administrative units are too small to provide an adequate service 
in view of the magnitude of the unemployment load. Many of 
the services now seen to be essential to a socially satisfactory unem
ployment program, especially those looking toward increasing 
occupational and geographical mobility, cannot be performed by 
numerous subordinate governmental units. It is no mere accident 
that the admittedly most progressive local public assistance author
ity, the London County Council, is also the largest and the inno
vator of a new administrative technique which involves central 
formulation of uniform scales of relief and the transference of 
increasing responsibility and discretion to paid officials (the adjudi
cating officers) who work under the general and somewhat remote 
supervision of a partly elected and partly coopted committee. 

At the now predominantly important central level, division of 
function between the officials of the Board and the insurance 
administrators is in the main clear cut and makes for speedy and 
efficient operation. Consultation and close contact between indi
vidual officials of the two services overcome many of the difficulties 
against which the law does not and could not always provide. Ex· 
ceptions to this rule, such as the performance by appeals tribunals 
of functions more appropriate to courts of referees and the divided 
responsibility for recruitment and operation of reconditioning 
centers, could be removed by minor reorganization. The incon
venience to clients and administrators of the geographical separa
tion of the local offices of the two services is a consequence of 
that same desire to maintain the insurance system as a distinctive 
institution and of a failure to realize wherein lies the essential dif
ference between the two, to which reference has already been made. 
It is, moreover, doubtful whether the stimulus to a more zealous 

G It is noteworthy, for example, that the authors of the Report on the British 
Social Services (London: Political and Economic Planning, 1937) who attach 
great importance to the alleged vast improvements in local public assistance, 
appear to base their generalizations very largely upon the only body specifically 
cited by them, namely, the London County Council which, as they admit, 
being the largest, is hardly a typical authority. (pp. 152-53, 156) 
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regard for the welfare of the unemployed, which comes from the 
appointment of the Special Areas Commissioners, is adequate com
pensation for the existence of these separate and semi-independent 
bodies. Here too, however, an eventual merging of the common 
functions would appear relatively easy to accomplish. 

On the other hand, the increasingly wide interpretation placed 
upon the mandate of the Board to provide for the welfare of its 
clients creates a need for trained and specialized social workers 
which has not yet been satisfied, and the training and calibre of 
the Board's investigating officers who make the vital personal 
contacts with clients leave much to be desired.' This situation is, 
as already explained, in part a historical accident which the Board 
is endeavoring to overcome, but the development of a staff ade
quately trained for the new type of service cannot be hoped for 
until there is more general recognition that this service demands 
better trained and therefore more highly paid staff. 

AcHIEVEMENTs AND FAILURES, 1920-1938 

Technical analysis of the operation of individual programs tends 
always to obscure the larger picture. A proper evaluation of the 
British handling of the problem of unemployment relief demands, 
therefore, that this detailed analysis be supplemented by a survey 
of the broader achievements and weaknesses. Foremost among 
the achievements is the basic stability of the British program. 
Neither wild-cat schemes involving irresponsible financial methods 
and fantastically disproportionate treatment of the unemployed or 
sections of the unemployed in relation to other groups, nor extreme 
reversals of policy from generous provision to an almost complete 
absence of aid have characterized the British treatment of the 
unemployment relief problem. Regardless of the specific programs 
in operation, Great Britain has provided continuous maintenance 
for her unemployed. Crises and emergencies have affected levels 

• This absence of professional training is not, however, characteristic only of 
the .cent~all~ administered social services .. Desp.ite the recent increasing pro
fessiOnalu;atJon of the employees of pubhc asSIStance staffs, it still remains 
true that the public assistance work is the stepchild of the local social sen-ices 
and is remunerated accordingly, while the methods of recruitment and training 
of local officials in general were criticized by the Departmental Committee 
on the Recruitment and Training of Local Government Officers. 
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of benefits, methods of financing and the relative responsibilities 
of the central and local governments, but they have never been 
permitted to endanger the basic economic security of the unem
ployed man. And while the general level of maintenance despite 
a marked improvement cannot be regarded as unduly high, it has, 
for the statistically important mass o~ unskilled workers, compared 
very favorably with wages, and in certain cases even exceeded 
them. 

Equally impressive are the orderly procedures and high de
gree of freedom from political or personal bias toward the indi
vidual which have in general characterized the administration 
of the various measures. This is especially evident with regard 
to the programs administered by the central government. The 
professional integrity of the civil service, which has often been 
remarked upon, has left its imprint in this field also.7 The observer 
of the operation of the various programs effective since 1920 
cannot but be struck by the extent to which the administrators 
of the different services· have been conscious of a common ob
jective-the provision of income to the unemployed. Officials of 
public assistance, unemployment insurance and unemployment as
sistance with very few exceptions appear to have cooperated har
moniously and closely in their local areas, and to have in the main 
subordinated mechanical administrative convenience to considera
tions affecting the welfare of the unemployed. 

Among the achievements of the British system, the success with 
which private citizens have been led to cooperate with the admin
istration on a voluntary basis, or on payment of purely nominal 
honoraria, deserves speciaf emphasis. At every point the British 
unemployment programs are buttressed by groups of cooperating 
citizens.8 Sometimes, as with the courts of referees of the in
surance system and the unemployment assistance appeals tri
bunals, these groups are given specific quasi-judicial functions and 
render decisions, some of which are binding even on the central 

T Cf. Kulp, o;. cit., pp. 17, 56-58. 
s This use of cooperating citizens is not peculiar to the unemployment relief 

system. For a list of advisory committees attached to other departments, and 
a favorable evaluation of their effectiveness, see John A. Perkins, "Permanent 
Advisory Committees to the British Government Departments,'' American Politi
cal Science Review, February 1940, pp. 85-96. Cf. also Millett, op. cit., pp. 
7:17-82.. 
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department responsible to Parliament.' Sometimes, as in the case 
of the local advisory committees of the Assistance Board, they are 
set up to advise local administrators in regard to the application 
of general rules in their own area or to the treatment to be applied 
to special classes of individuals. Sometimes, as with the local 
employment committees attached to the employment exchanges, 
they serve as a general consultative body and provide an informed 
and interested group from which members of special committees 
may be recruited. More recently the Unemployment Insurance 
Statutory Committee, essentially a non-official body, has been given 
final authority to determine the financial condition of the insurance 
fund, which, as was shown in Chapter VI, has involved far
reaching powers to determine the scope and function of the unem
ployment insurance system. The Committee has also very con
siderable advisory powers on vitally important problems. 

Nor does this enumeration exhaust the list of non-official, unpaid 
bodies which are brought into contact with the various unemploy
ment programs. Among others which play or have played an 
important role are the rota committees, which passed on. claims 
during the period of expanded insurance, the juvenile advisory 
committees, the English and Scottish National Advisory Councils 
for Juvenile Employment, the National Land Settlement Asso
ciations, and the various committees and commissions that have 
investigated different phases of the operation of the unemployment 
relief programs. 

This enlistment of the services of private citizens at every stage 
of the policy forming and administrative activities is of the utmost 
value. It adds greatly to the technical efficiency of the service. 
Questions regarding the prevailing wages for specific types of 
employment, trade union requirements and customary conditions 
of work, the prospects of employment in specific types of occupa
tion, can all be more speedily and effectively answered when ad
ministrators can count upon the continuous assistance of a body 
of local employers' and workers' representatives to whom these 
questions can be referred. Similarly, problems which arise in a 
service based upon need, such as the nature of local standards of 

' In the insurance system, appeals go from the courts of referees to the 
Umpire, who is a direct employee of the Crown enjoying practically judicial 
status and whose rulings are binding e\'en on the Minister. 
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living or the levels of local rents, can be handled more easily if 
local knowledge and advice are available. The rigors of centraliza
tion can thus be tempered. 

The presence on adjudicating bodies of laymen, especially those 
representing the interests of employers and workers, contributes 
toward the efficiency of the service also in that it tends to keep 
legal formalities to a minimum,10 encourages discussion of disputed 
points in language familiar to the worker, and furnishes the private 
individual some guarantee against bureaucratic tyranny. A de
cision in which his peers have participated is more likely to be 
accepted as fair by the applicant, although it would be unreasonable 
to expect complete satisfaction with the appeals machinery on the 
part of applicants since to the worker any group with power to 
pass on his rights and possessing more complete knowledge of the 
technicalities involved must appear to be a hostile body.11 

At the worst, this continuous contact with and shared responsi
bility for the administration of an important social service may act 
merely as a shelter for the administrator. He can call upon outside 
witnesses to support the action he has taken and secure at least 
formal exoneration. But, because Great Britain has been in general 
unusually successful in securing the services of competent, con
scientious and frequently outstanding citizens, and because this 
type of public service is accorded respect and authority, these "lay 
administrators" can and do also influence policy. 

Finally, from the wider point of view, the participation of the 
lay public is important, for it disseminates a better knowledge and 
understanding of the issues and the problems faced by admin
istrators and thereby helps to create that informed public opinion 
which in the last resort can be the only safeguard against political 
irresponsibility. 

In another direction also this continuous provision for the main
tenance -of the unemployed is noteworthy: it has been achieved 
concurrently with a growing concern on the part of the national 
government for the financial condition of local authorities. The 
realization that central assumption of the major share of the cost 

to It is significant that lawyers as such may not appear before courts of 
referees or appeals tribunals. 

n For an illuminating account of the workers' attitude toward the courts 
of referees, see Bakke, The Unemployed Man, pp. 100-11. 
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of unemployment relief was an inevitable consequence of the 
relative fiscal resources of central and local governments was indeed 
slow. And there was even more resistance to recognition of the 
fact that some measure of central control must accompany central 
financial responsibility. Ultimately both issues have been faced 
and policy has been adjusted accordingly. The present high degree 
of centralization of financing, policy formation and routine ad
ministration, whatever its disadvantages, represents a more real
istic approach to hard facts than does the policy of those who, 
disregarding the implications of central participation in financing, 
urge that the administration of relief should be turned over to the 
localities. 

The success with which the British have dealt with the problems 
involved in operating an increasingly categorical unemployment 
relief program must also be ranked among the achievements of 
the years since 1920. Admittedly there are serious disadvantages 
inherent in the categorical approach. But while a non-categorical 
service, offering a socially acceptable level of maintenance and 
appropriate preventive measures to all incomeless persons regard
less of the cause of their dependency, would undoubtedly be prefer
able to the amalgam of relief institutions that characterizes most 
industrial countries in the twentieth century, there are serious 
administrative and financial obstacles in the way of its achieve
ment. The very magnitude of the problem of developing adequate 
social provision against all forms of insecurity suggests that prog
ress could hardly have been made on all points simultaneously. 
The increased expenditures due to the larger volume of depen
dency, and the high cost per case resulting from more adequate 
provision, and the adoption of positive and preventive measures, 
have created a fiscal problem beyond the competence of local 
authorities. If central aid, necessarily involving some central con
trol, thus becomes inevitable, concentration on certain categories 
of dependency might well seem to be the lesser of two evils. For 
at least it sets limits to the extent of central interference in local 
autonomy. Local authorities would still be free to act indepen
dently with regard to those outside the categories provided for by 
the central authority. Furthermore, there are important differences 
among dependent persons in regard to their needs and the services 
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which would be appropriate. Even in a unified service certain forms 
of categorization would inevitably develop because of the technical 
nature of the services to be performed and the segregation of the 
groups needing them. 

But at this stage it is meaningless to discuss whether Great 
Britain could have developed her broad social service program 
other than by the route of categorization. The important fact is 
that she did adopt it in her treatment of the unemployed and has 
operated a categorical service so as to avoid many of the more 
obvious disadvantages. This has been possible largely because 
both among policy forming authorities and administrative officials 
there has been a high degree of cooperation, a sense of common 
function, and a widespread belief that considerations of common 
sense and fair play to the unemployed should prevail over legal 
and administrative niceties. On the other hand, some of the dis
advantages of categorization will remain so long as there is an 
incomplete development of other categorical services, in particular 
the health program 12 and those other services whose supply de
pends upon the social policy and fiscal abilities of a multitude of 
local authorities. 

On the negative side, the greatest shortcoming of the British 
unemployment relief programs is undoubtedly the almost exclusive 
concentration on maintenance and the neglect of more positive 
policies. Despite the considerable development of training, trans
ference and occupational measures that characterized the period 
from 1934 to 1938, the lives of the great majority of. the long
period unemployed were scarcely affected. Public works instituted 
for the purpose of providing employment were avoided as a delib
erate policy, and the extent of employment in the special areas on 
local amenities and projects economically justifiable was negligible. 
Nor can the efforts to stimulate private employment be regarded 
as anything more than half-hearted concessions to a growing public 
concern over the persistence of continuous unemployment. The 
areas selected for special assistance were few in number, and their 
boundaries. were not such as to make possible an effective long
range policy. The powers of the Special Areas Commissioners are 
still severely limited, and more ambitious schemes involving im-

12 Cf. PEP, Report on the British Social Services, pp. 168-69. 
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provement of the competitive position of these areas have failed 
to overcome the opposition of private interests. Even the long 
overdue appointment of a Royal Commission to inquire into the 
general question of localization of industry cannot, in view of the 
membership of that body, be regarded as evidence of a serious 
intention on the part of the government to grapple with a problem 
that necessarily involves some limitation on the traditional free
dom of private entrepreneurs. Despite the almost unanimous 
warnings of all students and investigators, British unemployment 
policy still concentrates too exclusively upon the provision of 
maintenance.13 

THE NATURE OF THE BASIC PROBLEMS 

It does not, of course, follow that unemployment relief measures, 
formally similar to those in Great Britain, would operate with equal 
success elsewhere. Quite apart from the relative economic homo
geneity (in terms of price and wage levels) and the small geo
graphical area of Great Britain, there are certain imponderables 
which render precarious any such forecast. Some of these, such 
as the nature of the civil service, a widespread acceptance of the 
responsibility of the government for the economic security of_ the. 
individual, a preference for common-sense practice over the niceties 
of theoretical principles, and a tradition of public service among 
the general public, have already been referred to in the preceding 
pages. But there are others equally important. The British worker 
appears bitterly to resent the means test and to value a payment 
given as a matter of right so highly that he will even accept a 
possibly lower payment in return for this concession. This psycho
logical attitude facilitates the maintenance of relationships between 
the benefit schedules of insurance and assistance which might be 
untenable elsewhere. The strong opposition of the British worker 
to what he regards as official interference with his private life tends 
also to keep individual case work to a minimum, and helps to 
account for the fact that so comprehensive a relief system has in 
the main been carried through without the development of a large 
body of professional social workers, as is to be found, for example, 
in Germany or the l.:nited States. The power of Parliament freely 

uSee Chapter IX, footnote 150. 
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to amend legislation and thus to correct interpretations of legisla
tion at variance with its original intent, and the peculiarities of 
the parliamentary system with the opportunities it affords for 
criticism, coupled with the existence of a relatively strong and 
certainly vocal political and economic labor movement, have also 
been of the first importance.14 

Yet, although specific forecasts are pointless, a study of the 
manner in which another country has grappled with a now almost 
universal problem is not altogether without value. For at least 
some tight is shed upon the nature of the underlying problems. 
Governmental policy toward the unemployed, however it develops 
in the future, will, if British experience be any guide, have to 
adjust itself to certain basic facts. Perhaps the most important 
of these is a changed view of the mutual responsibilities of the 
individual and the government, and of the social and economic 
functions of the family. The poor law, which had until recent 
years served as the unique instrument for discharging govern
. mental obligations to the needy individual, had a straightforward 
answer to these questions. It had expressed the view that the 
responsibility of government for the economic welfare of the indi
vidual was limited. The family was assumed to be the basic eco
nomic unit, and if natural affection was an inadequate stimulus, 
coercion could be employed to compel the family to support its 
needy members. Economic dependence, where it was not due to 
youth, old age, or sickness, was an indication at worst of unsocial 
conduct, at best of a grave defect of character. Assistance was, 
therefore, to be given in the main under deterrent conditions and 
on a very low standard. 

The system worked because the assumptions on which it was 
based were not too violently at variance with the economic facts 
and social habits of the time. But the late nineteenth and early 
twentieth centuries changed the economic and social world in which 
this system had to operate. Increasing productivity widened the 
gap between the standard of living enjoyed by the active partici
pant in production and the recipient of government support. The 
growth of a more sensitive social conscience, and the emergence 
of politically powerful labor parties have rendered this wide gap 

tt Cf. Millett, o~. cit. 
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ever less tolerable, and with the broadening of the franchise poli
ticians could no longer afford to neglect the views of an important 
group of voters. 

This changing view of what constituted acceptable treatment of 
dependent persons might still have failed to influence legislation 
and administrative practice, or at most might have involved more 
favorable treatment of selected groups only, had it not been for 
the practically continuous depression which characterized the Brit
ish economy during the period covered by this study. This de
pression, bringing with it unemployment heavy in terms both of 
the proportion of the population affected and of the duration of 
unemployment per worker, has vitally affected the problem of 
government provision for the unemployed. It hastened the general 
recognition of the inappropriateness of the principles on which 
governmental assistance had previously been based, because more 
people were affected by the relief system. Moreover, the existence 
of unemployment as a mass phenomenon sharply challenged the 
view that unemployment was largely within a man's own control. 
Economic dependence was no longer characteristic of the unfor
tunate or unworthy few, and in consequence "unemployment'' has 
become almost synonymous with "involuntary unemployment." 
At the same time the consequences of prolonged idleness became so 
obvious that the government was compelled to expand its program 
beyond the mere provision of maintenance. 

Similar developments have conspired to weaken the economic 
unity and social cohesion of the family. Family employment 
(except in agriculture, itself a steadily less significant source of 
livelihood) has become rare. Changing techniques of production 
and currents of world trade have called for a high degree of mo
bility of labor, which by breaking up the family in a geographical 
sense has also weakened the ties of mutual intra-family obligation. 
This mobility has been specifically fostered by the government 
itself. Measflres to encourage geographical transference have, as 
indicated previously, assumed increasing importance, and the gov
ernment has often even enforced a certain degree of geographical 
and occupational mobility as a condition for receipt of government 
assistance. Through its educational policy too, it has weakened 
the sense of obligation and close family feeling. On the one hand, 
it has made a breach in the theory of family responsibility by the 
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very fact that it relieves parents of the costs of education. On the 
other, by providing subsidized higher education, vocational and 
technical training, it has encouraged young people to improve their 
economic situation and establish wider contacts, all of which tend 
to weaken family ties, at least between parents and children and 
among brothers and sisters.15 

The institution of social insurance has indeed reinforced these 
tendencies which operate against the continuance of the family as 
the basic mutually interdependent economic unit. By providing 
specific cash sums to individuals regardless of resources possessed 
by themselves or their relatives, this institution has made a vital 
concession to the view that in some circumstances the individual 
should expect aid from governmental institutions before exhaust
ing the resources of his family. 

But, while the economic and social environment of the twentieth 
century has brought an awareness of the unsuitability and unac
ceptability of the old theory as to the relative economic responsi
bilities and obligations of tqe individual and the family on the one 
hand, and the government on the other, no satisfactory philosophy 
has yet replaced it. The problem is two-fold. It is necessary to 
redefine the limits of private mutual responsibility and to determine 
what obligations the government may demand from the individual 
in return for such assistance as it is required to provide. Develop
ments in Great Britain point to a continuous narrowing of the 
mutual responsibilities of the family, and a reduction in the extent 
to which an individual is expected to exhaust his own resources 
before seeking government aid. But the new philosophy has been 
very unevenly applied, even within the field of unemployment relief. 
The resulting coexistence of different social services, each adopting 
its own criteria for determining the limits of family responsibility, 
creates administrative difficulties and anomalous situations, as well 
as confusion in the public mind. These difficulties will not be 
resolve<fby any mere alteration in mechanisms or administrative 
techniques. The need is for the evolution of a new social philosophy 
concerning the economic function of the family, and this is no 
easy task for, as already pointed out, it must not merely reflect 
the actual strength of family feeling but also take into account the 
prevailing stimuli to enterprise and initiative. 

u Ci Gertrude Williams, The State and the Standard of Living, pp. 321-25; 
Percy Ford, Incomes, .\leans Tests a11d Personal RespoMbility, pp. 1-13. 
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In Great Britain the pendulum has swung far towards investing 
the government with vast responsibilities for the economic welfare 
of the individual, unaccompanied by a parallel development of the 
economic demands which the government may make upon the 
worker and of preventive as opposed to salvage policies, but there 
is already a growing awareness of the fact that this development 
is too one-sided to endure.16 In the interests of the individual and 
of the government alike, social policy in the future must evolve 
in a more positive direction to redress the balance. Here also, 
however, the evolution of a new definition of the mutual economic 
responsibilities of the supported individual and of the government, 
and its implementation in legislation and administrative practice 
will be no easy task. Both will make great demands upon the 
worker and the government. 

For the policy of prevention, for which Sidney and Beatrice 
\V ebb so persuasively argued thirty years ago,11 is now seen to 
i1wolve much more than the mere extension of social insurance 
systems to provide cash income that obviates the necessity for con
tact with a degrading poor law. On the part of the worker it 
involves that most difficult sacrifice, a change of attitude toward 
the demands which the government may make upon him.11 The 
requirement to change his occupation, to remove from hopelessly 
depressed areas, to undergo training which will maintain and im
prove his employability, must be recognized not as coercive and 
repressive tyranny but as the inevitable concomitant of the wider 
responsibility which the government has assumed for his economic 
welfare. 

On the other hand, this increased governmental responsibility 
will and must, if it is to be accompanied by adequate safeguards, 
immeasurably widen the sphere of government action. Attempts 
to encourage mobility of labor involve not merely the supply of 
information concerning job opportunities throughout the country, 
but also the offer of financial inducements to offset the financial 

16 Cf. PEP, op. cu.: "The first consideration of social service policy should, 
"'e believe, be the progressh·e reduction in size of the public assistance and 
unemployment assistance class, by concerted measures to prevent people from 
being forced do·wn into, or kept in, that class." (p. liO) 

11 Cf. Minority Report of the Royal Commi~sion on the Poor Laws and Relief 
of Di~tress (Cmd. 4499, 1909), pp. 721-1.238. 

~> Cf. Hohman, o,. cit., p. 356. 
23 
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costs of movement, and of training facilities to equip workers with 
essential skills. Stimulation of geographical mobility raises also 
the question whether the government should not intervene to pre
vent undesirable concentrations of industry or the development of 
areas dependent solely upon single industries.19 The maintenance 
of morale and working efficiency may necessitate the operation of 
large public works programs and constructive measures intended 
to increase private employment, which may call for a change in 
prevailing concepts as to the proper spheres of governmental and 
private economic activity. Any increase in the pressure on indi
viduals to accept unaccustomed jobs, or in the extreme case the 
use of the threat to withhold assistance as a technique for enforc
ing downward adjustments of the general wage level, will call for a 
considerable expansion of the administrative organization and 
an increased degree of administrative discretion. Above ali, it will 
require the application of a higher degree of exact and technical 
economic analysis to provide a sound basis for these drastic policies 
than governments have yet been willing to contemplate, or, indeed, 
than the science of economics has yet made available. 

Against this background the other facts which will condition 
the development of governmental policy in regard to the unem
ployed appear relatively unimportant. Yet taken alone they are 
sufficiently challenging and deserve at least brief mention. Per
haps the most obvious is the inevitability of central government 
participation in the financing of the various measures. This neces
sity follows from the sheer magnitude of the expenditures occa
sioned by contemporary unemployment in relation to the resources 
of subordinate political units. But in whatever form provided
whether as a subsidy to the insurance system to make possible 
extended benefits, or as a grant to local relief authorities, or as 
a separate relief system differing from insurance with respect to 
the beQefits provided and the conditions governing their receipt-it 
is to be expected that the authority providing the major share of 
the funds should seek to exercise some control over the nature of 
the service, if only in view of its interest in the magnitude of the 
resulting bill. 

19 For an analysis of some of the wider implications of a policy of controlled 
location, see S. R. Dennison, "State Control of Industrial Location," The 
Manchester School, No. 2, 1937; R. C. Tress, "Unemployment and the Diversifi
cation of Industry," Ibid., No. 2, 1938. 
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This financial pressure toward the assumption by the central 
government of increasing responsibility-at least for the conditions 
under which assistance is available, if not necessarily for the day
to-day administrative routine-is reinforced whenever the govern
ment undertakes positive and constructive measures. Many of 
these, such as the stimulants to mobility, technical and vocational 
training, and the development of public works programs, cannot 
economically or satisfactorily be provided by the small local 
authorities which have been the traditional relief administrative 
units.20 Only experience can show whether or not the combined 
effect of these trends, fortified by the desirability of integrating 
all parts of the employment and unemployment programs, will 
lead in other countries, as in Great Britain, to a high degree of 
centralization of policy making and administration. The fact re
mains that the issue today can no longer be stated in terms of the 
simple antithesis of central versus local administration. 

A study of the evolution of British policy toward the unem
ployed suggests another, and to some observers disconcerting, 
conclusion, namely, the impossibility in a democracy of divorcing 
problems of unemployment relief from politics. The nature of 
the assistance to be given to a large segment of the population and 
the allocation of the costs of an item which bulks so large in the 
national budget inevitably and properly become matters of broad 
public policy. In the face of this situation, the increasing centraliza
tion which has characterized British experience in the last twenty 
years has at most hastened an inevitable development. Indeed, 
one may hazard the guess that even if other factors had not led 
to a high degree of centralization of day-to-day administration, 
there might well have been a trend toward centralization of policy 
as a consequence of the increasingly political implications of the 
dual problem of unemployment relief. 

The problem facing contemporary industrial democracies is thus 
no longer how to remove the question of unemployment relief 
from politics, but rather at the policy-forming level how to combine 
adequate responsiveness to changing political views with that mini
mum stability of policy which is essential for effective administra-

to Cf. the conclusion of the Royal Commission on Local Government in the 
Tyneside Area that, over a wide range of social services, even the larFtest 
units of present-day local go,·emment are too small. (Re•orl [Cmd 54()> 
1937), p. 73) y ' • -· 



336 UNEMPLOYMENT PROGRAMS AND POLICIES 

tion. On the day-to-day administrative level, the problem is how 
to devise adequate democratic controls to assure that the intentions 
of the majority are not being flouted by administrative acts, with
out at the same time permitting the treatment received by indi
viduals to be affected by their political affiliations. 

Lastly, the study of British unemployment relief policy suggests 
that social policies and programs cannot operate in watertight 
compartments. The attempt to limit preferential treatment to a 
specific group, which characterized the scope of the initial British 
unemployment insurance act, failed precisely because it represented 
an attack on one front only and neglected to cope with the needs 
of those who were excluded from or could no longer claim insur
ance, in regard to whom a revision of policy was long overdue. 
The consequence of the sharp difference of treatment afforded 
those who were covered by and those who were excluded from 
unemployment insurance gave rise to an unstable situation in which 
there was irresistible pressure on successive governments to extend 
the benefits of the prefer~ntial system to those excluded. 21 As a 
result, both the insurance and the residual systems underwent 
modifications. 

In the last resort, of course, what is true of the different pro
grams for dealing with the unemployed is true also of the rela
tionship between unemployment relief policy as a whole and other 
social services. So long as the treatment of dependent persons 
fails to reflect prevailing social standards, liberalization of the pro
vision for so numerically important and economically significant 
a group as the unemployed tends to stimulate liberalization in other 
fields also. For a community which has accepted the idea of the 
basic minimum as fully as has Great Britain, the discovery that 
the sum of money necessary to assure this standard to an unem
ployed man may be in excess of that earned by many workers in 
full employment acts not solely as an argument to reduce unem
ployment assistance, but becomes also a challenge to remove the 
social inadequacies of the wage system. 

21 As was prophesied by Sidney and Beatrice Webb as long ago as 1909, 
"For the government to provide means of rescue or provision for this or that 
section, and not for the other sections, is practically certain to lead to the 
provision being swamped . . . by those for whom it was not intended, but for 
whom no alternative provision is made." (Minority Report of the Poor Law 
Commission, op. cit., Part II, p. 1176) 
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APPENDIX I. MEASURES OF UNEMPLOYMENT IN 

GREAT BRITAIN 

The statistics of unemployment in Great Britain are based on the 
registration of unemployed persons at the employment exchanges 
and there have been no periodic estimates of unemployment apart 
from these registrations. Two basic official unemployment series 
have been constructed from the registration data: ( 1) the number 
of insured persons recorded as unemployed on one day in each month, 
or the series relating to Books Lodged 1 (column 7, Table I) ; and 
(2) the number of persons on the registers of the employment ex
changes, or the Live Register (column 6, Table I). 

All unemployed insured persons, when reporting to the exchange 
to make a claim for benefits, are required as part of the procedure 
to "lodge" their books. Thus this series of statistics includes persons 
who are currently receiving benefits, as well as those whose claims 
are under consideration. It also includes unemployed insured persons 
who have made no claim or have been disqualified for benefits, but 
who continue their registration for employment. In addition, the 
number of books lodged includes the Two Months' File, which con
sists of the books of insured persons who are no longer reporting to 
an exchange but are not known to be employed, ill, deceased, or no 
longer resident in the country. Two months after an individual has 
ceased to report, his book is removed to the Dead File and he is no 
longer counted among the unemployed. 2 

While these series are comprehensive and useful in the administra
tion of the insurance system, they have definite limitations as a 
measure of unemployment for the purposes of this study. First, they 
exclude the uninsured unemployed. Second, prior to September 1934 
they exclude unemployed persons 14 and 15 years of age because 
they were not covered by insurance,8 and until May 1936 agricultural 
workers are excluded for the same reason. 

'The "unemployment book" is a two-page card held for the worker by his employer, who 
affixes an unemfloyment stamp to the book as each week's contribution. In July of each year 
the currency o each book expires and it is delivered tn the employment exchange to be 
exchanged for a new one. 

' .. Even after the period of two months has expired, books are retained in the Two Months' 
File if it is definitely known that the person is still out of work and desiring employment, 
but such definite knowledge is rare and it may be taken that in general the Two Months' 
File covers .no more than. hvo m~mths." (Ministry of La~ur~.MnnoraMdum Oft t!•e lMflueflce 
of LegultU.,•e afld Admuustratwe ClulMges mo tlu Oflicia.l uw.employme..t Statastics (Cmd. 
2601, 1926), p. 3. See also Memoraruium tm Cmai" PoiMts COtiCert<i"ff the Statistics of 
Cflemj>loyment arui of Poor L(Jfll Rt-lief [Cmd. 2984, 1927], pp. 3-4, in which the Ministry 
of Labour concludes that the measure of unemployment would not be seriously affected by 
disr<'garding the Dtad File but including tbe Tnoo M011tlu' Filt.) 

'Since they have been counted, their numbers have tluetuated from 6,700 (Setrt. 1934) tn 
27.SS6 (Jan. 1935) persons on the register, plus between 1,100 and 10,600 10 the Two 
J.loHIIts' rile. 
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These deficiencies are corrected to a certain extent by the series 
known as the Live Register, which consists of all registered unem
ployed persons and thus includes unemployed uninsured persons in 
so far as they register at an exchange.4 The persons counted, how
ever, are those unemployed on the day of the count, so that persons 
employed on a short-time basis on other days and persons temporarily 
out of work are also included in the figures. 

The Live Register still leaves out of account the uninsured who 
fail to register for work. Moreover, it is less comprehensive in regard 
to insured persons than the Books Lodged series because it does not 
include the Two Months' File, nor the unemployed persons covered 
by the special schemes for banking and insurance. The latter ex
clusion is relatively unimportant,5 but the former is more serious. 
While some authorities hold that the inclusion of the Two M 011ths' 
File may lead to some over-statement of the numbers unemployed.8 

the study by the Ministry of Labour in 1925 indicated that its exclu
sion would tend unduly to understate unemployment, especially when 
administrative or legislative changes ar~~t in progress.7 Unfortunately. 
however, information concerning the Two Months' File and the special 
schemes for banking and insurance is available only since 1924 and 
1926 respectively. Prior to these years the Ministry did not publish 
the number of books in the Two Months' File, although a file distinct 
from the unemployment books representing "live claims" was 
maintained.8 

Thus it is obvious that neither the Live Register nor the Books 
Lodged by itself shows the total number of unemployed. In Table I 
the estimate of the number of unemployed presented in column 8 and 
used throughout this study represents the most comprehensive index 
of unemployment that can be compiled from available sources. Essen
tially what has been done is to add to the Books Lodged the number 

• The uninsured registered group would include the able·hodied persons required by poor 
Jaw authorities, or after 1934 by the UAB, to register as a condition for receiving assistance. 
An analysis by the Ministry of Labour in 1925 showed that the uninsured persons on the 
register were "mainly domestic servants, agricultural workers and juveniles under 16." 
(M emtWand"m on the Influence of Legislative and Administrative Changes on the Oflicial 
Unemployment Statistics, p. 2) 

• Between 1931 and 1937 the numbers of unemployed covered by these schemes varied 
between 2,300 and 5,300. 

• Thus Sir William Beveridge states in "An Analysis of Unemployment,'' Eco~Jomka. 
November 1936, p. 368: "It seems likely .•• that the Two Months' .File is an excessive 
allowance for persons unemployed and available for work but not caring to register. This 
file automatically carries for two months every married woman disallowed as being really 
not in the industrial field who does not think it worth while to register for work; women 
and girls form nearly half of the • • • file, though they are only one.sixth of all the unem· 
ployed on the register." 

r Me1rW'fandum on the Influence trf Legislative and Administrative Changes on the Oliicial 
Unemploy;nem Statistics, p. 6. Changes tending to make benefits easier to get have re
sulted in the registration of unemployed insured persons who bad hitherto not done so, while 
restrictive changes have led to the withdrawal of some registrations or to failure to register 
initially. When unemployed insured persons cease to register, the effect is at once reflected 
in the more sensitive Live Registet" where they cease to be counted immediately, althou~rh 
they. continue for a period of two m_ontbs to b.e ~unted a.mo~g. Boo~s Lodged. The L•ve 
Reg1stw will thus respond more rap1dly to leg1slat1ve or admmtstrat1ve changes, but may 
understate the actual volume of unemployment. 

s Cf. John Hilton, "Statistics of Unemployment Derived from the Working of the Unem• 
ployment Insurance Acts,'' JouriiiJI of the Royal Statistical Society, March 1923, pp. 154·93. 
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of uninsured persons on the register (or, alternatively, to add to the 
Live Register the Two M onthl File and the special schemes). 

In addition to these specific inclusions and exclusions, three other 
qualifications must be borne in mind in using Table I as a measure 
of unemployment. First, although the most comprehensive figure 
available, it still does not include unemployed persons who do not 
register at employment exchanges. Very probably, however, their 
numbers are extremely small, especially in recent years. All claimants 
for insurance benefits, transitional payments or unemployment assis
tance allowances have been compelled to register in order to receive 
benefits. Moreover, it has become a general practice for the poor law 
or public assistance authorities to require their able-bodied applicants 
to register as a condition for receipt of relief. However, the increase 
in registrations following the administrative changes in 1928 and 1929 
and the legislative changes in 1928, 1930 and 1934, which favored the 
claimants, and the decrease following the restrictive changes intro
duced in 1928 and 1931, are evidence that not all the unemployed had 
registered. Second, until January 1932, column 8 includes a relatively 
insignificant number of employed persons (3,000 on Jan. 25, 1932). 

Third, all the unemployment figures prior to 1937 tend to over
state by a small but significant amount the volume of unemployment 
because of the procedure used for counting the unemployed. Up 
to September 1937, the persons counted as unemployed on a given 
Monday ("the day of the week on which the count is invariably 
taken" 9 ) included persons who, unknown to the exchange with which 
they were registered, had secured employment since last reporting 
at the office. As the exchanges generally required reporting on two or 
three days a week, including Monday, it can be seen that those persons 
who secured employment on the day of the count or even the pre· 
ceding Saturday or Friday, could be reckoned among the unem
ployed on Monday.10 The corrective procedure now in use consists 
essentially in marking especially the cases of uncertainty and in as· 
certaining during the week following the day of the count whether 
the day of the count was in fact a day of unemployment. The publi
cation of the unemployment totals is then deferred a week until 
the persons who worked on the day of the count are deducted. The 
new method reduced the number of insured unemployed on September 
13, 1937 by 43,687 or 3.3 per cent in comparison with the old method 
of counting, and the rate of unemployment among insured persons 
was reduced from 10.1 to 9.7.11 

• Ministry of Labour Gumr, October 1937, p. 379 . 
. •• An individual was considered continl!ously.registered if be bad reported to tbe exchange 

wttbtn the last thr~ee eonsecuuve days (Ulcludinc: Monday). Sundays are never taken into 
account. (Ibid., p. 379.) 

u In addition, the new method reduced the applicants for unemployment benefits under 
the ~eneral scheme hy 6.2 per cent, and under tbe agricultural sclteme by S.J per cent. 
~f.phcants ror unemployment assistance allowances were reduced 1 per cent. (/bid., p. 379.) 
L . also Ibid., Decc!mber 1937, pp. 470, 471) 
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The preceding discussion of the facts to be borne in mind when 
using the figures presented in Table I is summarized briefly below: 
Column (1): Figures refer to one day in each month. 

Column (2) : Includes claims admitted or under consideration for insurance 
benefits (uncovenanted, extended, transitional and standard) and 

transitional payments and unemployment assistance allowances, together with 
insured persons not entitled to benefits or allowances. Includes persons 16 years 
and over through 1927, persons 16..64 through June 1934, and from September 
1934 those 14-64. Beginning with July 1936 unemployed persons covered by the 
agricultural scheme are included in this and all other columns, as well as cer
tain classes of domestics from September 1938. Data not available for this 
column prior to 1924. Figures shown are equal to column 6 minus column 5. 

Column (3): Not available prior to 1924. 

Column (4): Not available prior to 1926. Prior to September 1936, figures refer 
to insured unemployed; thereafter, to claimants for benefits. 

Column (S): Not available prior to 1924. Includes able-bodied persons required 
to register by poor law authorities, and after 1934 by the UAB, 

as well as any persons under 16 (prior to September 1934), and agricultural 
workers or other non-insured persons who may have registered for employment. 
From September 1936, includes a small number of insured persons under the 
special schemes for banking and insurance. 

Column (6): Sum of columns 2 and 5. 

Column (7) : Sum of columns 2, 3 and 4. 

Column (8): Sum of columns 5 and 7 (or, alternatively, 3, 4 and 6); except 
in 1921-23 when, because the Two Months' File and data for the 

special schemes were not available, the higher number of column 6 or 7 has been 
used. As a result, unemployment may be understated in these years, although 
juveniles under 16 and agricultural workers (until covered by insurance) would 
be included. 

Sources: col. 6 (1921-25), 18th Abstract of Labour Statistics, pp. 90-91; col. 7 
(1921-25), 21st Abstract, pp. 46-48; cots. 2, 3, 5 (1924-25), Memo

randum on the Influence of Legislative and Administrative Changes on the 
Oflicial Unemployment Statistics (Cmd. 2601, 1926), p. 5; cols. 2-7 (1926-39), 
Gazette, table entitled "Unemployment Insurance Statistics : Great Britain" to 
June 1928 and thereafter "Composition of Unemployment Statistics: Great 
Britain;" col. 9 (1921-33), 21st Abstract, pp. 46-48, (1934-Dec. 1936), 22nd 
Abstract, p. 58, (Dec. 1936-June 1937), computed from Gazette, and thereafter 
GazetteL Nov. 1938, p. 424, Dec. 1939, p. 409. 



TABLE J. UNEMPLOYMENT IN GREAT BRITAIN, 1921-1939 

Categories of the unemployed Percen 
Total of un-

Insured Unin- number employ-
Date Two Special sured Live Books unem• ment persons Months' persons among 

on the File schemes on the Register Lodged ployed insured register re~ister persons 
(3) 4 I () I 6 8 9 

1921-Mar. - - - n t~usa~aL 698 1,662 1,698 15.0 
June - - - - 2,438 2,429 2,438 21.9 
Sept. - - - - 1,470 1,539 1,539 13.9 
Dec. - - - - 1,885 1,967 1,967 17.7 

1922-Mar. - - 1, 736 1, 764 1, 764 15.8 
June - - - - 1,436 1,504 1,504 13.5 
Sept. - - - l ,343 l ,397 1,397 12.5 
Dec. - - - - 1,382 1,409 1,409 12.6 

1923-Mar. - - - - 1,267 1,286 1,286 11.5 
June - - 1,223 1,256 1,256 11.2 
Sept. - - - - 1,276 1,302 1,302 11.6 
Dec. - - - - l, 174 1,188 1,188 10.5 

1924-Mar. 1,004 103 - 60 1,064 1,102 1 '162 9. 7 
June 959 88 - 54 1,014 1,045 1,099 9.2 
Sept, I, 120 87 - 60 1,180 1,196 1' 257 10.5 
Dec. 1,125 92 - 45 1,169 1,217 1,262 10.6 

1925-Mar. l, ISO 103 - 51 1,201 1,252 1,303 10.8 
June 1.253 96 - 46 1,300 1,341 1,388 11.6 
Sept. 1,257 105 - 55 1,312 1,360 1,415 11.7 
Dec. 1,060 113 42 1' 102 1,175 1,217 10.1 

1926-Mar. 986 120 2 53 1,039 1,108 1,162 9.5 
June 1,575 106 2 59 1,635 1,683 1,743 14.3 
Sept. 1,463 124 2 68 1,531 1,589 1,657 13.5 
Dec. l ,257 120 2 53 1,310 1,379 1,432 11.7 

1927-Mar. l ,017 130 2 62 1,079 1,149 1,211 9.7 
june 935 102 2 52 987 1,039 1,091 8.8 
Sept. 985 111 2 65 1,050 1,098 1,163 9.2 
Dec. 1,055 108 2 45 1,100 1,165 1,210 9.8 

1928-Mar. 975 119 2 59 1,034 1,096 1' 155 9.4 
June 1,133 90 2 60 1,193 1,225 I ,285 10.5 
Sept. 1,216 87 2 19 1,295 1,304 1,384 11.1 
Dec. 1,206 82 2 65 1,271 1,290 1,355 11.0 

1929-Mar. 1,064 99 2 69 1,133 1' 165 1,235 9.9 
June 1.052 73 2 66 1,118 1,128 I, 193 9.5 
Sept. 1,084 80 2 79 1,163 1,166 1,245 9.8 
Dec. 1,231 71 3 73 1,304 1,305 1,377 10.9 

1930-Mar. 1,570 68 3 69 1,639 1,641 1,710 13.6 
June I, 753 95 3 62 1,815 1,851 1,913 15.2 
Sept. 2,023 90 3 86 2,110 2,117 2.203 17.3 
Dec. 2,327 80 4 82 2,408 2,411 2,493 19.6 

Hll1-Mar. 2,488 95 4 92 2,580 2,587 2,679 20.8 
June 2,541 88 5 87 2,627 2,633 2,720 21.1 
Sept. 2, 702 97 5 110 2,812 2,804 2,914 22.3 
Dec, 2,404 193 s 106 2,510 2,602 2,708 20.6 

1932-Mar. 2,448 142 s 119 2,567 2,595 2, 715 20.7 
June 2,635 130 5 112 2,747 2,770 2,882 22 .I 
Sept. 2' 718 126 5 140 2,858 2,849 2,988 22.7 
Dec. 2,593 102 5 130 2, 723 2,700 2,830 21.5 

1933-Mar. 2,631 108 4 145 2,776 2,744 2,889 21.8 
June 2,323 103 4 116 2,438 2,429 2,545 19.3 
Sept. 2,208 98 4 129 2,337 2,310 2,439 18.3 
Dec. 2,109 85 4 115 2,224 2,198 2,313 17.4 

193'-Mar, 2,071 85 4 131 2,202 2,160 2,291 17.1 
June 1,979 82 4 113 2,093 2,066 2,179 16.3 
Sept. 1,937 84 4 145 2,082 2,025 2,170 15.9 
Dec. 1,960 82 4 126 2,086 2,046 2,172 15.9 

1935-Mar. 2,013 88 4 141 2,154 2,104 2,245 16.2 
june 1,875 86 3 125 2,000 1,964 2,089 15.2 
Sept. 1,822 89 3 137 1,959 1,914 2,051 14.7 
Dec. 1 '745 76 3 123 1,869 1,824 1,947 13.9 

1936-Mar. l, 753 86 3 128 1,882 1,840 1,968 14.0 
june 1,593 72 3 110 1,703 1,667 1,778 12.6 
Sept. 1,504 78 2 121 1,624 1,584 l, 70S 11.9 
Dec. 1,528 66 2 100 1,629 1,597 1,697 11.4 

1937-Mar. 1,487 67 2 us 1,601 1,556 1,671 11.1 
June 1. 2()6 64 2 91 1,357 1,332 1,423 9.4 
Sept. 1,241 64 2 98 1,339 1,307 1,406 9.1 
Dec. 1,582 6S 2 84 1,665 1,649 1 '733 11.5 

1938-Mar. 1 ,6S9 72 3 90 1,749 1 '733 1,824 12.1 
June 1, 717 74 2 86 1,803 1,794 1,880 12.4 
~pt. 1, 700 79 3 99 1,799 1. 782 1,881 12.1 
Dec. l. 748 73 3 8J 1,831 1,824 1,908 U.t 

11139-Mar. 1,1141 79 3 86 1,727 1,72.1 1,809 11.6 
liOTII: Explanatory Dotes for eacb oolum11 wiU be found on the opposite page. 



APPENDIX II. NUMBER OF BENEFICIARIES UNDER THE UNEM

PLOYMENT INSURANCE AND SUPPLEMENTARY NATIONAL 

SYSTEMS 

The statistics available for a study of the unemployment load 
borne by the British insurance and supplementary national systems 
are scattered in the early years of the period 1921-39,12 and the most 
continuous series published by the Ministry of Labour since Decem
ber 1924 refers to claims 13 current rather than to claims admitted 
(authorized).14 

The figures reporting current claims tend to overstate the number 
of actual beneficiaries, however, because they include persons with 
undecided claims, those serving the waiting period and those with 
claims disallowed who still maintain registration.15 Until December 
1931, when the Ministry began to report separately claims under 
consideration and claims admitted, the number of admitted claims 
is known specifically for only ten dates between 1922 and 1929 as a 
result of special reports by the Ministry or estimates based on sample 
studies. But, although the proportion of claims admitted among 
claims current can be determined for these dates/6 it would be unwise 
to deflate the claims current series on this basis because of the great 
variations in the conditions for benefits and the presence of gap 
periods.11 For 1925 disqualified claimants can be eliminated from 
claims current by utilizing the results of the special study carried out 
by the Ministry in that year (op. cit., Cmd. 2601, 1926). After 
January 1926 the Gazette separated "claimants disqualified but main
taining registration" from those with "claims admitted or under con
sideration." But it is not possible for several reasons to ascertain 
for any given date the proportion of "claims admitted or under con-

11 No information is available for 1921 other than an estimate by the Ministry of Labour 
that the average weekly number of wholly unemployed persons rece;ving benefits or Out-of
Work Donation was 1,487,000. (Ministry of Labour Ga.zette, April 1922, pp. 156-57. 
Cf. Eighleentlt Abstract of La.bo11r Statistic$ p. 49) 

ll The "claim" is a "form of application for unemployment benefit" on which the person 
c:laiming benefit certifies that be is unemployed, unable to obtain suitable employment and 
capable of and available for work. As long as be remains unemployed and continues to 
claim benefit, he regularly reports to the exchange and signs the "claim." (Ministry of 
Labour Gazette, July 1924, ~- 234) 

>< Tbe "authorized claims ' probably are very close to the number of beneficiaries, as 
claims once authorized were subsequently disallowed only because of reversal on appeal 
or of new facts obtained from the last employer. 

u Guette, Deeember 1923, p. 435; also Eighteentlo Abstract of Lab011r StatistiC$, p. 74. 
UJ At various times tbe proportion of claims admitted among claims current bas been: 

June 6, 1922 ........ 54.2 per cent Nov. 24-29, 1924 .... 94.9 per cent 
July 31, 1922 ••••••. 87.2 " " May 18, 1925 ...... 94.3 " " 
Oct. 9, 1922 ........ 96.3 " " April 4-9, 1927 ...... 91.3 " 

,. On June 6, 1922 there were 582,175 persons with claims and serving gaps, out of 
1,272,189 persons with claims current. On July 31, 1922 the eorresponding figures were 
150,648 and 1,179,403 respectively; on October 9, 1922, 51,101 and 1,096,634. (Re;ort on 
Natiorotd u-;loymewt JJUtjr~JJ~&e to ltiJJ 1913, pp. 221-23) 
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sideration" that represented perso!ls actuall.Y in receipt o~ ben~fit. 
To do so would require the deduction of clatms under constderatlon, 
i. e. of persons who had applied so recently prior to the given date 
(within one or two days) that it was not yet known whether they 
were entitled to benefits.18 In addition, it would be necessary also 
to deduct a number of the admitted claims, i. e., of persons who had 
made their claims three or four days before the given date and had 
been deemed eligible for benefits, but were still in the waiting period ( 6 
days prior to 1937). There is no way of performing these separations 
that does not involve highly arbitrary assumptions.19 

The second major difficulty in deriving the number of beneficiaries 
arises from the fact that until June 1930 the figures for claims cur
rent did not distinguish between standard insurance beneficiaries and 
persons claiming uncovenanted, extended or transitional benefits. 
Such a breakdown is available only for the ten dates referred to above. 
From June 1930 until November 1931 the bestavailable data are for 
persons who have satisfied the contributory requirement, but some of 
these were persons who were in the waiting period and others were 
subsequently disqualified. 

Since December. 1931 the Ministry has separated total claims 
under consideration from total claims admitted, but it did not dis
tinguish insurance claims admitted until December 1936 (Gazette 
table entitled "Composition of Unemployment Statistics: Great 
Britain"). From December 1931 to December 1938, however, the 
numbers of claims admitted for insurance benefit are reported in the 
annual reports of the Unemployment Insurance Statutory Committee 
and these are shown in column 2 of Table II. 

The description which follows is related to Table II by column 
numbers and serves the double purpose of explanatory notes on the 
statistics used in compiling the table, and source citations. 

Column (Z): Between June 1922 and March 1927, the number of persons with 
claims admitted is known for only 8 different dates on which 

standard insurance beneficiaries are separated from those drawing uncovenanted 
or extended benefits (column 3). (1922-23, Report on National Unemployment 
lnsum~Ke to July 1923, pp. 221-23; 1924, Report on an Jn~•estigation into the 
Personal Circumstances and Industrial History of 10,903 Claimants to Unem
ployment Bette/it, Nov. 24 to 29,1924, pp. 78-79; 1925, claims admitted on May 18 
[Gazetft, June 1925, p. 194]; 1927 derived from Report on an Investigation into 
..• History of 9148 Claimants to Untmplo}•ment Benefit, April 4 to 9, 1927.) 
The 1928 and 1929 figures are claims admitted on January 28, 1929 and October 
14, 1929, and include only persons over 18 years. ( Ga::ette, March 1929, p. 81; 
January 1930, p. 9) Figures for March 1930 are not shown because those avail
able relate to February 17, 1930 and subsequent administrative and legislative 

u Normally it takes three or four days to submit a claim to the eentral insuranee reeords 
at Kew for examination. (Beveridge, op. nt.1 £co~Wmica, November 1936, p. 363) 

•• On September. 26, 1927, for example, it ts know~ that 7_02,830 persons, or 80 per cent 
of the elatms admttted or under eonstderatton, •·ere tn recetot of benefits. Tbe remaining 
17 3.500 persons, or 20 per cent oi the claims admitted or unrier consideration. were "insured 
P<:rsona an tbe waiting po:riod or with claims under consideration." (Mei!IOf'GIIdllfll oa . 
StGtisfica of (Ju,..plo)'W!tll 8ftd of Poor Rrlief, Cmd . .?984, 1917, p. J) 
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changes make them inapplicable to March. From June 1930 until November 
1931, figures relate to claimants satisfying the contributory requirement (Gazette, 
table entitled "Position of Insured Persons on the Register under the First 
Statutory Condition"), but the numbers nevertheless are slightly overstated as 
persons with claims authorized but in the waiting period (subject to subsequent 
disallowance) are included. According to a letter from the Ministry of Labour 
to the author, dated March 7, 1938, it would be correct to assume that "the fluctu
ations in the number of persons in receipt of benefit would be proportionately 
reflected in the fluctuation of the numbers satisfying the first statutory condi
tion." From December 1931 the figures in this column were reported in the 
UISC Financial Reports, 1937, 1938, 1939, Appendix B. From December 1936, 
agricultural beneficiaries, and from September 1938 certain classes of domestic 
workers, are included. 

Column (3)! Includes recipients under five supplementary national systems. 
Uncovenanwd benefits were payable from March 1921 to July 

1924. It has frequently been stated that extended benefits, payable from August 
1924 to April 1928, constituted about 50 per cent of the claims authorized, but 
data for the three dates shown suggest that the percentage was somewhat less, 
varying from 47.4 per cent in Dec. 1924 to 43.2 per cent in March 1927. Data 
concerning transitiomJ/ benefits, payable from April 1928 to November 1931, 
are scattered prior to June 1930. For all supplementary systems from 1922 
through March 1930, the notes and sources for column (2) are applicable here. 
Beginning June 1930, monthly statistics for transitional benefit claimants were 
published by the Ministry, but they have not been used as the figures are larger 
than the number of claims authorized. An estimate of authorized claims has 
been made from published statistics (Gazette table entitled "Position of Insured 
Persons on the Register under the First Statutory Condition") by subtracting 
from those who failed to satisfy the contributory requirement the number of 
insured non-claimants (adults only). A letter to the author from the Ministry 
of Labour, dated March 7, 1938, stated that figures derived in this way "could 
safely be assumed to approximate closely to the numbers in receipt of transitional 
benefits." Figures showing the number of applications authorized for transitional 
payments (Nov. 1931 to Jan. 1935) were published monthly by the Ministry of 
Labour (Gazette table entitled "Insured Unemployed: Position under Provi
sions as to Insurance Benefit and Transitional Payment"). Figures for ttnem
playmnJt assistance (payable since January 1935) until March 1937 appear in 
the same table, and since June 1937 in a table entitled "Applications for Insur
ance Benefit and Unemployment Allowances." From Apri11937, persons receiv
ing both insurance benefits and supplementary assistance allowances are counted 
in Table II only among insurance recipients. 

Column (4): Through December 1924, and for the four subsequent dates prior 
to June 1930 on which information concerning claims admitted 

under the insurance and supplementary systems is available, column 4 is the 
sum of columns 2 and 3. For other dates from March 1925 through September 
1931, data are obtained from the Gazette table showing claims current on one 
day at o~:-near the end of the month. Only for March, September and Decem· 
ber 1925 is it possible to exclude disqualified claimants who maintain registra· 
tion (special study by the Ministry in 1925). Between March 1925 and Septem
ber 1931, the figures in this column overstate the number of claims admitted, as 
they include also claims under consideration. Beginning in 1926, figures exclude 
disqualified claimants. From December 1931, the figures in this column are 
obtained from the series in the Gazette relating to total claims admitted in both 
the insurance and supplementary systems. 

Columns (S) and (6): The numbers of unemployed shown in column 8, 
Table I, are used in obtaining these percentages. 

Column (8): The numbers shown in column 7, Table I and column 2, Table II 
are used in obtaining these percentages. 
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TABLE II. NUMBER AND PER CENT OF THE UNEMPLOYED AIDED UNDER 
THE INSURANCE AND SUPPLEMENTARY NATIONAL SYSTEMS 

IN GREAT BRITAIN, 1922-1939 
Per cent 

Number of claims admitted Per cent of unemployed aided of iMured 
unem-

Date 
ployed 

Insur- Supple- Insur- Supple- with 
a nee mentary Total ance mentary Total insurance 

system systems system systems claims 
admitted 

(1) (2) (3) I (4) (5) (6) I (7) (8) 

I" tlwust~nds 
1922-June 6 421 269 690 28.0 17.9 45.9 28 0 

July 31 338 690 1,029 23.4 47.8 71.3 23.4 
Oct. 9 290 756 1,046 20.9 54.4 75.3 20.9 
Nov. 20 954 153 1,107 66.7 10.7 77.4 66.7 

1923-Apr. 30 800 261 1,061 63.0 20 6 83.6 63.0 
1924-Dec. 544 491 1,035 43.1 38.9 82.0 44.7 
1925-Mar. - - 1,093 - - 83.8 -

June 520 472 992 37.5 34.0 7l.5 38.8 
Sept. - - 1,205 - 85.2 -
Dec. - - 971 - - 79.8 -

1926-Mar. - - 877 - - 75.5 -
June - - 1,475 - - 84.6 -
Sept. - - 1,356 - - 81.8 -Dec. - - 1,141 - - 79.7 -

1927-Mar. 505 384 889 41.7 31.7 73.4 44.0 
June - - 825 - - 75.6 -
Sept. - 876 - - 75.3 -
Dec. - - 943 - - 77.9 -

1928-Mar. - - 868 - - 75.2 -June - - 1,057 - - 82.3 -
Sept. - - 1,118 - - 80.8 -
Dec. 973 119 !,092 71.8 8.8 80.6 75.4 

1929-Mar. - - 952 - - 77 .I -
June - - 951 - - 79.7 -
Sept. 810 130 940 65.1 10.4 75.5 69.5 
Dec. - - 1,126 - - 81.8 -1930-Mar. - - 1,534 - - 89.7 -
June 1,384 323 I, 706 72.3 16.9 89.2 74.8 
Sept. 1,537 342 1,879 69.8 15.5 85.3 72.6 
Dec. 1,973 383 2,356 79.1 15.4 94.5 81.8 

1931-Mar. 1,937 401 2,338 72.3 15.0 87.3 74.9 
June 1.949 427 2,377 71.7 IS. 7 87.4 74.0 
Sept. 2,030 502 2,532 69.7 17.2 86.9 72.4 
Dec. 1,345 762 2,107 49.7 28.1 77.8 51.7 

1932-Mar. 1,248 864 2.112 46.0 31.8 77.8 48.1 
June 1,320 945 2,265 45.8 32.8 78.6 47.7 
Sept. 1,345 1,018 2,362 45.0 34.1 79.0 47.2 
Dec. 1,200 1,039 2,239 42.4 36.7 79.1 44.4 

1933-Mar. 1,190 1,063 2,252 41.2 36.8 78.0 43.4 
June 998 996 1.994 39.2 39.1 78.3 41.1 
Sept. 912 978 1,890 37.4 40.1 77.5 39.5 
Dec. 854 936 1,790 36.9 40.5 77.4 38.9 

1934-Mar. 857 905 1, 763 37.4 39.5 77 .0. 39.7 
June 871 817 1,688 40.0 37.5 77.5 42.2 
Sept. 912 744 1,656 42.0 34..l 76.3 45.0 
Dec. 952 728 1,680 43.8 33.5 77.3 46.5 

1935-Mar. 991 730 1, 721 44.1 32.5 76.7 47' 1 
June 912 709 1,621 43.7 33.9 77.6 46.4 
Sept. 867 698 1.565 42.3 34.0 76.3 45.3 
Dec. 822 688 1,510 42.2 35.3 77.6 45.1 

1936-Mar. 844 669 1,513 42.9 34.0 76.9 45.9 
June 750 616 1,366 42.2 34.6 76.8 45.0 
Sept. 690 592 1,282 40.5 34.7 75.2 43.6 
Dec. 744 579 1,323 43.8 34.1 77.9 46.6 

1937-Mar. 732 553 1.285 43.8 33.1 76.9 47.0 
June 583 574 1,157 41.0 40.3 81.3 43.8 
Sept. 592 546 1,138 42.1 38.8 80.9 45.3 
Dec. 896 556 1,452 51.7 32.1 83.8 54.3 

1938-Mar. 995 549 1,544 54.6 30.1 84.7 57.4 
June 1.074 531 1,605 57.1 28.2 85.4 59.9 
Sept. 1.042 532 1,574 55.4 28.3 83.7 58.5 Dec. 1,076 554 1,630 56.4 29.0 85.4 59.0 1939-Mar. 977 SSJ 1,530 54.0 30.1 84.1 56.7 

Non:: Explanat«y notes and sources for each column wiU be found on pp. 345-46. 



APPENDIX III. EsTIMATED NuMBER oF PERSONS RECEIVING 

PooR RELIEF OR PuBLIC AssisTANCE ON AccoUNT 

OF UNEMPLOYMENT IN GREAT BRITAIN 

In order to compare the relative importance of the insurance and 
residual relief systems in Great Britain as a whole during the period 
1921-1939, it is necessary to make various adjustments in the poor 
relief statistics ( 1) because of the differences in the classifications 
used in the several series available, and (2) because the statistics for 
Scotland and for England and Wales are reported separately, include 
somewhat different information and refer to different months in 
the year. 

Both England and Scotland distinguish between outdoor ( domi
ciliary) relief and indoor (institutional) relief. In England up to 
1920, outdoor relief to the able-bodied was negligible.20 With the 
growth of unemployment after 1920, it became impossible to pro
vide institutional care for all able-bodied needy persons and recourse 
was had to the provision of the Relief Regulation Order of 1911 which 
permitted the payment of outdoor relief if a special report on each 
case was made to the Minister of Health and he did not express 
disapproval. Undoubtedly a small number of employable persons con
tinued to receive indoor relief on account of unemployment, but, ex
cept in cases of sickness, these would be mainly the habitually work
shy or those for whom deterrent, if not punitive, treatment was con
sidered necessary. Since 1920, therefore, the figures relating to 
poor relief or public assistance given to able-bodied persons in Eng
land and Wales have usually been derived from data concerning 
recipients of outdoor relief alone. Although the exclusion of institu
tional cases may involve some under-statement, the error cannot be 
large.21 

Statistics for Scotland are more precise. Until1921, no relief could 
be granted to able-bodied persons.22 Beginning in that year, how
ever, the Scottish parish councils were authorized under emergency 
legislation to grant relief to the "destitute able-bodied unemployed 
and their families." 23 Since l\Iay 1922, published Scottish statistics 
have distinguished among both indoor and outdoor relief recipients 

30 Minutes of E'tlidence, p. 272. 
11 After 1920, in spite uf a heavy increase in unemployment (see Table I, col. 8), the num· 

ber of persons receiving indoor relief remained fairly steady, ranging from 186,000 in 1920 
to 226,000 in 1927 and 1928, and by 1931 it had dropped to 212,000. On the other hand, the 
number of outdoor relief recipients rose from 306,000 in 1920 to over a million in the years 
1922·24, and again between 1926 and 1928. (Averages as of January 1 each year and 
include dependents. Mifltdes qf Evidet~ce, p. 278; Twenty-Sec~ma Abslract qf Labuur 
Statistics, p. 194) 

• The statistics were compiled under the main beads of sane poor in receipt of indoor . or 
outdoor relief. (Scottish Board oi Health, AHntUJI Report, 1922, Jl· li6) The Scotttsh 
Board of Health became the Department of Health for Scotland on January 1, 1929. 

=Ibid., p. ll7. 
348 
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those who received aid on account of unemployment, and in the 
figures shown for Scotland in later tables the unemployed recipients 
of both types of aid are counted. The inclusion of unemployed re
cipients of indoor relief makes little difference in the totals, however, 
because they represented less than one per cent of the unemployed 
outdoor relief recipients in every year between 1922 and 1931, ex
cept 1930 when the proportion was 1.1 per cent.2

• 

For Great Britain as a whole, reliable figures showing the number 
of persons receiving relief solely on account of unemployment can 
be obtained only with great difficulty, both because of the different 
statistical classifications adopted by England and Wales and Scotland 
and because during the period covered by this study the classifications 
themselves were changed in each country. Not only is it necessary 
to separate from all able-bodied persons those relieved on account 
of unemployment, but in the English statistics dependent members 
of the families of these recipients must be excluded if a figure com
parable to that estimated in Appendix II for insurance beneficiaries 
is to be obtained. 

ANALYSIS OF STATISTICS FOR ENGLAND AND WALES 

Segregation of Persou.s Relieved on Account of Unemployment 
Only since June 1937 is it possible to find published figures that 

give for England and Wales the exact number of persons receiving 
public assistance on account of unemployment. Before this date 
adjustments in the available statistics are necessary. 

The estimates for England and Wales in Table IV, p. Jj6, are 
derived from available reports by several different procedures, each 
adapted to the peculiar difficulties presented at different periods of 
time. 

Between 1922 and 1926, use is made of two basic statistical series 
which have been published continuously by the Ministry of Health 
since March 1922. One gives the number of persons (including 
dependents) in receipt of outdoor relief, distinguishing (a) persons 
ordinarily engaged in some regular occupation from (b) all other 
persons. 25 The other series classifies group (a) into (c) persons 
(including dependents) insured under the unemployment insurance 
acts and (d) all other persons ordinarily engaged in some regular 
occupation.=• For the purpose of obtaining an estimate of those relieved 
on account of unemployment, only group (a) and its subdivisions 
(c) and (d) are of interest. The totals reported for group (a) are 
shown in column 5, Table III, those of group (c) in column 2 of 
the same table, and those of group (d) in column 4 (seep. 351). 

"'lllid .• 1931, p. 178. 
• Tbe fig~~~ are uerages M_ the numbers for each SaturW.y in March, Jun~ September 

and Dcccmoer. Persons recetv•ur medtcal rehef only are excluded; also the insaae and 
c.uuala. (1922-26, Tf~Ntf~~WIIt Abstraa fl/ lAbow SUtistW:1, p. 191; 1927-36, T..,.,,.sicet*f 
Ab1lrul p. 198) 

• 19Zi·l6. 1..,wt• Abstract. p. 192: 19!7-36, T_..,,.S«"-11 Abstrect. p. 199. 

24 
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Group (a), and therefore (c) and (d) also, include some persons 
who should not be counted as persons relieved on account of unem
ployment. While the figures undoubtedly relate mainly to unem
ployed persons, they include an unknown number of employed 
persons.27 Furthermore, the direct reason for the grant of relief 
even to unemployed persons was not always unemployment. Other 
factors such as sickness or emergencies accounted for a certain, 
although probably small, proportion of the cases. 28 In addition the 
group includes persons whose families were in need because of an 
industrial dispute,29 and also others in receipt of aid who may not 
have been wage earner~ in the strict sense of the term, but persons 
working or previously working on their own account. 

.A comparison of the numbers of persons reported in group (a) 
wtth the numbers reported in another return published by the Ministry 
of Health reveals discrepancies which can be used to exclude from 
the figures reported for groups (c) and (d) those persons relieved 
in the years 1922-26 for reasons other than unemployment. For 
January 1 of each year since 1922, the Ministry has reported the 
number of persons in receipt of outdoor relief on account of unem
ployment.30 The comparison of the two returns is presented below: 

Date 

January 1, 1923 ...... . 
January 1, 1924 ...... . 
January 1, 1925 ••..... 
January 1, 1926 ...... . 
January 1, 1927 ..... .. 

Relieved persons 
ordinarily engaged 

in some regular 

Persons relieved on 
account of unemploy· 

ment b 

occupation • Number Per cent 

752 
591 
385 
563 
858 

Ita thousands 

722 
525 
326 
487 
632 

96.0 
88.8 
84.7 
86.5 
73.7 

• These figures (except 1923) are obtained by averaging the data reported 
on each Saturday in January and the preceding December, and are, of course, 
only approximate for January 1 of each year. The figure for 1923 is the 
average reported for December 1922 in the TweHtieth. Al.>stYact of Lab014Y 
Statistics, p. 192. Dependents are included. (Ministry of Health, State· 
ments Showing the N umbeY qf Persons i11 Receipt of Poor Law Relief in 
England afld Wales, iH the quart .... ending •.. March 1924 to March 1927. 

b Including dependents. (Ministry of Health, Persons in Receipt of Poor 
Relief [E11gland a11d Wales], 1938, p. 25) 

'"It was pointed out by the Secretary of the Ministry of Health that "a person in work, 
whose sick child was being attended by the District Medical Officer, would be included." 
CMinMtes?Jf Evidmce, p. 279) 

., When the classification was first made, the Ministry of Health advised that the analysis 
"be accepted with caution, since it is impossible to be certain that the classifications have 
been interpreted in an absolutely identical sense by all officers maldng returns. It is, for 
example, uncertain how far the figure for unemployed insured persons receiving outdoor 
relief includes or excludes persons who were relieved for causes, such as sickness, other than 
want of employment." (Ministry of Health, An11Mal Report, 1922·23, p. 77) 

• Note, for example, the great increase in the numbers in column S of Table III. during 
the engineering and shipbuilding strikes in 1922 and the general and mining strikes m 1926. 

ao The categories of persons relieved on account of unemployment were: men; women 
(wives living with husbanda, wives of men. in institution~,. wido~s, wives livi~g apart from 
their husbands, and stngle women); and children (those hvmg w1th ~athers, ch1ldre'! of men 
in institutions children of widows and of wiYes liYing apart from the1r husbands, children of 
single women: and other children). Those afforded outdo_or relief other than <!n account of 
unemployment included persons relieved o.n acc'!unt of s1ck'!ess,, acc1dent,. bodily or mental 
infirmity, ill health of a dependent, and w1ves ot men rece1v1ng mdoor rehef. (Cf. Pers()fiS 
;,. Receipl of PI)Ot' Relief [England and Wales], 1939, pp. 16-17) 



TABLE III. ANALYSIS OF THE NUMBER OF PERSONS (INCLUDING DEPENDENTS) 
ORDINARILY ENGAGED IN SoME REGULAR OCCUPATION Wso RECEIVED 

OUTDOOR RELIEF IN ENGLAND AND WALES, 1922-1939 

Unemployed Umnsured All other unemployed persons insured persons regis- persons ordi-
Date under the tered at narily engaged Total 

unemployment employment in some regular 
insurance acts exchanges occupation 

(I (2) I (3) (4) (5) 
In thousands 

1922-Mar. 794 - 65 859 
June 1,090 - 63 1,153 
Sept. 757 - 52 809 
Dec. 695 - ·57 752 

1923-Mar. 636 - 67 703 
June 576 - so 626 
Sept. 551 - 47 598 
Dec. 522 - 50 572 

1924-Mar. 506 - 50 556 
June 422 - 42 464 
Sept. 328 38 366 
Dec. 333 - 39 372 

1925-Mar. 346 - 40 386 
June 355 - 36 3?1 
Sept. 438 - 36 474 
Dec. 510 - 43 553 

1926-Mar. 501 - 40 541 
June 1,642 - 39 1,681 
Sept. 1,665 - 36 1 '701 
Dec. 490 43 535 1,068 

1927-Mar. 407 41 97 546 
June 361 34 89 485 
Sept. 345 32 89 466 
Dec. 369 34 95 499 

1928-Mar. 351 35 96 481 
June 287 29 95 411 
Sept. 252 31 93 376 
Dec. 260 37 99 396 

1929-Mar. 265 39 123 427 
June 209 36 110 354 
Sept. 194 35 104 333 
Dec. 198 42 113 352 

1930-Mar. 200 34 121 355 
June 94 18 120 233 
Sept. 94 21 114 229 
Dec. 115 29 121 265 

1931-Mar. 128 38 lSI 317 
June 117 35 132 285 
Sept. 117 39 126 282 
Dec. 179 57 138 374 

1932-Mar. 224 71 161 456 
June 230 78 151 459 
Sept. 246 80 154 480 
Dec. 290 99 170 560 

1933-Mar. 304 106 192 602 
June 263 97 161 521 
Sept. 254 101 165 520 
Dec. 302 116 177 595 

1934-Mar. 314 128 189 631 
June 272 114 181 567 
Sept. 226 122 179 526 
Dec. 305 136 189 631 

1915-Mar. 216 151 198 565 
June 184 135 192 511 
Sept. 173 127 186 487 
Dec. 184 137 199 520 

1936-Mar. 171 142 206 518 
June 147 118 188 452 
Sept. 131 111 184 426 
Dec. 142 113 189 444 

1937-Mar. 137 109 203 450 
June 35 46 166 247 
Sept. 30 43 160 233 
Dec. 33 46 169 247 

1938-Mar. 33 46 175 2Sl 
June 30 42 167 240 
Sept. 29 41 158 229 
Dec. 32 42 164 238 

1939-Mar. 32 41 177 250 
Non: Explanatory notes and soora'll will be found on pp. 349-53 of this Append.i.J:. 
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The percentages in the last column, p. 350, have been applied to 
the figures shown in columns 2 and 4 of Table III for the years 
1922-26 to obtain the lower numbers found in columns 2 and 4 of 
Table IV, with the following modifications: ( 1) The percentage 
shown for January 1, 1923 has, in the absence of more specific 
information, been applied to the figures reported for March-Sep
tember 1922.31 (2) Taking into account the seasonal movement of 
unemployment and the great probability that during the winter months 
persons relieved on account of unemployment would constitute a 
particularly high proportion of relieved persons ordinarily engaged 
in some regular occupation, it has seemed undesirable to apply to the 
entire year the proportion existing in January.82 Therefore, figures 
for the months from December 1922 through September 1924, and 
again from December 1925 through March 1926, have been reduced 
by percentages five points less than those shown above for January 1, 
1923, 1924 and 1926.88 (3) Because the increase in the numbers 
of insured unemployed persons in receipt of outdoor relief in 1925 
(col. 2, Table III) was attributable mainly to a growth in the total 
number of unemployed insured persons, the percentage shown for 
January 1, 1925 has been applied without reduction to the figures 
reported for December 1924 through September 1925. ( 4) As an 
aftermath of the general strike in 1926, the numbers of relieved 
persons in June and September of that year consisted very largely 
of unemployed insured persons. Therefore, the 1926 percentage has 
been applied without reduction to the figures reported for these 
months. 

After October 1926, a closer approximation of the desired estimate 
is possible as the Ministry of Health, in consultation with the Ministry 
of Labour, revised the basis on which the outdoor relief returns from 
local authorities were classified. Recipients of poor relief (and their 
dependents) were henceforth divided into four classes: 

Class I. Persons insured under the unemployment insurance acts who are 
unemployed and holding card U.l. 40 issued by an employment exchange. (This 
card was a receipt given the worker when he lodged his unemployment book 
with the exchange on becoming unemployed and making a claim for benefit.) 

Class II. Persons not insured under the unemployment insurance acts who 
are unemplo;yed and holding a registration card E.D. 24 issued by an employ
ment exchange. 

at Because of the restrictions on insurance benefits current at the time and the existence 
of gaps in uncovenanted benefits in June 1922! the proportion of persons relieved under the 
poor law on account of unemployment was like y to have been particularly high. 

ao Three special returns by the Ministr{ of Health relating to the able-bodied persons r~· 
c:eiving unemployment relief in June o 1927, 1928 and 1929 (Unemployed Persons •n 
Receipt t1f Dotmcilia~y Relief in 1!Hglaml and Wales, Cmd. 3006, 1927; Cmd. 3218, 1928; 
Cmd. 3433, 1929), and another return fo~ March 311 1930, (Persons in Receipt <?f P(J(W 
Relief in England IJHd WiJies, 1933)1 permit a comparison w1th the January figure 1ft these 
years. These returns showed a considerable variation during the year, the mid-year percen• 
ta.res being lower than those for ) anuary 1. • • 

la As the January I percentage 1n any year appears to be more representative of the situa
tion in the preceding December than of that m December of the same year, the January 
1924 percentage, for example, is applied to the figures for December 1923 and for March, 
June and September 1924. 
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Class III. All other persons ordinarily engaged in some regular occupation. 

Class IV. All other persons in receipt of outdoor relief. 

The last of these classes is clearly of no interest for this study. 
The figures reported for the remaining three classes, however, art; 
shown from December 1926 through March 1939 in columns 2, 3, 
and 4 of Table III. 

Classes I and II are now limited to unemployed persons, but it is 
still not known whether all of these persons were relieved on account 
of unemploy·m~nt as distinct from other reasons. As stated on page 
350, other factors, such as sickness or emergencies, may have caused 
a certain, though probably small, proportion of them to seek relief. 
An inquiry instituted by the Ministry of Health in 1934 revealed 
that in four "test periods"-July, September, November and Decem
ber-the expenditure on account of unemployment alone amounted 
to 90.7 per cent of the total for Class I recipients, and 98.2 per cent 
for Class II recipients.3* In the preceding years, especially after 
1931 in view of the reductions in the benefit rates and more stringent 
eligibility requirements of the insurance system, it is probable that 
the percentage was even larger. The over-statement of the relief 
load attributable to unemployment would not, therefore, be very 
great if from December 1926 through March 1937 the whole of 
Classes I and II were assumed to be unemployed persons relieved on 
account of unemployment. Thus, between these dates the reported 
figures shown in columns 2 and 3 of Table III have been entered 
without change in columns 2 and 3 of the final estimate shown in 
Table IV on page 356. 

Greater difficulties are, however, presented in estimating the num
ber of persons reported in Oass III who were wage earners and were 
relieved on account of unemployment. After October 1926, cases 
of employed persons, whether insured or uninsured, who were actually 
or "constructively" 35 in receipt of relief were counted only in Class 
III.86 Among other changes, this involved the transfer of strikers 
from Class I to Class IIP7 But it is not known how many of the 

"'Ministry of Health, A"""al RtfHJrl, 1935-36, p. 140. No other data on unemployment 
relid expenditures for the different classes were compiled by the Ministry. The more de
tailed statistics published by the Ministry after April 1, 1937, which differentiate unemploy. 
ment from other causes of relief extended to normally employed persons, are unfortunately 
not helpful in the present instance. For the period covered is subsequent to the Second 
Appointed Day, when the general rehef authorities could give only medical relief and 
emergency aad to persons falling within the scope of the unemployment insurance and unem
plo,rment assastance schemes (i.e., to all of Class I and most of Class Il). 

Whenever relief _was .. r~anted .to any member ~f a family, the bead of the family was 
consadered "construcuvel/' an receapt of rehef and mcluded an the statistics under the statu· 
tory provision that relie to the dependent was relief to the head. (M emO'r4MIIm 011 C 1!'1'· 
IGt" Pl>iflll CoM<'Niillg IM Stoti.sti.."l of u-f'IO'J"'I#ftl and p()O'r LtiW Reli8f [Cmd 2984 
1~27) p. 2) Officially, under the Relief ~egulation Order of 1930, relief eould not ·legallr 
be gaven to an able-bodaed person wblle an employment, except on account of sickness or 
.accident or to defray burial expenses. But the relief authorities were allowed to relieve 
desmution in eases of sudden and urgent necessity, and it was probable that some of them 
placed a generous ~nterpretation on this phrase. (Miftlotl!l qj Etweru:e, p. 318) 

• Mu••ru af E .. di!otct, p. 279. 
*' L...mer from tbe Ministry of Health to the author. This accxaunts in part for the drop 

in Ou.s I between S.,ptember and ~ber 1926 (see Table Ill column 2) and the 
i~~Crea&ll in Class Ill over the same peri..d (see column 4). ' ' 



354 BRITISH UNEMPLOYMENT PROGRAMS 

persons reported in this class were nonnally wage earners not regis
tered at an employment exchange but were receiving relief on account 
of unemployment. 

In all probability, however, the number of unemployed wage earners 
in Class III was small. To begin with, the majority of the poor relief 
authorities made registration at an exchange a condition for the receipt 
of relief by able-bodied persons.38 Hence most of the persons normally 
engaged in some regular occupation would, if not insured, appear in 
Class II. Furthermore, it is known that during the week ending Feb
ruary 7, 1931, of 46,340 heads of families relieved on account of un
employment only 3,964 or 8.6 per cent were in Oass III. At that time 
Class III consisted mainly of elderly persons and independent workers 
such as hawkers, peddlers, canvassers and newsvendors, together with 
a relatively small number of agricultural laborers living at a distance 
from employment exchanges.39 Again, in 1934 it was found that in 
the four test periods previously mentioned, expenditures on account of 
unemployment alone amounted to only 6.1 per cent of the total ex
penditure for Class Ill!0 Neither of these measures, however, affords 
a safe basis for deflating the figures from 1927 to 1937. For it is 
doubtful whether the small proportion of those relieved on account of 
unemployment who fell in Class III in February 1931 was charac
teristic of all the years between 1927 and 1937. The same difficulty 
applies to data based on the year 1934, which moreover relate to 
expenditures rather than to persons. Both sets of figures, however, 
support the conclusion that the proportion of persons in Oass III 
drawing relief on account of unemployment was very small. 

The determination of the proportion of the persons reported in 
Class III who were wage earners relieved on account of unemploy
ment is aided by an examination of the more exact Scottish statistics. 
For almost every month since October 1928, the Scottish reports 
distinguish able-bodied unemployed persons (and their dependents) 
from others included in Class III.41 The proportions of able-bodied 
unemployed in this class have been applied to the English figures 
in column 4, Table III for the corresponding months to obtain the 
deflated figures shown in column 4 of Table IV, with two excep
tions. First, since the Scottish monthly figures are not available prior 
to October 1928, the average percentage prevailing in Scotland be
tween November 1928 and December 1930 (8 per cent) is applied 
to the English figures for the period between March 1927 and June 
1929. It is obvious that this will give only an approximate figure.42 

• Mi .. wtes of Evidence, p, 274. 
11 Appe'ltdices to the Minutes of Evide'ltce, Part II, p. 76. 
""Ministry of Health, Annual Report, 1935-36, p. 140. 
f1 Ministry of Labour Go.::elte, table entitled "Poor Relief in Great Britain." The persons 

included in Class III iu the English and Scottish reports are comparable, although this 
term is not used in Scotland . 

.. It may indeed be an over-statement inasmuch as the inquiry of February 7, 1931 indi· 
c:ated that ezpe.1ditures for relief to the unemployed in Class III were higher in England 
than in Scotland (8.6 ~r cent of the total, as against 6.6 per cent). The prevailing Scottish 
percentage is derived trom Minutes of Evidl!tlce, p. 330. 
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Second, since it is known that the figure for December 1926 was 
swollen by the inclusion of a large number of strikers, the average 
percentage prevailing in Scotland cannot be applied to this month. 
Accordingly, it has seemed safer to reduce the total for this month 
shown in column 5, Table III, by the January 1, 1927 deflator on 
p. 350. The result appears in column 5, Table IV. The number 
of persons shown in column 4, Table IV for this month is obtained 
by subtracting the sum of columns 2 and 3 from the total number 
deflated as explained above. 

Finally, beginning with June 1937, it is possible to use the figures 
published by the Ministry of Health in its quarterly statements of 
Persons in Receipt of Poor Relief (England and Wales) which show 
the number of persons receiving public assistance on account of unem
ployment. These statements also appear in current issues of the 
Ministry of Labour Gazette. 

Segregation of Wage Earne1·s and Their Dependents 
The totals in column 5 of Table IV of persons in receipt of relief 

on account of unemployment are still not comparable with the num
bers of insurance beneficiaries shown in Table ll, because dependents 
are included. Beginning in October 1926 the Ministry of Health has 
distinguished in its reports between wage earners in Class I and their 
dependents, and since June 1931 a similar breakdown has been carried 
through for Class II. But to date no segregation is available for 
Class III. 

Only rougla methods of segregating dependents from main recip
ients can be used for the period prior to 1926. It is known that in 
the period 1922-25 the proportions of men, women and children in 
the total number of persons ordinarily engaged in some regular occu
pation and in receipt of outdoor relief remained practically constant, 
with men constituting 25 per cent of the total, women about 24 per 
cent and children between 51 and 52 per cent.43 The :Ministry of 
Health has indeed suggested that, at least so far as Class I is con
cerned, the number of insured persons, as distinct from dependents, 
might be approximated by dividing by four the total of relieved 
insured persons including dependents.44 This may result in some 
under-statement because there would always be a certain number 
of women drawing insurance benefits in their own right or insured 
women who might be heads of families. Moreover, the more detailed 
breakdown for later years suggests that in all classes the average 
size of the family was less than four. It was 2.6 to 2.7 for Class II, 
3.5 for Class III, and for Class I varied from 3.5 when the number 
relieved was around 450,000 to 3.9 when the total was around 

":Ministry o{ Healtb, At111uol Rrport, 1924·25, p. 103 . 
.. Ibid., 1925-26, p. lOS. 



TABLE IV. ESTIMATED NuMBER oF PERSONS RECEIVING RELIEF oN 
AccOUNT OF UNEMPLOYMENT IN ENGLAND AND WALES, 1922-1939 

_wage earners and the1r dependents Wage earners alone 

Unem- Unin· All other Unem- Unin- All other 
ployed sured ordinarily ployed sured ordinarily 

Date unem- occupied unem· occupied insured ployed persons Total insured ployed persons /drsons 
persons 

(Class I) persons (Class lass I) persons (Class 
(Class II) Ill) (Class II) Ill) 

(I) (2) I (3) I (4) I (5 (6) I (7) I (8) I 

1922-Mar. 
1 n thousands 

762 - 62 825 218 - 18 
June 1,046 - 60 1,107 299 - 17 
Sept. 727 - so 777 208 - 14 

1923-~. 632 - 52 684 181 15 
579 - 61 640 165 - 17 

June 524 - 46 570 ISO - 13 
Sept. SOl - 43 S# 143 - 12 
Dec. 437 - 42 479 125 - 12 

1924-Mar. 424 - 42 466 121 - 12 
June 354 - 35 389 101 - 10 
Sept. 275 - 32 307 79 - 9 
Dec. 282 - 33 315 81 - 9 

192S.Mar. 293 - 34 327 84 - 10 
June 301 - 30 331 86 - 9 
Sept. 371 - 30 401 106 - 9 
Dec. 416 - 35 451 119 - 10 

1926-Mar. 408 - 33 441 117 - 9 
June 1,420 - 34 1,454 406 - tO 
Sept. 1,440 - 31 1,471 411 - 9 
Dec. 490 43 254 787 139 16 70 

1927-Mar. 407 41 8 456 118 15 2 
June 361 34 7 403 105 13 2 
Sept. 345 32 7 384 100 12 2 
Dec. 369 34 8 412 104 13 2 

1928-Mar. 351 35 8 393 98 13 2 
June 287 29 •8 323 78 11 2 
Sept. 252 31 7 291 69 11 2 
Dec. 260 37 8 306 71 14 2 

1929-Mar. 265 39 10 314 71 14 3 
June 209 36 9 254 56 13 3 
Sept. 194 35 8 237 53 13 2 
Dec. 198 42 9 249 54 16 3 

1930.Mar. 200 34 8 242 54 13 2 
June 94 18 6 118 25 1 2 
Sept. 94 21 7 122 25 8 2 
Dec. 115 29 10 154 31 11 3 

1931-Mar. 128 38 14 180 34 14 4 
June 117 35 14 11\6 32 13 4 
Sept. 117 39 14 170 32 15 4 
Dec. 179 57 18 253 so 21 5 

1932-Mar. 224 71 21 317 64 26 6 
June 230 78 18 326 66 28 s 
Sept. 246 80 16 341 12 30 5 
Dec. 290 99 22 412 85 37 6 

1933-Mar. 304 106 23 434 90 40 7 
June 263 97 19 379 79 38 5 
Sept. 254 101 20 375 78 39 6 
Dec. 302 116 26 444 92 44 8 

11134-Mar. 314 128 27 469 96 49 8 
June 27:l 114 23 408 84 44 7 
Sept. 226 122 19 367 12 48 5 
Dec. 305 136 23 465 94 54 1 

193S.Mar. 216 151 26 393 71 60 8 
June 184 135 21 341 60 54 6 
SePt. 173 127 17 318 57 51 5 
Dec. 184 137 21 342 60 55 6 

1936-Mar. 171 142 21 334 57 57 6 
June 147 118 16 281 49 48 s 
Sept. 131 Ill 14 256 44 46 4 
Dec. 142 113 tS 270 47 47 4 

1937-Mar, 137 109 14 260 46 46 4 
June 12 41 4 57 4 18 1 
Sept. 9 38 4 51 3 16 1 
Dec. 11 41 s 57 4 17 1 

1938-Mar. 10 40 4 55 4 17 I 
June 9 38 4 51 3 16 l 
Sept. 9 36 4 49 3 16 1 
Dec. 10 38 4 52 4 16 1 

1939-Mar. 9 36 4 49 4 16 1 
MOTE: Esplanatory notes and sources will be found on pp. 352·57 of this Append~ 
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Total 

(9) 

236 
316 
222 
196 
182 
163 
ISS 
137 
133 
111 
88 
90 
93 
95 

115 
129 
126 
416 
420 
225 
136 
119 
113 
119 
113 
91 
83 
87 
87 
72 
68 
12 
69 
33 
35 
44 
52 
49 
51 
76 
96 

100 
106 
129 
137 
122 
123 
144 
153 
134 
125 
155 
138 
120 
113 
121 
120 
102 
94 
98 
96 
23 
20 
22 
22 
20 
20 
21 
21 
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100,000.41 It therefore seems reasonable to apply a deflator of 3.5. 
From 1922 through 1925 the figures in columns 6 and 8 of Table IV 
are those in columns 2 and 4 divided by 3.5. 

The separation of dependents from main recipients in Class II 
from December 1926 through March 1931 (after which date precise 
information is available) can be relatively easily accomplished. Ac
cording to a letter from the Ministry of Health to the author, the 
average size of the family in this class during the period for which 
separate particulars are available was practically stable at 2.7, but 
fell to 2.6 when the total number relieved rose above 100,000. Since 
in this period the numbers in the class were well below the 100,000 
limit, column 3 of Table IV has been divided by 2.7 to give the figures 
for these years shown in column 7 of the same table. 

The segregation of dependents from main recipients in Class III 
can be effected by utilizing the results of a special investigation of 
the Ministry of Health in 1932. This showed that the average size 
of the family in. this class was 3.5 (including the head of the family). 
The Ministry stated in a letter to the author that "normally there 
would be little variation in the average size of the family in these 
classes from year to year and the average ought to be regarded as 
fairly applicable over a series of years." 

Column 8 of Table IV therefore represents column 4 divided by 
3.5. It is possible that some error may be involved in applying to 
the unemployed wage earners in this class a deflator applicable to the 
group as a whole, but the error cannot be great for the deflator 
approximates closely the independently discovered deflators applied 
to Classes I and II. 

ANALYSIS OF THE ScoTTISH STATISTICS 

Since 1922 the Scottish statistics have reported for three days in 
each year (January 15, May 15, September 15) the number of desti
tute able-bodied unemployed receiving relief on account of unemploy
ment. •• Obviously neither employed persons nor unemployed persons 
relieved for reasons other than unemployment are included, so that 
the difficult problem of excluding them from the reported figures
so troublesome with regard to the English statistics-does not arise 
here. A further advantage of the Scottish method of reporting is 
that dependents are shown separately from the main wage earners. 
And, beginning in 1926, persons receiving relief as a result of strikes 
have been specifically excluded. 

Until October 1928 only the totals of wage earners (with and with
out their dependents) relieved on account of unemployment were 

• The declioe in the average size of Class I families with the increase in the number re· 
lin<'d rellecta the fact that, when the total number relieved is small, the cases c:allinf for 
supplementation (i.e., where insurance benefits arc likely to be inadequate because 0 the 
nuds of large familis) tend to be a large.- proponion of the total . 

.. The May lStb flgurs through 1928, furthermore, show separately the aumbers reoeiw· 
i.ar outdoor aDd indoor relief on account of unanployment. 
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TABLE V. NUMBER OF PERSONS RECEIVING RELIEF ON ACCOUNT OF 
UNEMPLOYMENT IN SCOTLAND, 1922-1939 

Wage earners and their dependents Wage earners alone 

Unem- Unin- All other Unem- Unin- ,,All other 
ployed sured ordinarily ployed sured ordinarily 

Date insured unem- occupied Total insured unem- I occupied 
persons ployed persons persons played persons 
(Class I) persons (Class (Class l) persons (Class 

(Class II) Ill) (Class II) Ill) 
(1) (2) I (3) I (4) I 5 (6) I (7) I (8) 

In thousands 
1922-~n. - - - 100 25 4 

ay - - - 137 34 - 6 
Sept. - - - 144 36 - 9 

1923-~n. - - 148 37 - 7 
ay - - - 141 35 7 

Sept. - - - 142 35 - 7 
1924-~n. - - - 128 32 - s 

ay - - - 102 25 - s 
Sept. - - - 78 19 - 3 

1925-Jan. - - - 81 20 - 3 
May - - 76 19 - 3 
Sept. - - - 88 22 - 3 

1926-~n. - - 115 29 - 4 
ay - - - 119 30 6 

Sept. - - 116 29 - 8 
1927-L:an, - - 119 30 - 10 

ay - - - Ill 28 - 9 
Sept, - - - 100 25 - 8 

1928-~n. - - - 105 26 - 9 
ay - - 92 23 - 6 

Sept. 65 9 3 78 19 4 1 
Dec. 70 8 3 80 20 4 1 

1929-Mar. 68 9 3 80 19 4 l 
June 63 7 3 73 18 3 1 
Sept. 61 1 3 71 18 3 1 
Dec. 61 8 3 12 18 3 1 

1930-Mar. 60 6 3 69 18 3 1 
June 25 4 2 31 7 2 1 
Sept. 28 4 2 34 8 2 1 
Dec. 37 6 3 46 u 3 1 

1931-Mar. 40 8 4 51 12 4 2 
June 38 7 4 50 12 3 2 
Sept. 42 7 4 54 13 4 2 
Dec. 58 9 s 72 18 4 2 

1932-Mar. 63 10 1 80 20 5 3 
June 64 11 6 81 21 6 2 
Sept. 14 13 5 92 25 1 2 
Dec. 84 15 7 107 28 8 3 

1933-Mar. 93 18 8 119 31 9 3 
June 86 19 7 112 30 10 3 
Sept. 89 19 1 116 31 10 3 
Dec. 97 22 10 129 34 11 4 

1934-Mar. 148 23 11 182 50 11 4 
~ne 154 43 9 207 47 18 4 

pt. 129 43 8 181 42 18 3 
Dec. 139 47 10 197 43 20 4 

1935-Mar. 97 49 12 158 33 21 5 
~ne 83 46 9 138 30 20 4 

pt. 77 45 8 131 29 20 3 
Dec. 11 45 10 125 28 20 4 

1936-Mi).T. 69 46 9 124 27 20 4 
June 66 42 8 116 26 19 3 
Sept. 63 40 7 109 24 18 3 
Dec. 63 40 1 110 24 18 3 

1937-Mar. 61 39 1 106 24 17 3 

~e 2 10 3 15 I 5 1 
t. 2 10 3 15 1 5 1 

Dec. 2 10 3 16 1 5 I 
1938-Mar. 2 10 4 16 1 5 2 

June 2 9 4 IS 1 4 I 
Sept. 2 9 3 14 1 4 1 
Dec. 2 9 3 15 1 5 2 

1939-Mili. 2 9 4 16 1 5 2 
NOTE: Explanatory notes and sources will be found on pp. 357, 359. 

Total 

9) 

29 
40 
45 
44 
42 
42 
37 
30 
22 
23 
22 
25 
33 
36 
37 
40 
37 
33 
35 
29 
25 
25 
25 
23 
22 
22 
22 
10 
11 
15 
17 
17 
18 
24 
28 
30 
33 
39 
44 
43 
44 
49 
66 
69 
63 
67 
59 
54 
52 
51 
51 
47 
45 
45 
43 
7 
1 
1 
7 
1 
1 
1 
7 
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reported, and these are shown in Table V (columns 5 and 9) for the 
period between January 1922 and May 1928.47 No attempt is made 
to distribute the totals in column 5 among the groups designated in the 
headings of columns 2, 3 and 4 (corresponding to Classes I, II and 
III in the English reports) because available methods of accomplish
ing this breakdown appear unsatisfactory. However, following a 
suggestion of the Department of Health for Scotland, the number 
of insured wage earners (excluding dependents) shown in column 6 
has been estimated on the basis of the proportion they formed of 
wage earners plus dependents (column 5) in 1928 and 1929 (the 
first years in which such information became available), i.e., roughly 
one-fourth. Column 8 is obtained by subtracting the estimated figures 
in column 6 from the reported totals in column 9. 

From October 1928 to date, figures have been published in the 
Ministry of Labour Gazette which show as of the 15th of each month 
the numbers relieved on account of unemployment in the following 
categories : the insured unemployed registered at an employment 
exchange (column 2) ; the uninsured unemployed so registered (col
umn 3) ; and all other unemployed persons in receipt of relief due 
to unemployment (column 4). For each of these groups dependents 
are shown separately.48 

COMBINED STATISTICS FOR ENGLAND, wALES AND SCOTLAND 

The combined estimates of the number of persons in receipt of 
relief on account of unemployment, derived from available sources 
by the procedures described in the foregoing pages, are presented in 
Table VI on page 360. 

It should be remembered, however, that the figures for England 
and Wales and for Scotland are not precisely comparable. First, the 
Scottish figures are exact, whereas those for England are approxima
tions. Second, the English statistics probably involve some over
statement, due mainly to the impossibility of completely eliminating 
strikers. In Scotland, strikers and their dependents (numbering 
137,699 in September 1926) are excluded from the reported figures. 
Third, the English figures are averages of the numbers receiving 
relief on each Saturday in the months shown, while the Scottish figures 
are the numbers receiving relief on the 15th of each month shown. 

Finally, the two sets of figures are not entirely comparable for 
specific dates. Prior to 1928 the Scottish figures are available for 

., Departml'nt of Health for Scotland, A"""al Report, 1929, p. 203. 
""The September 1928 figures are the figures reported for October 15th. Another wies 

of Scottish statistics, beginning September 1929 and published in. the Twe .. ty-SecMid Ab
stract If/ Lo.bo•.r StotiSIJcs,. p. 201, parallels the Engh~h tab!~ tn the same publication. 
Pl'rsons ordmanly engaged tn some regular occupanon 1n recetpt of relief are segregated 
into the three croups corresponding to the English classification. As in the English statis· 
t1cs bowevl'r, dependl'nts are shown separately only for Classes I and II Cla98 Ill in· 
cludt's SOml' persons relieved for reasons other than unemployment. Their ~umbers can be 
determined by comparing. them. with the figures publish~d in the GG8tttt, but it is impossible 
to ~C&regate dependents tn th1s category. Cf. also Muoutts of Et;dtfii.Cr, p. 330. 
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January, May and September only in each year, whereas the English 
are available for March, June, September and December. While the 
Scottish figures for September can with relatively little error be added 
to English figures for September, it was necessary in compiling Table 
VI to add the Scottish figures for January 15 to the English figures 
for the preceding December, and those for May 15 to the English 
figures for June. No measures of relief on account of unemployment 
in Great Britain as a whole can, however, be presented for March 
each year, prior to 1929. 

TABLE VI. ESTIMATED NUMBER OF PERSONS RECEIVING RELIEF ON ACCOUNT 
OF UNEMPLOYMENT IN GREAT BRITAIN, 1922-1939 

.Number of Number of 
Date persons persons 

(including (excluding 
dependents) dependents) 

(1) I (2) I (3) 

~ N uniber of

1 

I Number of 
Date persons persons 

(including (excluding 
dependents) dependents) 

(1) (2) I (3) 

In tlwusands In thousands 

1922-June 1,244 356 
Sept. 920 267 
Dec. 833 239 

1923-June 710 ·205 
Sept. 686 197 
Dec. 607 174 

1924-tne 491 141 
pt. 384 110 

Dec. 396 113 
1925-June 407 117 

Sept. 490 140 
Dec. 566 162 

1926-tne 1,573 452 
pt. 1,587 457 

Dec. 906 264 
1927-June 514 157 

Sept. 484 147 
Dec. 517 154 

1928-June 415 120 
Sept. 369 107 
Dec. 386 112 

1929-Mar. 395 113 

1931-Sept. 223 69 
Dec. 326 101 

1932-Mar. 397 124 
~une 407 130 
ept. 433 140 

Dec. 518 168 
1933-Mar. 553 180 

tne 491 165 
pt. 491 167 

Dec. 573 192 
1934-Mar. 651 219 

June 615 203 
Sept. 547 188 
Dec. 662 222 

1935-Mar. 552 197 
June 479 175 
Sept. 449 166 
Dec. 467 173 

1936-Mar. 457 171 
June 397 150 
Sept. 366 139 
Dec. 381 144 

June 326 95 
Sept. 308 90 
Dec. 320 94 

1930:Mar. 311 92 

1937-Mar. 366 139 
June 73 31 
Sept. 67 28 
Dec. 72 30 

June 150 43 1938-Mar. 71 29 
Sept. 156 46 
Dec. 199 59 

1931-Mar. 231 69 

June 66 27 
Sept. 63 27 
Dec. 67 28 

June 216 66 1939-Mar. 65 28 
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TABLE VII. EXPENDITURES OF THE INSURANCE AND SUPPLEMENTARY 

NATIONAL SYSTEMS IN GREAT BRITAIN, 1921-1939 

Insurance system Supplementary system 

T~""-IA <d 
Pay-

Fiacal ling ex- pprov Admin- Other menta to Admin· 
year Benefits pensee of ~ri:S ietra- pay· Total the istra- Total 

~o~i:':~ struction 
tion menta unem- tioa 

oloyed 
(1) (2) (3) I (4) I (5) (6) I (7) (8) I (9) I (10) 

In thousand pounds sterling 

1921 34,126 1 - 1,099 197 35,422 - - -
1922 r;2,910 2 - 4,838 2,022 59,773 - - -
1923 41,943 1 - 4,451 5,234 51,630 - - -
1924 36,019 2 - 4,086 10,251 50,358 - - -
1925 44,616 2 - 4,595 5,197 54,411 - - -
1926 43,704 3 - 4,890 2,815 51,411 - - -
1927 38,704 4 - 3,513 642 42,863 - - -
1928 36,484 3 4,914 5,197 46,598 - - -
1929 46,766 8 24 5,072 2,573 54,443 - - -
1930 42,274 12 25 5,168 6,764 54,242 3,690 295 3,985 
1931 73,042 7 120 5,250 2,596 81,015 19,247 1,070 20,316 
1932 80,169 8 133 5,364 4,784 90,458 30,742 1,633 32,375 
1933 54,171 5 123 4,213 5,510 64,023 50,400 3,386 53,786 
1934 40,193 6 111 3,756 13,671 57,737 48,442 3,740 52,182 
1935 43,805 8 96 4,144 6,031 54,084 42,199 4,010 46,209 
1936 42,715 11 223 4,609 5,112 52,670 42,423 4,289 46,711 
1937 35,332 16 382 4,944 5,101 45,774 37,441 4,402 41,843 
1938 36,692 14 401 5,128 25,109 67,343 36,689 4,708 41,397 
1939 55,094 15 401 6,267 7,110 68,887 35,336 4,299 39,635 

Column (1): Fiscal year ended July 1921-26; thereafter March 31. Data for 
1927 (except in col. 3 which covers 12 months) are for 9 months. 

Data for 1937-39 include agricultural insurance. 

Column (2) : Standard insurance and expanded insurance benefits. 

Column (6): Including repayments of Treasury advances and interest and 
amortization payments on debt (£20,000,000 in 1938) ; small pay

ments for banking and insurance schemes; adjustments with Eire and Northern 
Ireland; refunds to workers at age 60 under the 1920 Act and compensatory 
payments at age 50 under the 1924 (No.2) Act; since 1937, rebates for "long 
hirings" under the agricultural insurance system. 

Column (7): Expenditures for the insurance system are those reported in 
Unemployment Fund Accounts for the government's fiscal year. 

Insurance expenditures on a calendar year basis from 1934 onwards may be found 
in the Financial Reports of the UISC. 

Column (8): 1930-37, including transitional benefits, transitional payments, and 
unemployment assistance allowances reported in Unemployment 

Fund Accoun.Js. 1938 and 1939, unemployment assistance payments on a fiscal 
year basis are reported in Civil Appropriation Accounts; figures include costs 
of training centers and 1938 special coronation payments. 

Column (9): 1930-34, administrative expenses of the Ministry of Labour, 
reported in Unemplo)•ment Fund Accounts. 1935-37, including 

expenses of Ministry of Labour, reported in Unemplo)•ment Fund Accounts, and 
those of the UAB, found in Civil Appropriation Accovnts. 1938 and 1939, 
administrative charges of the Ministry of Labour appear among UAB payments 
on a fiscal year basis in Civil Appropriation Accounts. Beginning with its annual 
report for 1936, the UAB has reported its expenditures on a calendar year basis. 
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APPENDIX V. THE CosT OF PooR RELIEF oR Punuc Assis
TANCE FOR THE UNEMPLOYED IN GREAT BRITAIN 

Expenditures for the unemployed in Great Britain as a whole 
must be ascertained separately for England .and Wales and for Scot
land as were the numbers of persons relieved on account of unem
ployment, described in Appendix III. Like the expenditures for the 
insurance and supplementary national systems shown in Appendix IV, 
they relate to both the unemployed and their dependents. 

ANALYSIS OF STATISTICS FOR ENGLAND AND WALES 

The Ministry of Health did not publish separate returns of the ex
penditures on outdoor poor relief to the able-bodied before April1922. 
An official estimate of £500,000 was, however, made for the year 
1921, and for 1922 the reported expenditure was £8,000,000, both 
sums excluding administrative charges. No breakdown of these sums 
is available for these years.49 

Expenditures on Account of Unemployment 
Expenditures for each of the three classes of unemployed persons 

referred to in Appendix III have been reported separately by the 
Ministry of Health only since the year 1934-35. Prior to that year 
the Ministry merely segregated the expenditures for Class I from 
the total for Classes I, II and III. Until 1928, the expenditures for 
Classes II and III appear together in column 4, Table VIII, p. 365. 
Since October 1926, simultaneously with the adoption of the new 
classification described in Appendix III, figures relating to the average 
weekly expenditures by quarters and for each of the three classes 
are· available from other sources. 50 

As indicated in Appendix III, expenditures on account of unem
ployment will not be greatly overstated if the whole of the amounts 
spent for the Class I and II unemployed are counted. But for Class 
III the analysis carried through by the Ministry of Health in 1934 
showed that only 6 per cent of the expenditures were on account of 
unemployment relief. In view of the changing conditions under 
which both insurance and relief were available during the period 1927 
to 1929, however, it is unsafe to apply to all the years a percentage 
prevailing in 1934. A somewhat safer method would be to follow 
the same procedure used in Appendix III to segregate the unemployed 
persons and to allocate expenditures within this class on the basis of 

• Unrmployml!fll (Cmd. 2082, 1924), p. 11. 
110 Until Septeml!er 1930, iu Minutes of Evidence, p. 275. Similar figures for subs~quent 

years were supplied to the author by the Ministry of Health and are on file at the offices o£ 
the Committee ou Social Security. 
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the proportions which the persons in receipt of relief on account of 
unemployment bear to the total number of persons in Class III 
in Scotla11d.51 

The combined estimate of expenditures on account of unemploy
ment (consisting of all expenditures for Classes I and II, and the 
adjusted expenditure for Class III) is shown in column 7 of Table 
VIII and it probably overstates the total. Some over-statement results 
from the assumption that persons relieved on account of unemploy
ment in England and Wales constitute the same proportion of all 
persons relieved for all causes in Class III as they do in Scotland. 
In fact the Ministry of Health's studies in 1934 suggest that the 
proportion in England was somewhat smaller than that in Scotland. 
Furthermore, the assumption that all expenditures in Classes I and 
II were on account of unemployment probably exaggerates the total 
expenditures to a slight extent. 

Cost of Administration 

The data in Table VIII relate solely to expenditure in money and 
kind and do not include costs of administration. Unfortunately, the 
Ministry of Health groups together with costs of administration a 
number of other miscellaneous items.52 These inclusive expenditures 
appear in the second and fifth columns of the tabulation on p. 364. 
Nor does the Ministry report separately the administrative costs 
attributable to relief on account of unemployment and the costs of 
relief given for other reasons. A rough estimate of the former item 
can be obtained by allocating the combined administrative and other 
expenditures in accordance with the percentage relationship in the 
various years of columns 7 and 9 in Table VIII. The resulting 
estimate of administrative and other costs attributable to unemploy
ment is shown in the third and sixth columns of the tabulation. The 
1938 figure in column 5 was reported to the author by the Ministry 
in a letter dated Apri112, 1940. 

•• The 8 per cent used for 1928 and 1929 is obtained from llfi11Mtes of Evide11ce, p. 330. 
Thereafter fiscal.year averages are computed from the quarterly percentages obtained by a 
comparison of the poor relief statistics reported in the Ministry of Labour Guette with 
figures reported in the Twent)•-Second Abstrod of La.bou~ Statistics, p. 201, as described in 
footnote 48 of Appendix III. The specific percentages used for each :rear beginning with 1930 
are: 7.7, 7.1, 11.9, 11.8, 13.4, 12.2, 10.3, 7.8, 4.1 and 4.9. 

• Since 1930 these include, among other expenditures, those for drugs, medical and surgi
cal appliances, and repayments by councils of non-resident outdoor relief. (Cf. .Ministry 
of Health, Local Goven~....elll Fina,.c\IU Statistocs) In addition, there are administrative 
expenditures such as interest on loans and overdrafts, salaries and other expenses which are 
not allocated to institutional or domiciliary relief by the Ministry of Health and which do not, 
therefore, appear in the present tabulation. 
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Year 
Estimated Estimated 

Other costs portion Year Other costs portion 

id~~~f including attributable id~~~f including attributable 
ad minis- to unemploy. adminis· to unemploy. 

31 !ration ment .H !ration ment 
(1) (2) (3) (4) (5) (6) 

In thousand pounds In thousand pmmds 
1923 1,873 1,015 1931 1,640 238 
1924 1,761 743 1932 1,675 348 
1925 1,750 548 1933 1,727 501 
1926 ....... 1,782 615 1934 ....... 1.863 604 
1927 ....... 2,144 991 1935 ....... 2,003 676 
1928 ....... 2,105 779 1936 ....... 2.119 657 
1929 ....... 2,028 610 1937 ....... 2,211 237 
1930 ....... 1,685 418 1938 ....... 2,168 232 

The statistical procedures followed in obtaining the estimates pre
sented in Table VIII can best be summarized by columns. 
Column (2): Except for 1927, figures were reported annually by the Ministry 

of Health. They have been adjusted, however, in proportion to 
the upward or downward revisions of total expenditures for Classes I-III 
(column 6) which the Ministry reports retroactively. For 1927 the figures are 
computed from the average weekly expenditures already mentioned and have 
been adjusted in accordance with the Ministry's revisions in total expenditures. 
The figures prior to 1927 probably overstate the expenditures, however, because 
of the difficulty of eliminating those due to reasons other than unemployment. 
This is especially important in' regard to relief given to strikers and for that 
reason the figure for 1926-27 must be accepted with great caution. 

Column (3): For 1923-27, Class II expenditures are included with those shown 
in column 4. For 1928-34, estimated on the basis of the average 

weekly expenditures, and adjusted to the Ministry's revisions in total expendi
tures. Figures from 1935 onwards are reported separately in the annual reports 
of the Ministry of Health. 

Column (4): Figures for 1923-26 have been obtained by subtracting column 2 
from column 6. For 1927-34, estimated from the average weekly 

costs. From 1935, as reported annually. All figures are adjusted in accordance 
with the Ministry's revised totals. 

Column (5): Not available prior to 1928. For the years 1928-39, the figures in 
this column are rough estimates obtained on the assumption that 

the proportion of expenditures in column 4 that may be attributed to unemploy
ment is the same as the proportion of persons in Class III in Scotland who were 
relieved on account of unemployment. 

Column (6): 1921-22, official estimates. The revised totals of Classes I, II and 
III are as shown in the 1938-39 report of the Ministry of Health, 
p. 249. 

Column- (7): In estimating the figures shown for the years 1923-26, the deflators 
used in Appendix III, page 350, have been applied to the totals 

in column 6. The percentages by which the figures in Appendix III were re
duced in each of the four quarters of the fiscal year ending in March, have been 
averaged to obtain for this column for 1923 a deflator of 93.5; for 1924, 87.4; 
for 1925, 84.3; and for 1926, 83.1. Because of the large number of strikers re
lieved in 1926-27, the deflator used in Appendix III for this year (73.7) is also 
used here. After 1927, this column is the sum of columns 2, 3 and 5. 
Column (8) : Represents expenditures for Class IV recipients of poor relief 

(see Appendix III, p. 353). Revised totals reported in the 
1938-39 report of the Ministry of Health, p. 249. 
Column (9): Revised totals as reported by the Ministry of Health. 
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TABLE VIII. EsTIMATED ExPENDITUREs IN 1\lmmv AND KrsD FOR OuTDOOR 
RELIEF IN ENGLAND AND WALES, 1921-1939 

For all other persons Total apenditures 
For ordinarily engaged for persons in 

Year For unin- in some regular Classes I, II, Ill For all Total 
sured occupation other expen-ending insured registered Relieved I Relieved persons ditures March {Orsone ~~- (Class (Classes 31 lass I) persons for all on ac· Reheved on account (Class causes count of for all of unem- IV) I-IV) 

11) (Class I unem- causes ployment 
lll) £loyment, 

(I) II (2) I (3) I (4) I (5) (6) I (7) I (8) I (9) 

In thousand pounds sterling 

1921 - - - - 500 - 5,293 5,793 
1922 - - 8,000 - 7,443 15,443 
1923 9,436 - 951 - 10,387 9,712 7,523 17,910 
1924 6,471 - 802 - 7,273 6,357 7,793 15,066 
1925 4,298 - 666 - 4,964 4,185 8,411 13,375 
1926 5,853 - 686 - 6,539 5,434 9,197 15,736 
1927 11,504 - 3,497 15,001 11' 056 8,913 23,914 
1928 4,962 544 1,189 95 6,695 5,601 8,452 15,147 
1929 3,464 493 1,237 99 5,194 4,056 8,277 13,471 
1930 2,571 543 1,373 106 4,437 3,220 8,485 12,972 
1931 1,150 411 1, 775 126 3,336 1,687 8,275 11,611 
1932 1,587 820 1,882 224 4,289 2,631 8,3i8 12,667 
1933 2,673 1,537 2,294 271 6,504 4,481 8,927 15,431 
1934 3) 165 1,917 2,428 325 7,510 5,407 8,179 16,689 
1935 3,488 2,481 2,783 340 8,752 6,309 9,955 18,707 
1936 3,135 2,816 3,186 328 9) 137 6,279 11,081 20,254 
1937 2,528,2,489 3,290 257 8,307 5,274 11,643 19,950 
1938 638 1,042 2,994 123 4,6i4 1,803 12,155 16,829 
1939 615 985 3,085 151 4,685 1 '751 13,288 19,973 

ANALYsis oF STATISTics FOR ScoTLAND 

The Scottish authorities report annually for the year ending May 
15 the costs of outdoor and indoor relief to able-bodied unemployed 
persons and their dependents. Since 1926 the costs are not swollen 
by the inclusion of relief afforded to strikers. They are more com
prehensive than the English figures in that small amounts of indoor 
relief given to unemployed people on account of unemployment are 
known precisely. The administrative costs on account of unem
ployment relief are also more readily determined, since in Scot
land these are shown separately from costs attributable to loans and 
overdrafts and to relief giYen to other than unemployed groups. 

The statistics are less complete than those for England and \Yates 
only in that expenditures are not broken down so as to show sep
arately the costs of relief to the three classes of unemployed persons. 
The a,·ailable data for Scotland, which are presented in Table IX, are 
taken from the annual reports of the Department of Health. The 
1938 and 1939 figures were reported to the author by the Department 
in a letter dated Aprill, 1940. 

25 
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TABLE IX. CosT OF PooR RELIEF IN ScoTLAND, 1921-1939 

Year Expenditures in money and kind 
ending 

Outdoor I Indoor . ! 11 

I 
May unemploy- unemploy- A f!lher Total 15 ment relief ment relief I rehef• 

(1) (2) I (3) I (4) I (5) 

In thousand pounds 

1921 - 1,307 
1922 660 5 1,589 
1923 1,352 13 1,656 
1924 1,138 16 1,716 
1925 639 14 1,798 
1926 962 20 1,830 
1927 1,583 26 ,2,364 
1928 1,560 27 1,673 
1929 1,184 28 1,702 
1930 1,003 24 1,845 
1931 632 21 2,012 
1932 961 21 2,162 
1933 1,484 28 2,516 
1934 2,032 28 2,755 
1935 2,568 31 3,343 
1936 2,479 36 3,786 
1937 1,948 30 4,009 
1938 389 17 3,991 
1939 373 - -
• Outdoor relief to "ordinary sane poor" and strikers. 
b Sum of columns 2, 3 and 6. 

1,307 
2,254 
3,021 
2,869 
2,451 
2,811 
3,974 
3,260 
2,915 
2,872 
2,665 
3,145 
4,028 
4,815 
5,942 
6,301 
5,987 
4,398 
-

Administra· 
tive costs of 
unemploy-
ment relief 

(6) 

sterling 

-
37 
66 
57 
45 
42 
49 
52 
51 
49 
62 
68 
76 
91 
93 

100 
88 
28 
-

Total expen-
ditures (incl. 
administra-
tion) for un-
employment 

reliefb 
(7) 

-
702 

1,431 
1,211 

697 
1,024 
1,658 
1,639 
1,264 
1,076 

715 
1,050 
1,589 
2,151 
2,691 
2,614 
2,067 

435 
-

CoMBINED STATISTICS FOR ENGLAND, WALES AND ScoTLAND 

Table X presents the costs of relief afforded to unemployed people 
and their dependents on account of unemployment in Great Britain. 
It is, however, evident from the foregoing discussion that the English 
and Scottish statistics are not entirely comparable. First, those for 
Scotland are exact measures, while those for England and Wales 
involve approximations and estimates. Second, since the Scottish 
fiscal year ends on May 15 and the English figures relate to a fiscal 
year ending March 31, it has been necessary to adjust the Scottish 
figures to correspond to the period of time covered by the English 
data. This adjustment has been made with the aid of data furnished 
to the author in 1938 and 1940 by the Department of Health for 
Scotland.53 Table X appears on the next page. 

13 The basic procedure involves subtracting from the annual totals the expenditures in
curred between April 1 and May 15 and adding those incurred in the corresponding period 
in the preceding fiscal year. The Scottish component of the figure for 1939 excludes indoor 
unemployment relief. Administrative costs are not available. 
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TABLE X. ESTIMATED CosT oF RELIEF oN 
AccOUNT OF UNEMPLOYMENT IN 

GREAT BRITAIN, 1923-1939 

Year 
Unemploy-
ment relief Cost of 

To~! cost 
of relief to 

ending in money administra- tbe 
Marcb 31 and kind tion unemployed 

(1) (2) I (3) I (4) 

In thousand pounds 

1923 11,062 1,081 12,143 
1924 7,557 800 8,357 
1925 4,853 593 5,446 
1926 6,350 657 7,007 
1927 12,611 1,040 13,651 
1928 7,219 831 8,050 
1929 5,213 661 5,874 
1930 4,318 467 4,785 
1931 2,315 300 2,615 
1932 3,559 416 3,975 
1933 5,937 577 6,514 
1934 7,382 695 8,077 
1935 8,891 769 9,660 
1936 8,813 757 9,570 
1937 7,486 325 7,811 
1938 2,217 260 2,477 
1939 2,128 - -
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APPENDIX VI. BENEFIT RATES UNDER THE INSURANCE SYSTEY 

Since 1911, many changes have been made in the rates of benefit 
for different classes of workers. These changes were not always made 
by formal acts of Parliament, but, especially since 1931, also through 
Orders in Council, or, since 1934, through orders issued by the Min· 
ister of Labour on recommendation of the Unemployment Insurance 
Statutory Committee subject to the approval of Parliament. The dates 
on which these changes became effective are not always easy to ascer
tain. It has, therefore, been thought convenient to indicate the rates 
prevailing at any given time. This information is supplied in Table XI. 



TABLE XI. BENEFIT RATES PREVAILING UNDER THE UNEMPLOYMENT INSURANCE ACTS, 1913-1939 

Period• Men 'Women' Young Men I Young Women 

d. I 
Boys 

I 
Girls I Adult lde:,':.~n dependent~ 

s. d. s. d. s. d. I s. d. I .v. d. I s. d. . s. d. . s. .. d. s. d. s. s. 

GENERAL SYSTEM Age18andover 
I 

l Age 16-17 Age 16-17 I 
~n. 8, 1913-Dec. 24, 1919 .. 7 0 7 0 - - - - - - 3 6 3 6 - -

ec.25, 1919-~ov. 7,1920. 110 110 - - - - - - 5 6 5 6 - -
~ov. 8, 192Q-Mar. 2, 1921 .. 15 0 12 0 - - - - - - 7 6 6 0 - -
Mar. 3, 1921-June 29, 1921. 20 0 16 0 - - - - - - 10 0 8 0 - -
J.rune 30, 1921-~ov. 9, 1921. 15 0 12 0 - - - - - - 7 6 6 0 - -

ov. 10, 1921-Aug. 13, 1924 15 0 12 0 - - - - - - 7 6 6 0 5 1 
Aug. 14, 1924-Apr. 18, 1928 18 0 15 0 - - - - - - 7 6 6 0 5 2 

Age 21-64 Age 20 Age 19 Age 18 Age 20 Age 19 Age 18 

Apr. 19,1928-July4,1928b. 17 0 15 0 17 0 17 0 17 0 15 0 15 0 15 0 6 0 5 0 7 2 
July 5, 1928-Mar. 12, 1930. 17 0 15 0 14 0 12 0 10 0 12 0 10 0 8 0 6 0 5 0 7 2 

Age17 Age 16 
s. d. s. d. 

Age17 Age16 
s. d. s. d. 

Mar. 13, 1930-Gct. 7, 1931. 17 0 15 0 14 0 14 0 14 0 12 0 12 0 12 0 9 0 6 0 7 6 5 0 9 2 
Oct. 8, 1931-june 30, 1934 .. 15 3 13 6 12 6 12 6 12 6 10 9 10 9 10 9 8 0 5 6 6 9 4 6 8 2 
July 1, 1934-0ct. 30, 1935 .. 17 0 15 0 14 0 14 0 14 0 12 0 12 0 12 0 9 0 6 0 7 6 5 0 9 2 
Oct.31, 1935-Mar.30, 1938 17 0 15 0 14 0 14 0 14 0 12 0 12 0 12 0 9 0 6 0 7 6 5 0 9 3 
Since Mar. 31, 1938• ...... 17 0 15 0 14 0 14 0 14 0 12 0 12 0 12 0 9 0 6 0 7 6 5 0 10 3 

AGRICULTURAL SYSTEM 

Oct. 29, 1936-Mar. 30, 1938 14 0 12 6 10 6110 6 10 6 9 6 9 6 9 6 6 0 4 0 5 0 3 6 7 3 
Mar.31,1938-Mar.29, 1939 14 0 12 6 12 0112 0 12 0 9 6 9 6 9 6 6 0 4 0 5 0 3 6 7 3 
Since Mar. 30, 1939" ...... 15 0 13 0 13 01 13 0 13 0 10 0 10 0 10 0 7 6 5 0 6 0 4 0 9 3 

; i~: fJ"'~!~~~~~~~~"'i!':{,!:;.;'~~~ ~~~i,a;:'~i~~d~~~~e~~!:Wv~P::-.l:grii 19, 1928, for the first time distinguished young men and women from boys and 
girls. The special rates for young men and women, however, came into effect on JulyS, 1928, and prior to that date they continued to receive benefit at the 
same rate as adults. 

• From April 11, 1940, benefits under the general scheme for the first two dependent children were increased by 1s.; effective August I, 1940 benefits were 
increased 3s. for men and women and 2s. for young men and women. In the agricultural system, an increase of 3s6 for men and 2s. for women and young men 
and women was adopted. 



APPENDIX VII. THE NET ADDITIONAL CosTs OF ExPANDING 

THE INSURANCE SYSTEM 

FINANCIAL EFFECTS OF THE CHANGES IN THE CONTRIBUTORY 

REQUIREMENT AND THE DURATION OF BENEFITS 

During the period of uncovenanted benefits (l\Iarch 3, 1921 to 
July 31, 1924) the effect of relaxing the contributory requirement 
and extending the maximum benefit duration was to some extent 
offset by the increase in contribution rates provided by the Unem
ployment Insurance (No.2) Act of 1921. It has indeed been asserted 
by officials of the Ministry of Labour that because of the increased 
contributions uncovenanted benefits were not the cause of the debt 
of the Unemployment Fund, since by August 1924 the debt had 
fallen to about £4 millions "and would very soon have disappeared." 5

" 

But to look only at the state of the debt is to disregard the fact that 
in the absence of uncovenanted benefits the Fund might have shown 
a surplus. An examination of the finances of the scheme during the 
period supports this latter probability. 

Of the total of £128,304,000 paid out both in covenanted and 
uncovenanted benefits (including dependents' allowances) between 
November 8, 1920 and June 30, 1923, the amount paid as uncove
nanted benefits might "safely be put at more than one-half of the 
total.'' 55 Thus the cost of this type of benefit was approximately. 
£64,152,000 until July 1923. The annual additional sum attributable 
to the higher rates of contributions after July 4, 1921,~6 may be 
estimated at £36,029,000 for the two-year period.57 Hence some 
£28,123,000 of the cost of uncovenanted benefits during this period 
was not provided for out of increased contributions. 

From July 1923 to August 1924, for the final period during which 
uncovenanted benefits Were paid, the total benefit disbursement was 
approximately £40,000,000.58 Assuming that at least half of this sum 
continued to represent the cost of uncovenanted benefits, it would 
appear that the presumed £18,000,000 annual increment attributable 
to the contribution increase of July 1921 did, for this final period 
and this period only, roughly meet the cost of these benefits . 

.. Testimony of the Accountant G~neral to the Ministry of Labour before the Royal Com· 
mission in 1931. (Mi,. .. t., uf EvideJJce, p. 194) 

16 Ministry of Labour, R'p<Wt IHl NotioMI UJJemp/()ymeJJt IJJsvro.nctt to Jvly 1923, pp. 11-12. 
10 Excluding the increase in November 1921 which was imposed to finance the new 

Mr,endents' benefits. 
1 Estimattd by multiplying the estimattd numbers of 7,083,700 male and 2 727 !146 female 

comributors by the respective total contribution increase of Sl<\. and Shd.' per week. 
Tbts ~~ probably an over-estimate since a certain proportion of the contributors wet"e boys 
and gtrls wbo were cb.arged half the adult rates. The total contribution inoome (i.Dcluding 
tbe rovernment's sb.are) during_ the period amo!'nted to £90,832,800. (Ibid., p. 90) 

'"A. H. Reed~. Tlce Acttw.N41 Aspect of Utoemp/()yment l...n.I'IUICe: Britislt Esperitru=e 
(Pt'nnsylvania State College Studies, \'ol. 1, No. 1, 1936), p. 17. 
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It is, unfortunately, not possible to estimate the expenditure at
tributable to relaxations of the conditions under which covenanted 
benefits could be drawn during the period 1921 to August 1924.59 

In August 1924 the contributory requirement was altered so as 
to require 30 contributions in 2 years before ordinary benefits could 
be obtained, but at the same time it was provided that the Minister 
of Labour could waive this requirement when he saw fit, and that 
extended benefits could be made available to persons who had ex
hausted their ordinary benefits or did not have sufficient contributions 
to qualify. The cost of the waiver was estimated by the Government 
Actuary at £10,000,000 a year on the basis of a Live Register of 
1,000,000.60 Since the average Live Register in the 45 months from 
July 1924 through March 1928 was about 1,250,000,6

l it would appear 
that the total cost of the waiver up to April 1928 was about 
£38,437,000.62 

From April 1928 transitional benefits were payable to applicants 
who failed to meet the normal contributory requirement, while per
sons who could show 30 contributions in the past 2 years could claim 
standard benefit up to 7 4 weeks. No estimate of the cost of transi
tional benefits prior to April 1929 can be made as the necessary 
statistics concerning numbe~s of claimants are lacking. But from 
April 1929 to April 1930, it is known that the Treasury paid about 
half the cost of transitional benefits (including administrative ex
penses) and that the Treasury payment for that year amounted to 
£3,985,000.63 Thereafter transitional benefits ceased to be chargeable 
against the Unemployment Fund. 

Only a rough estimate of the costs of paying insurance benefits 
beyond 156 days can be made. In June 1931, the Royal Commission 
estimated that the annual cost of benefits paid in excess of 156 days 
was roughly £9,100,000.64 Allowing for the changing volume of 
unemployment, the cost of unlimited benefits at this rate would be 
approximately £22,000,000 during the period April 1928 to Sep
tember 1931. 

&O According to an investigation conducted in 1923, 67.3 per cent of a sample of 10,000 
(out of about 1,200,000) benefit claimants bad drawn more benefits than they would have 
been entitled to if tbe 1-to·6 rule had not been relaxed; what proportion of these drew 
covenanted benefits, however, is not known. (Ministry of Labour, Repr>rt on an lnvestiga· 
tiqn into t/uo Perso11al Circumsta11ces and lt~tiustrial Histr>ry of 10,000 Claima11ts to Unemploy· 
me"t BeN/its, Nw. 5 t11 10, 1923, p. 43) 

.., Ministry of Labour, Ut~employment lnst~ra11ce (No. 2) Bill, 1924: Repr>rt by the Go:•· 
nnment Actuaty on the Financial Pro'tli.rions of the Bill, April 4, 1924 (Cmd. 2109, 1924), 
p. 6. See also Unemplqyment Insurance Bill, 1925: Repr>rt by the Government Actuary on 
the Fina;11cial Provisiotts 11/ the Bill, July 2, 1925 (Cmd. 2451, 1925), p. 3. 

11 Minutes of E'tlidence, pp. 159-60. With a Live Register of 1,250,000, an annual cost of 
£10,250,000 has been assumed . 

.. Tbis estimate is probably conservative. During the period July 1924 through March 
1928, total expenditures for benefit payments were almost £163,400,000 (Tweflly.Seco!ld 
Abstract of Labo..r Statistics, pp. 68-9). The sample investigations of 1924 and 1927 
showed respectively that 47.4 per cent and 43.2 per cent of authorized benefit claimants were 
drawinl{ extended benefits. (~linistry of Labour, Reporl on an Im•estigation into the Per· 
sonal Cirn~mstances and Industrial History of ••. Claimants 111 l:n,.,.plqyment Betle/it, 
.\'01.•. 24 11129, 1924 (1925), pp. 78-79; April 4 to 9, 1927 (1928), p. 28) 

"'.Mint<tes of E<;dence, p. 147. 
"This assumed a Live Register of 2,500,000 (First Reporl, p. 47), whereas the average 

register was 1.28 millions in 1928·29, 1.28 millions in 1929-30, 2.25 millions in 1930-31 and 
2.71 millions in 1931·32. 
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FINANCIAL EFFECTS OF THE RELAXATIONS OF 1930 

From 1930 onwards the number of persons to whom the Unem
ployment Fund was liable to pay benefits was increased as a result 
of the changed criterion of involuntary unemployment (and in par
ticular the abolition of the genuinely-seeking-work clause). The 
financial effect of this change cannot be exactly measured, but on the 
basis of the evidence of the Accountant General to the Ministry of 
Labour before the 1932 Royal Commission, it may be estimated that 
in the 18-month period between .March 1930 and the fall of 1931, 
the cost to the Fund was approximately £5 million.85 

FINANCIAL EFFECTs oF THE CHANGEs IN BENEFIT ScHEDULES AND 
CoNTRIBUTION RATEs 

The increase in benefits for three months in the spring of 1921 
was accompanied by no change in contributions, but this was rectified 
in July 1921, when the benefits were reduced to their old level and 
contributions were raised. Contribution rates were again raised at 
the end of 1921 to finance the new benefits provided for dependents, 
but the relation between income and expenditure was once more dis
turbed in August 1924 by an increase in the rate of ordinary benefit, 
and in January 1926 (under the 1925 Act) by the reduction of the 
contributions by workers and employers in order to offset in part 
the additional tax on them necessitated by the new old-age insurance 
scheme. The difference was to have been provided by an increased 
contribution from the Treasury, but pressure for public economy 
led to the passage of an act in April 1926 which, instead, reduced the 
Treasury contribution. In 1928, although the single adult benefit 
rates were reduced by one shilling, the adult dependent's allowance 
was increased by two shillings, while contributions for juveniles 
between the ages of 18 and 20 were reduced. There was a slight rise 
in the Treasury contribution from April 1929, which was soon more 
than offset by the increase in adult dependents' and juveniles' benefits 
in March 1930.66 

Unfortunately, no exact figures for the cost of these changes over 
the whole period are available, but it has been estimated by the 
Accountant General to the :Ministry of Labour that the net cost of 
the changes in contributions and benefits caused by the Acts of 1925 
and 1926 was £15,370,000 up to June 1, 1929, and that the increased 

• The Accountant General estimated that the 1930 relaxations involved an annual increase 
in benefit payments of £8.75 millions on the assumption of a Live Register of 2.3 millions. 
(Aftft~tn vf E~.W'"u· V· 147) Actually, however, the average registration was 2.25 millions 
in 1~30-31 and 2;7 milhons in 1931-32, giv!n' for. the 1!\-month period endin' October 1931, 
a total cost of £13.72 nulhons ( £8.56 m•lhons m 1930·31 and £5.16 mtlhons in the half 

l•~ar 1931-Jl). By no means all of this £13.72 millions would have been chargeable on tbe 
nemployment Fund, however, for the greatet" part of these additional claimants. especially 

during 1931, would have been recipients of transitional benefits and hence 1inaDced by 
the Treasury. Thus. 1f it is assumed that the Fund bore one-third of the cost or a little 
un.ler £5,000,000, the financial effect of this particular change will, if anythi.:C, be over• 
<Si1mat.d. 

"' i{uyal Commission on 'Cnemploymtmt Insurance, First Rr~tort. p. 23. 
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rates of benefit of 1930 added an annual sum of £4,250,000 (on the 
assumption of a Live Register of 2,300,000) .67 From April 1930 to 
September 1931, therefore, with an average Live Register of 2,339,-
000, the 1930 increase of benefits accounted for £6,483,000 of the 
total deficit. Thus, merely from 1925 onwards, these increases in 
benefits, unaccompanied by appropriate increases in contributions, 
added some £21,853,000 (i.e., £15.37 million between 1925 and June 
1929, plus £6.483 million from April 1930 to September 1931) to 
the deficit by the end of 1931. In so far as these increases in benefit 
rates were rendered imperative by the attempt to use the insurance 
system to provide for long-period unemployment, it can be said that 
this share of the debt was directly attributable to the policy of ex
panding the insurance system. 

EsTIMATED ToTAL CosTs oF ExTENSIONS oF INSURANCE 

The total amount by which these various extensions of the insur
ance system increased expenditure chargeable against the Unemploy
ment Fund is set out in Table 5, Chapter IV. At first sight the total 
cost of 1119,398,000 appears excessive, especially in view of the fact 
that by December 1931 the net debt of the Fund amounted to only 
£110,320,000. But, as pointed out above, this merely indicates that, 
had the insurance system been confined to the payment of covenanted 
or standard benefits, it would have shown a surplus in the period 
1920 to 1931. After 1933, when stricter insurance conditions were 
again in effect, a surplus did indeed materialize. By December 31, 
1937 the funded debt had been reduced from £115,000,000 to £103,-
122,000 by payments out of current income,68 while the now separate 
general account of the Unemployment Fund showed a balance of 
£60,379,006.69 Finally, in making the individual estimates, the most 
conservative assumptions were made, while because of the absence 
of data the cost of some of the expanded insurance benefits (e.g., 
transitional benefits from 1928 to 1929) are not included in the total 
figure. It does not seem likely, therefore, that the estimated total 
cost of expanding the insurance system, namely £119,398,000, is 
excessive. 

011 These estimates take no account of the effect of the increase in benefits, brought about 
by the Act of 1930, or the cost of transitional benefits. (Minutes of Evidence, p. 147) 

""A oorrowing limit of £115,000,000 was set by the (No. 2) Act of 1931. By the Order 
in Council of October 1, 1931, the Treasury was to meet any deficit once this borrowin~ 
limit was reached. This occurred early in 1932 and the Treasury made good deficits of 
£444,517 and £6,363

1
377 in the financial years ending March 31, 1932 and March 31, 

1933 respectively. Until June 30, 1934 any surplus in the Unemployment Fund was to be 
used for repayment of the debt. Under the 1934 Act the accumulated debt was funded and 
the insurance system was obligated to pay the Debt Commissioners £5 million annually, a 
sum that included both interest and sinking fund. . 

oo UISC, Financial Reporl 1937, p. 46. It is true that from October 1931 higher rates of 
contribution prevailed, but tbese were again ~educed in July 1936 on recommendatiOn of 
the Statutory Committee, as a method of reducmg the surplus. On the other band, the ben.e· 
fit rates prevailing in 1931 which were reduced in October of that year, were restored m 
July 1934 and an increase' of one shilling weekly was given to children in October 1935. 
The waiting period was reduced to three days in 1937. Moreover, after 1934 extra days of 
benefit beyond the usual 156 were given to persons with a long record of steady employment. 
Finally, during four of the five years in which this surplus was accumulated, unemployment 
was exceptionally heavy. 



·APPENDIX VIII. TABLE XII. TRAINING AND INSTRUCTION PROGRAMS OF THE NATIONAL GOVERNMENT 

~ t~mA 1929 I 19.l0 I 19.n 1932 1933 1934 19.15 I 19J6 1937 I 19.18 

Government Training Centers (Training Courses for Men) 

Centers at end of year .............. 11 tO 9 9 3.1~ I 9 9 11 14 16 
Places ............................ 3,300 3,770 3,650 3,280 3,560 4,245 6,255 5,003 8,739 
Persons admitted during year ........ 6,560 8,608 7,979 5,236 5,25<1 6,970 10,168 14,250 16,092 11,579 
Persons completing course ........... 4,768 6,204 7,170 4,843 4,432 5,087 7,205 10,693 10,761 9,175 
Persons entering employment ........ 4,429 5,160 5,290 3,440 3,728 4,819 7,059 10,398 10,424 8,315 
Premature terminations ............. 792 1,611 1,709 1,047 844 1,134 1,663 3,083 3,939 3,550 

Training Courses for Women• 

Centers at end of year .............. 39 38 37 33 32 32 37 I 39 37 38 
Persons completing course ........... 3,800 3,906 5,640 5,133 4,682 4,o78 4,050 3,286 3,407 3,775 
Persona entering employment ........ 3,435 3,963 4,437 4,178 3,940 3,403 3,313 3,275 2,789 1,926 
Premature terminations ............. 489 480 564 653 566 498 523 517 454 540 
Individual vocational training grants 0 216 165 21 72 79 99 169 156 222 

c.. 
Instructional Centers ...., 

c.. 

Centers at end of yearb ............. 5 10 
1,1o81 

11 12 15 17 15 241 25 Placesb ........................... 1,200 1,880 2,200 2,420 3,300 3,995 4,420 4,535 4,535 
Persons admitted during year• ....... 3,518 9,886 7,652 6,654 10,545 16,248 18,077 20,872 20,588 23,772 
Persons entering employment ........ 1,608 6,530 5,667 2,815 1,406 2,475 3,105 3,896 3,053 2,415 
Persons transferred to other programs 117 188 67 50 165 127 14 416 421 622 
Premature terminations ............. 1,029 2,487 1,724 736 855 1,280 2,609 3,959 5,2851 7,571 
Persons completing course, not placed 29 597 392 1,748 8,064 12,205 12,214 13,013 11,486 13,607 

Junior Instruction Centers 

Centers at end of year .............. 

87 111< 163 { 140 121 111 I 188 187d 156 157 
Classes at end of year .............. 30 17 13 17 22d 31 37 
Persons attending during year ....... 60,750 88,300 143,900 136,700 101,600 113,500 169,000 191,000 20,013• 23,732• 
Highest daily average attendance .... 7,997 16,381 22,914 21,077 20,781 19,075 30,248 37,726 27,449 29,039 
Evening classes: 

s.5oo 1 Persons attending during year ..... - 2,186 12,4oo I 8,800 9,000 7,200 
Highest monthly average ......... - 820 3,754 4,834 3,432 2,436' 3,409 2,914 
• Adulta and juvenilea. b Not Including summer camps. • Including summer camps. 4 January 1937. • Overall average daUy attendance. 

So•rus: Compiled from annual reports of the Ministry of L bour, 1929-1938. 



INDEX 

NotE: Because of the frequency with which lengthy names of administrative 
bodies and types of payments appear in the index, the following system of 
abbreviations is used: E & W, England and Wales; TP, transitional payments; 
U A, unemployment assistance; U AB, Unemployment Assistance Board; Ul, 
unemployment insurance; UISC, Unemployment Insurance Statutory Committee. 

ADDITIONAL CONDITIONS: administra
tion, 96-98; disqualification because 
of, 5n, 43-44, 105n; expanded in
surance, 40, 41, 43, 98, 105; test of 
involuntary character of unemploy
ment, 41, 43n, 92-93, 242; see also 
Statutory requirements 

Administration: centralization, 10, 
226, 233, 297, 307-09, 320-23, 325-
26; coordination, local level, 324; 
coordination, national and local au
thorities, 99-113, 117, 138-47, 185-
92, 194-96, 200-02, 234, 235-37, 320-
23 ; coordination, national level, 322-
23; cost of, 361, 363-64, 366, 367; 
expanded insurance, 69n, 92-93, 96-
110; jurisdictional disputes, xviii
xix, 181-85; means test, 9, 96-98, 
128, 141, 226; overlapping, xviii, 
xix, 99-110, 185-202; PA, 19-23, 
31-32, 67n, 181-85; size of local unit, 
322, 335n; training programs, 74-
83, 263-64, 266, 272, 274, 275; TP, 
9, 111-13, 117, 130-31, 138-47; 
UA, 10, 208-15, 221, 226, 233-34, 
314, 320-23; UAB, 156n, 208-14, 
233-34, 244; UI, xiv, 69n, 184-85, 
361 ; use of voluntary advisory com
mittees, 324-26 

Advisory Committee on Nutrition, 253 
Age qualifications: transitional bene

fits, 41, 43n: TP.112, 114; UA, 154, 
171n, 172-73, 182n; UI, 4, 150 

Agricultural Rates Acts ( 1896 to 
1923), 29; see also Derating scheme 

Agricultural Utilization Act (1931), 
265; see also Land settlement 

Agricultural workers: benefit rates, 
260, 368; covered, 149-50; excluded, 
8, 14, 114; UISC recommendations, 
301-02 

Allotment schemes, see Land settle
ment 

Anomalies Regulations (1931), 114, 
liS; set also Married wo
men; Part-time workers: Seasonal 
workers 

Appeals : poor relief, Scotland, 34; 
surcharges E & W, 22n; TP, 123; 
UA, 154-55, 193n, 212n; Ul, 96n, 
98; see also Appeals tribunals; 
Courts of referees 

Appeals tribunals : attitude of unem
ployed toward, 326; cases referred 
to, 155, 171n, 181n, 182-83, 193-94, 
212n, 247n, 265, 322; coordination 
among, 211 ; decisions on scope, 
171n, 182-83, 193-94, 212n, 322; de
cisions supporting U AB, 212n; 
functions of, 324-25 ; independence 
of, 211 ; number of, 209 ; personnel 
of, 154, 183, 193, 209-10; relations 
with UAB, 154-55, 183, 210-11; see 
alsa UAB 

Assistance Board, see U AB 
Association of Municipal Corpora

tions, 54n, 20Sn, 206n, 234n, 235n 

BAKKE, E. WIGHT, 72n, 74n, 262n, 
29ln, 315n, 326n 

Benefits: adequacy, xvii, xix, 67, 98, 
121-22, 252-53; cost of, 56, 70, 121, 
159, 361, 369-72; maximum, 303, 
304; new entrants, 37, 38: num
bers receiving, 52-53, 115, 157, 347; 
rates, 6, 64-68, 111, 118-19, 150-51, 
161, 257, 368; rates compared with 
expanded insurance, 41, compared 
to PA, 67-68, 89, 90, 106n, 107, 129, 
236, 252-53, compared to TP, 112, 
compared to wages, xv, xvi, 72, 
255-59; ratio rule, 6, 36, 37, 38, 45 ; 
real value of, 65, 66-67; related to 
wages, 259-60; rights, xiii-xiv, 
xvi, 48, 81, 89, 121, 315, 316; see 
also Dependents ; Duration; Ex
tended benefits; Supplementation; 
Transitional benefits; Uncovenanted 
benefits; Unemployment insurance 

375 

Beveridge, Sir William, 3n, 73n, 87n, 
151n, 24n, 259-60, 29ln, 306, 340n, 
345n 

Blanesburgh Committee, 49, 67n, 69n, 
92n, 103, 234n 
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Block grants, 11, 29, 34, 60n, 61-62, 
120-21, 156; see also Derating 
scheme 

Bowley, A. L., 73n, 245 
British Medical Association, 253 
Burns, Eveline M., xvi, lOOn · 

CAPITAL CONSTRUCTION, see Industry, 
revival of 

Categorization: effect on local au
thorities, 327-28; evaluation of, 202~ 
07, 327-28; expanded insurance and, 
89, 312-13; justifications for, 89-90, 
180-81 ; limitations of, 88-99, 126, 
167-69, 170-76, 191, 234; nature and 
extent of, 89-99, 125-26; political 
repercussions of, 297, 307-09; TP 
and, 125-26, 138-47, 167, 313-14 

Centralization, 10, 145-47, 226, 320-
33 ; devices to offset, 233, 325-
26; political repercussions of, 297, 
307-09 

Churchill, Winston S., 64n 
Civil rights: poor relief E & W, 25, 

Scotland, 33; TP, 124 
Civil service, 208, 309, 324 
Clay, Henry, 57n 
Cohen, Wilbur J., 149n · 
Commissioners for the Special Areas, 

see Special Areas Commissioners 
Committee on Economic Information 

of the Economic Advisory Council, 
164 

Committee on Local Expenditure (E 
& W) of 1932, 136, 145n, 234n 

Committee on National Expenditures, 
71, 89 

Compensatory payments, see Local 
authorities 

Conservative Party, 87, 296 
Contributions: average number of, 

91n; rates, 6, 70, 161, 369; see also 
Contributory requirements; Ratio 
rule; Unemployment Fund 

Contributory requirements: categori
zation based on, 90-95, 125-26; cost 
of relaxations, 40-44, 70; disquali
fications because of, 44, 95 ; ex
tended benefits, 39, 40; function of, 
4 ; new entrants, 37-40; standard 
benefits, 35-40, 111 ; transitional 
benefits, 41, 43n, 47n, 91n; TP, 10, 
111, 112, 114, 125-26; uncovenanted 
benefits, 40, 44 ; waiver of, 38-39 ; 
see also Ratio rule 

Costs, see individual item under sepa
rate heads 

County borough, 19n 

Courts of referees : attitude of un
employed toward, 326 ; cases re
ferred to, 46, 98, 184-85, 193-94; 
functions of, 324-25; means test, 
98; number of, 98; personnel of, 
193; scope decisions, 54n, 193-94, 
322; see also Umpire; Unemploy
ment insurance 

Covenanted benefits : contributory re
quirements, 38; disqualifications, 
36; duration of, 35, 36, 37, 38, 46; 
effective period of, 38, 47; new en
trants, 37, 38; ratio rule, 44n, 45n 

Coverage: agriculture, 4, 149-50; TP, 
9, 112, 114; UA, 10-11, 153-54, 167, 
170-71, 182-84, 242; Ul, xiv, 4, 8, 
35, 37-45, 64, 65, 111-12, 115, 150, 
170, 172, 303, 304; see also Exclu
sions 

Covered employment, see Insurable 
employment 

DAVISON, SIR RoNALD C., 74n, 75n, 
SOn, 87n, 105n, 291n 

Department of Health for Scotland, 
30-33, 276n 

Dependents: health insurance, 191; 
PA, 25, 30n, 356, 358, 360; TP, 
129n; UA, 198, 255; UI, 6, 65-66, 
151, 161n, 197n, 198, 255, 256, 368, 
369n 

Depressed areas : derating scheme, 
61-62; geographical location of, 
268n; grants-in-aid to, 55n, 118, 120, 
121, 159; measures for, 16, 17, 57-
62, 117, 270-71, 274; P A in, 56-57, 
lOSn, 108n, 117-18, 269-70; public 
works in, 12n, 59, 88; taxation in, 
57, 63-64, 117n, 118; training pro
grams in, 76, 78, 133, 135, 195-96, 
270-71, 274; transference of labor 
from, 267-70; unemployment con
centrated in, 56-57, 58n, 64, 268-70; 
see also Land settlement; Ministry 
of Labour; Special areas 

Derating scheme : cost of E & W, 
120-21; purpose of, 29, 34, 60, 61-62 

Destitution: definition E & W, 23, 
145; determination of, 27, 124, 129-
30; Scotland, 33; see also Means 
Test; Resources of applicants 

Determination of Needs Act (1941), 
227n, 252n 

Development (Loan Guarantees and 
Grants) Act (1929), 16, 88, 89 

Disqualifications: effect of tempo
rary, 104-05, 199-200; labor dis
putes, 5, 30n, 48n, 154n; TP, 112, 



INDEX 377 

114; UA, 10, 154n, 155, 167, 170-
76; UI, 5, 36, 39, 42n, 43-44, 48n, 
49, 50, 95, lOSn, 199; see also Con
tributory requirements ; . Statutory 
requirements 

Domestic service: excluded, 4, 8; in
surable, 150n, 302n; migration to 
Dominions, 14; training programs, 
78; see also Exclusions 

Duration: additional days, 5, 150, 161, 
370; additional weeks, 103; aver
age number of benefit days, 91n; 
decisions of Courts of referees, 
46; disqualifications, 48n ; expanded 
benefits, 5, 40, 41, 42, 47, 48, 103; 
function of limit to, xvi; TP, 10, 
114n; UA, 10, 155, 167; UI, xv, 
5, 35, 36, 37, 38, 46-47, 66, 103, 111, 
119-20, 150, 161, 315; sec also Ratio 
rule 

EADY, Sra WILFRED, 233 
Eligibility, see Additional conditions ; 

Age qualifications; Anomalies Reg
ulations ; Contributory requirements ; 
Coverage; Insurable employment; 
Statutory requirements 

Empire Settlement Act (1922), 14 
Employment exchanges : functions of, 

3, SOn, 96-98, 122, 191-92; place
ment service, 12, 16, 194-96, 266; 
registration procedures, 339; see also 
Ministry of Labour 

Exclusions: TP, 9, 114, 115; UA, 
11, 168, 170-76, 314; UI, 4, 8, 14, 
38, 42n, 114, 115, 150n, 170, 172, 
303, 304, 315; see also Coverage 

Expanded insurance: additional con
ditions, 40, 41, 43-44, 105; bene
ficiaries, 52-53, 96-98, 1024.16, 347; 
industrial quality, 94-95, 312; real 
value of, 65-67; categorization and, 
88-99, 167, 312-13; cost of, 56, 70, 
369-72; coverage, 8, 37-45; de
pressed areas, 57-62 ; effect on P A 
authorities, 52-64, 96-110, 311-12; 
effect on unemployed, 72-73; effect 
on Unemployment Fund, 70; effect 
011 UI, 52, 64-72; emergency phi
losophy of, 62-63, 311-12; evalua
tion of, 8, 55, 57-64, 311-13; exclu
sions, 8, 38, 42n; financing of, 41, 
68; means test, 42, 89, 96-98; Minis
ter's discretion, 41-42; standard of 
living, 72-73, 98; training programs, 
74, 77, 81; su also Administration; 
I?uration; Statutory requirements; 
~upplementatton 

Expenditures, see costs under sepa
rate heads 

Export Credits Guarantee Scheme, 
see Industry, revival of 

Ex-service men, 37n, 39, 75 
Extended benefits : additional condi

tions, 40, 43-44 ; contributory re
quirements, 39, 40; cost of, 56, 70, 
370; disqualified claimants, 39, 43-
44; duration, 5, 47, 48, 103; effect 
on P A authorities, 53; effective 
period of, 47 ; exclusions, 42n ; 
financing of, 41 ; gaps, 42; means 
test, 42, 89, 96-98; Minister's dis
cretion, 98n; rates, 41; ratio rule, 
44; rights to, 41n; see also Ex
panded insurance 

FINANCE Acr: (1937), 17n, 286n 
Financing, see individual programs ; 

Local authorities ; National govern
ment; Unemployment Fund; UA 
Fund 

Ford, Percy, 27n, 73n, 188n, 207n, 
226, 232n, 245, 262n, 332n 

GAP PERIODS, see Extended and Un
covenanted benefits 

Garden plots, see Land settlement 
Genuinely seeking work, see Royal 

Commission on UI; Statutory re
quirements 

Geographical transference of labor, 
266-70, 280-90, 331 ; see also De
pressed areas; Special areas 

George, R. F., 253-55 
Goshen Committee, 30 
Government Training Centers: area 

of recruitment, 76, 195-96, 270-71; 
limitations of, 74-77, 81, 134, 271-
72; trainees, 75, 76, 270-71, 373 ; 
see also Depressed areas; Training 
programs 

Guardians, boards of, 19, 20; see also 
Public assistance 

HA WT'IlEY, R. G., 87n 
Health insurance, 189-91, 25ln, 328 
Henderson, H. D., 87n 
Hicks, Ursula, 62n, 64n, 87n, 234n, 

262n 
High rent areas, see VA allowances 
Hill, A. C. C., lSn, 16n 
Hilton, John, 32ln 
Hohman, Helen F., 26n, 72n, 107n, 

261n, 29ln, 333n 
Horticultural and forestry workers, 

set Agricultural workers 
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Household: UA unit of assessment, 
226-29; 239-52; composition of, 214-
15, 216n, 226, 227, 240n, 245; deter
mination of, 27, 182n, 214-15; re
sources of, 141-43, 191, 243-44; see 
also P A; Resources of applicants ; 
UA;UAB· 

Household removal scheme, 133-34, 
267 

IMPERIAL EcoNOMIC CoNFERENCEs, 14 
Individual Vocational . Training 

Scheme, 78; see also Training pro
gTams 

Industrial quality of unemploved, 94-
95, 126, 177-79, 189-90, 292, 313; 
categorization based on, 91-95; ef
fect of unemployment on, 263 

Industrial Transference Board, 14, 75 
Industry, revival of: cost of. 15-17, 

287; Development (Loan Guaran
tees and Grants) Act 1929, 16; Ex
port Credits Guarantee Scheme, 15-
16 ; Finance Act ( 1937), 17n, 286n ; 
measures for, 15, 16, 284-90; Minis
try of Labour, 286n; Nuffield Trust, 
286, 287; significance of, 328-29; 
special areas, 16-17, 285-90; Trade 
Facilities Acts, 15; trading estates, 
287 ; see also Depressed areas ; 
Special areas 

Institutional relief: E & W, 25; 
Scotland, 33n, 366; see also PA 

Instructional centers, 74, 76-77, 134-
35, 196, 273; limitations of, 74, 76-
77, 189n, 203; trainees, 76-77, 373; 
see also Training programs 

Insurable employment: categorization 
based on, 170-71; new entrants, 35, 
37-40; TP, 112, 114; UA, 170-71, 
182-84, 193n, 242; UISC policy, 
301-02; see also Eligibility 

Insurance year, see UI 
Insured workers: attitude toward 

P A, 89, 105-06; compulsory atten
dance at training courses, 81-82 ; 
contributions, 6 ; definition of for 
PA, 110n; gap periods, 42, 47, 103-
04; industrial quality, 91-95, 126, 
177-79; number receiving PA, 351, 
356, 358 ; per cent receiving bene
fits, xvii, 119-20, 157, 347; per cent 
unemployed, 35, 56n, 119, 268, 343; 
see also Supplementation; Training 
programs; Unemployed, long-term, 
short-term; UI 

Inter-departmental Committee on Pub
lic Assistance, 67n 

}EWKES, ]OHN AND SYLVIA, 259n, 
273n, 292n 

Juveniles: benefit rates, 368 · blind
alley occupations among, 259, 292n ; 
local advisory committees' study of 
230n, 259n; training courses, 74, 78~ 
82, 135, 173, 189n, 269-75, 293, 373; 
TP, 114; unemployed among, 80, 
173, 230-31, 339n; UA, lln, 170-71, 
258-59; UI, 42n, 48n, 78-79, 150, 
258-59; see also Special areas· 
Training programs ' 

KEYNES, ]. M., 87n 
Kulp, C. A., 233n, 324n 

LABOR DISPUTES, Sn, 30n, 35, 48n, 154n 
Labor unions, 3, 76, 81, 83, 127, 191n, 

271-72 
Labour Exchanges Act (1909), 3n 
Labour Party, 27, 65, 73, 81, 83, 88, 

122, 123, 234, 23Sn, 240-41, 296, 
329-30 

Land settlement: allotments, 137n, 
281-82; depressed areas, 16; group 
holdings, 280-81 ; Land Settlement 
Associations, 265, 325 ; small hold
ings, 265, 278-80; suitability for un
employed, 278, 280; see also Special 
areas 

Lay administration, see Appeals tri
bunals; Courts of referees ; Local 
advisory committees; Local employ
ment committees 

Liberal Party, 87 
Local advisory committees: functions 

of, 185, 188, 213-14, 229-31, 233-34, 
325; number of, 212; personnel of, 
212-13; problems referred to, 213-
14, 220-21, 229-30, 259n, 292; recom
mendations, 218-20, 228, 229n, 231, 
294n, 295n; see also UAB 

Local authorities : Anomalies Regu
lations (1931), 114, 115-16; block 
grants, 29, 34, 61-62, 120-21, 156; 
central supervision, 19, 21-23, 26-
28, 30, 83, 85n, 145-47, 326-27; com
pensatory payments, 121, 156, 158, 
159; effect of categorization on, 
327-28; effect of expanded insur
ance on, 52-64, 96-98, 311-12; ex
penditures on account of unemploy
ment, 54-56, 116-17, 121, 159, 367; 
financial condition of, 23n, 30, 34, 
55, 57-62, 64, 111-12, 116-18, 158, 
311-12, 326-27; poor law functions, 
19-21, 24, 31, 145, 186-91, 234-35; 
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public works, 12, 55, 59, 116; road
building, 13, 55-56, 87n, 116, 121; 
TP, 9-10, 27-28, 111, 112-18, 123-25, 
130-32, 138-47, 313-14; unemployed 
assisted by, 53, 109, 115, 157, 190, 
360; UA, 11, 156, 158, 184, 185-91, 
226, 231-32, 319; variations in re
lief loads, 57, 58-59, 61-62, 63, 117-
18; see also Administration; De
pressed areas; P A; Training pro
grams 

Local Authorities (Financial Provi
sions) Act (1921), 30, 58 

Local employment committees : and 
expanded insurance, 96-98 ; and P A 
authorities, 100, 101 ; functions of, 
43, 96-98, 325 ; cases referred to, 
38n, 39, 42 ; personnel of, 96n; rota 
committees, 97, 325 

Local Government (Financial Provi
sions) Act (1937), 156n 

Local Government Act (1929): block 
grants, 60; derating scheme, 29, 60, 
62; PA, (E & W), 3n, 19, 24, 85, 
205 

Local Government (Scotland) Act 
(1929): PA, 31, 34 

Local Government Board : destitution 
defined by, 23n; principles of re
lief, 19, 25; work relief first pro
posed, 3 

London County Council, 21, 205n, 
228n, 275-76 

Lubin, Isador, 15n, 16n 

MALISOFF, HARRY, xv, xvi, lOOn 
Married women, 5n, 42n, 115 
Means test: as deterrent to appli

cants, 244; attitudes toward, xiii
xiv, 127, 199, 240-42, 249; ex
panded insurance, 42, 89, 96-98; 
household, 27, 226-29, 239-40, 244-
52; individual, 249-50; PA, 27, 122, 
145; savings effected by, 242-44, 
249-50; sensitivity to political con
trol, 308n; TP, 9, 10, 27-28, 112-13, 
123, 128, 141-43, 145, 313; UA, 10, 
154, 155, 176, 192-99, 214-16, 232, 
238-39, 243; set also Administration 

Migration to Dominions, 14-15 
Millett, John D., 147n, 204n, 225n, 

297n, 299n, 308n, 324n, 330n 
Ministry of Agriculture and Fisheries, 

265, 278 
Ministry of Health: Advisory Com

mittee on Nutrition, 253; local edu
cation authorities, 276n; old age in-

surance, 182n; PA supervision, 19, 
21-23, 26-28, 30, 83, !!5n, 145-47, 326-
27; TP, 113 

Ministry of Labour: appeals tribu
nals, 183; depressed areas, 285n, 
286n, 288 ; expanded insurance, 39-
42, 47, 48, 96-98, 370; measures of 
unemployment, 291n, 339-41; train
ing programs, 74-83, 263-64, 266, 
272, 274, 275; TP, 111, 112, 113, 
145; UA, 155, 156n, 182n, 191-92, 
194-96, 210, 244n, 297-98; Ul, 40n, 
48, 100-01 ; UISC, 155n, 300-04; 
see also Local employment com
mittees; Unemployed 

Morris Committee, 49 

NATIONAL AnvrsoRY CouNciLs FOR 
JuVENILE UNEMPLOYMENT, 275, 325; 
set also Training programs 

National Council of Social Service, 
120, 121, 137, 159, 263-64, 275, 276 

National Debt Commissioners, 152, 
303 

National Economy Act (1931), 72, 
111 

National government: block grants, 
11, 29, 34, 60-62, 120-21, 156; and 
local authorities, 29, 30-32, 34, 236-
37, 326-27; compensatory payments, 
121, 158, 159; expenditures for pub
lic works, 12-13, 55, 59, 87, 159, 284, 
for revival of industry, 15-17, 287, 
for roads, 13, 55, 59, 87n, 121, 159, 
283n, for special areas, 16, 17n, 120, 
121, 159, 265, 276, 286, for training 
programs, 79n, 132-35, 267, 361, for 
transitional benefits, 370, for TP, 9, 
56, 68, 113, 120, 121, 140-41, 314, 
361, for UA, 11, 159, 244, 361, for 
UI, 6, 41, 56, 118, 119, 121, 159, 361 ; 
grants to depressed areas, ll8, 120, 
121, 159; grants to private welfare 
or~ranizations, 121, 136-37, 159, 263-
64; responsibility for unemployed, 
117, 235n, 238-39, 330-31, 332-36; 
unemployed assisted by, 53, 115, 120, 
157, 347; see also Administration; 
Unemployed 

Newcomer, Mabel, 57n, 6ln 
Non-manual workers, 4, 170, 172, 303, 

304 
Normal occupation : disputed cases, 

182-83, 193n; see also Appeals tri· 
bunals ; Insurable employment 

N uffield Trust, 286, 287 
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OccuPATIONAL CLUBs, 137, 276-77 
Old age insurance, 10-11, 154n, 167, 

170, 172, 182n, 251n 
Older workers, 179-80, 269-70, 294 
Outdoor relief, see Public assistance 
Out-of-Work Donation, 7 
Overseas Settlement Committee, 14 
Owen, A. D. K., 248n 

PARLIAMENT: powers over unemploy
ment relief, 329-30; U AB, rela
tionship to, 10, 297-99, 321; UISC, 
relationship to, 300-01, 303-04 

Part-time workers, Sn, 33n, 42n, 68n, 
115 

Physical training, see Training pro
grams 

Pigou, A. C., 87n 
Pilgrim Trust inquiry, 247n, 248n, 

253-55, 263, 269n, 277, 290n, 292, 
294 

Placement service, see Employment 
exchanges 

Poor Law Act (1934), 28 
Poor Law Emergency Provisions 

(Scotland) Act (1921), 30 · 
Poor Law (Scotland) Act (1934), 

30n 
Poor relief, see Public assistance 
Private charity, Hl6n, 232; see also 

National Council of Social Service; 
Occupational clubs 

Public Assistance: and UA, 159, 167, 
181-82, 186-91; and wages, 257-59; 
Anomalies Regulations and, 115-
16; civil rights, 25, 33; conditions 
for receipt of, 26-28, 33, 83, 89, 122 ; 
cost of, 56, 57, 103n, 116-17, 121, 159, 
362-67 ; dependents, 25, 30n, 356, 
358, 360; depressed areas, 55-57, 
105n, 108n, 117-18, 269-70; deter
rent characteristics, 24-25, 33, 232, 
330; effect of expanded insurance 
on, 52-64, 96-110, 311-12; England 
and Wales, 19-30, 55-56, 106, 107, 
116, 128-29, 351, '356, 364, 365; 
family-- responsibility, 27, 246-47, 
330; financing of, xix, 19, 29-30, 
34, 58n, 61-62, 121, 156, 158; house· 
hold defined, 27, 182n; household 
means test, 27, 122, 145; insured 
worker defined, 11 On; penalties, 25, 
33 ; political pressures on, 297, 308; 
public attitude toward, 24, 89, 105-
06, 112, 122; recipients, 25-28, 52-
53, 54n, 55-56, 84, 94-95, 112, 114, 
115-16, 157, 351, 356, 358, 360; Re
lief Regulation Order (1911), 25, 

26, 83 ; Relief Regulation Order 
(1930), 26, 85; resources of appli
cants, 27-28, 33, 125, 144, 191n; 
Scotland, 30-34, 57, 58n, 83, 103n, 
106, 107, 116-17, 125n, 144, 276n, 
358, 366; shortcomings of, 25, 172n, 
246; test work E & W, 25, 26-27, 
83-84, 85, 86; training requirement 
E & W, 26-27; TP, 27-28, 101, 
114-16, 125-26, 141-47; varied stand
ards of, 7, 8-11, 24, 28, S4n, 122, 
232 ; see also Administration ; Lo
cal authorities; Means test; Min
istry of Health; Supplementation 

Public Utility Grants, see Industry, 
revival of 

Public Works: arguments for, 87n, 
231 ; arguments against, 87, 283-84, 
285 ; attitude of political parties, 87, 
88; cost of, 12, 55, 59, 88, 159, 284: 
depressed areas, 12n, 59, 88; De
velopment (Loan Guarantees and 
Grants) Act (1929), 16, 88, 89; ex
tent of, 11-13, 86-89, 133, 266, 283-
84, 294, 296, 328-29; local expendi
tures for, 116; national expenditures 
for, 12-13, 55, 59, 87, 284; Public 
Works Facilities Act (1930), 88n; 
special areas, 16-17, 283-84, 286; 
wages paid on, 12-13, 262n; work
ers employed on, 12, 86-87, 133, 283; 
see also Roadbuilding; Unemploy
ment Grants Committee 

QuALIFYING PERIOD, see Contributory 
requirements 

RATES, see Benefits; Contributions; 
Taxation 

Ratio rule, 6, 36, 37, 38, 44-48 ; see 
also Contributory requirements ; 
Duration 

Relief scales, see Public assistance 
Resources of applicants: expanded in

surance, 97-98; PA, 27-28, 33, 125, 
144, 191n; TP, 27-28, 113, 124-25, 

· 129-32, 141-43; UA, analysis of, 
19ln, 241, 243-44, 247-48, 250; UA, 
composition of, 214, 215, 216n, 227, 
232; UA, income disregarded, 154n, 
243; UA, income exempted, 227, 
228n, 243; UA, national standards 
of assessment, 10, 216, 232; see also 
Means test 

Roadbuilding: costs, 13, 55, 59n, 86, 
87n, 121, 159, 283n; local authori
ties, 13, 55-56, 87n, 116, 121; num
bers employed, 86-87, 133; Road 
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Fund, 60n; type of projects, 13; 
see also Public works 

Rota committees, see Local employ
ment committees 

Royal Commission on Geographical 
Distribution of Industrial Popula
tion, 14n, 57n, 268n, 269n, 287n, 28&t 

Royal Commission on Local Govern
ment in the Tyneside Area, 33Sn 

Royal Commission on the Poor Laws 
(1905-09), 25, 30, 336n 

Royal Commission on Unemployment 
Insurance (1932): benefits and re
lief scales, 68n, 106n, 107n, 236n; 
categorization, 204-05; contribu
tions, 6n, 91n, 92n; dependents' 
benefits, 66n; depressed areas, 57n, 
58n; gap periods, 103; genuinely 
seeking work, SOn, 93n; industrial 
quality, 94n, 95n; local relief, 54n, 
56n, 57n, 58n, 60n, 246n: long-term 
unemployment, 9ln, 94n, 29ln; 
means test, 240n, 24ln, 245, 249n, 
250n; private charity, 106n; public 
attitude toward poor Jaw, 105n; re
sources of applicants, 98n, 102n; 
role of national government, 91n, 
147n, 234n, 235-37; safeguarding 
UI, 65, 69n; standard· of Jiving, 6Sn, 
67n; supplementation, 54n, 104n, 
107n, 108n, 128; taxation, 57n; test 
work, 86n; training programs, 74n, 
76n, 77n, 78n, 79, 80, 8ln, 82n, 85 ; 
TP, 124, 125n, 128n, 130n, 132n, 
139n, 143n; UA, 170, 242, 255-56; 
Unemployment Fund, 68n, 69n, 7ln, 
152n, 162n; UI administration, 69n; 
UISC, 153, 300; wages and allow
ances, 255-56, 260n 

SEASONAL WORKERS, 5n, 68n, 115, 
150n, 161n 

Second Appointed Day, see Unem
ployment assistance 

Small holdings scheme, see Land set
tlement 

Society of Friends, 137n, 281-82; see 
also Land settlement 

Special areas: designation of, 286n, 
288; expenditures for, 16, 121, 159, 
276, 286 ; industrial revival in, 285-
90, 328-29; juveniles, 275, 292n; 
older men, 293n; public works in, 
16-17, 283-84, 286; trading estates 
16, 272, 287; training programs, 190: 
201-02, 265-66, 27ln, 274; transfer
ence of labor, 270n, 289-90 ; unem
ployment in, 16, m, 292-93; volun-

tary schemes, 276; welfare program, 
202 ; _young adults, 27ln, 292n; see 
also Depressed areas; Industry, re
vival of; Land settlement 

Special Areas (Amendment) Act 
(1937), 286 

Special Areas Commissioners: ad
ministration, 201; funds for, 120, 
121 ; powers of, 200-02, 283, 286, 
323, 328-29 

Special Areas (Development and Im
provement) Act (1934), 16, 17 

Special Areas Reconstruction (Agree
ment) Act (1936), 286 

Special Areas Reconstruction Asso
ciation, Ltd., 286 

Standard of living: expanded insur
ance, 72-73, 98; expedients for rais
ing, 259-63; large families, 253, 254-
55 ; local advisory committees' study 
of, 219n, 220, 229n; Pilgrim Trust's 
study of, 253-55; provided by un
employment relief, 239, 25ln, 252-
63; UA, 154, 214-16, 219-20, 225n, 
251-55 

Standstill Act (1935), 121, 142, 154n, 
158, 217-19, 228-29, 299; see also 
Unemployment assistance 

Statutory requirements: administra
tion of, 92-93; capable of and avail
able for work, 38, 48-50; disqualifi
cations because of, 44, 48-50; ex
panded insurance, 43n, 96-98; genu
inely seeking work, 38, 44, 48-50, 
54, 70, 91-95, 371; relaxations of, 
48-50; suitable employment, 5, 43n, 
44, 49, 50; TP, 112-113; U A, 154, 
173-74, 193n; see also Additional 
conditions; Contributory require
ments 

Supplementation: definition, 107n; 
expanded insurance, 54n, 97n, 106-
07; per cent receiving, 54n, 108, 109, 
128, 167, 190, 197-99; Royal Com
mission on Ul, 54n, 104n, 107n, 
108n, 128; systems providing, xvii
xx, 7-11, 52-64, f:fJ-67, 89, 90, 99-
111, 114, 127-29, 150, 154, 167, 181, 
185, 190, 197-200, 313; transitional 
benefits, 108; TP, 127-29; UAB 
views, 196-97, 199, 249; UISC 
views, 197; see also Transference 
between systems 

Sykes, Joseph, 61n, 62n 

TAXATION: agricultural property, 29, 
ffi; depressed areas, 57, 63-64, 117n, 
118 ; effect of expanded insurance, 
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62; effect of TP, 117-18; poor re
lief, 29, 34, 64; variations in, 57, 
118; see also Derating scheme 

Test work: authorities requiring, 83-
84; character of, 25-26, 84; num
bers affected, 84, 86; Scotland, 33, 
83, 122; TP recipients, 124; wages 
for, 84; see also Public assistance 

Trade Facilities Acts, see Industry, 
revival of 

Trade unions, see Labor unions 
Trades Union Congress, 122, 123, 

195n, 234n, 308n 
Trading estates, see Industry, revival 

of ; Special areas 
Training programs : allowances for 

trainees, 75, 76; attitudes toward, 
76, 81, 271-72, 293; compulsory at
tendance, 5n, 78-79, 81-83, 177, 293-
95; evaluation of, 81-83, 266, 315, 
328-29; health of trainees, 189n; 
home training centers, 78; juvenile, 
74, 78-80, 82, 135, 173, 189n, 269-75, 
292n, 293, 373 ; local advisory com
mittees' recommendations, 294n, 
295n; local authorities, 26-27, 74, 
78, 83-86, 135-36, 265-66, 268, 274-
76, 314; numbers affected, 74n, 373; 
overseas training courses, 74n; 
physical training, 135, 274; scope of, 
26-27, 73-86, 266, 271-72, 315, 328-
29 ; Scotland, 33, 83 ; special areas, 
190, 201-02, 265-66, 27ln, 274; sum
mer camps, 135, 273; TP, 124, 314; 
UA, 155, 174, 176, 177, 189n, 195-
96, 264-65, 272; voluntary schemes, 
136-38, 263-64, 272, 276-77; wo
men, 77, 78, 135, 270, 272, 274, 
373; see also Administration; De
pressed areas; Government Train
ing Centers ; Instructional centers ; 
Ministry of Labour; National gov
ernment 

Transference between systems : 
Anomalies Regulations, 114; gap 
periods, 103-04; temporary disquali
fication~ 104-06, 196-97; TP and 
PA, 121:S-29; UA and PA, 190; UA 
and UI, 196-98; UI and PA, 102-
09, 114; waiting period, 197-98; see 
also Supplementation 

Transitional benefits: additional con
ditions, 40, 41, 43, 98; contributory 
requirement, 41, 43n, 47n, 9ln; costs 
of, 56, 70, 361, 370; coverage, 41, 
43n; disqualifications, 42n; dura
tion, 41, 47, 103; effect on PA, 53-
54; effective period of, 41, 47; fi-

nancing of, 56, 68, 370 ; industrial 
quality, 94-95; number receiving, 53, 
347; rates, 41 ; rights, 42; supple
mentation of, 108; see also Ex
panded insurance 

Transitional payments: and PA, 101, 
113-18, 130-32, 141-45, 313-14; and 
UI, 118-20, 1Z2, 313; categoriza
tion, 125-26, 138-47, 167, 313-14; 
characteristics of, 111-13, 122, 125-
26, 149 ; contributory requirement, 
10, 111, 112, 114, 125-26; cost of, 
121, 141n, 361; coverage, 9, 112, 
114; depressed areas, 117; disquali
fications, 112, 114; duration of, 10, 
114; evaluation of, 313-14; exclu
sions, 9; financing of, 9, 111, 113, 
120, 131-32; industrial quality, 95n, 
126, 313; rates, compared with 
P A, 121-26, compared with U A, 
229n ; recipients, 115, 140, 347 ; re
sources of applicants, 113, 124-25, 
129-32, 141-43; rights, 123-24; sav
ings to government, 140-41, 314; 
shortcomings of, 125-32; statutory 
requirements, 112-13; supplementa
tion, 127-29; test work, 124; train
ing courses, 124, 314; variations in 
rates, 9, 10, 111, 112, 123-32, 141-
43; see also Administration; Age: 
Appeals; Means test; Unemployed 

Transitional Payments (Determina
tion of Need) Act (1932), 28, 33, 
113, 125, 126, 144-45 

UMPIRE, 93n, 173-74, 325n; see also 
Courts of referees 

Uncovenanted benefits: additional 
conditions, 40, 43-44 ; contributory 
requirements, 40, 44; cost of, 70, 
369; disqualifications, 43-44; dura
tion, S, 40, 42, 47, 48; effective 
period of, 47; exclusions, 42n; fi
nancing of, 41; gap periods, 42, 47, 
103-04; means test, 42, 89, 96-98; 
rates, 41 ; ratio rule, 44; see also 
Expanded insurance 

Unemployed: able-bodied, 10, 25-27, 
30, 104n; age distribution of, 179-
80; attitude toward appeals tribu
nals, 326, toward courts of referees, 
326, toward Ul, xiii-xiv, 89, 199, 
315, 316, toward means test, xiii
xiv, 127, 199, 240-42, 249, toward 
PA, 89, 105-06, 122, toward TP, 
122-23, 313; British characteristics, 
329-30; categories of, 52, 89-99, 
125-26, 176, 180-81, 202-07, 312-15; 
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effect of relief on work incentive, 
255-59; health of, 189-90; juveniles, 
80, 173, 230-31, 339n; long-term, xvi, 
40-50, 58-59, 65, 73-77, 80-83, 90, 
94n, 9S...99, 114, 117, 126, 132-38, 
178, 180, 194-96, 230-31, 263, 271, 
277, 290; number of, 52-53, 75, 115, 
!57, 343; numbers assisted, 52-53, 
58n, 115, 157, 244n, 347, 360; num
bers unassisted, 157n; older men, 
247n, 293-94; older women, 274; 
political pressure of, 308 ; rehabili
tation of, 74, 132-38, 155, 188-90, 
230-31, 263-84, 291-96, 315-16, 328-
?9, 373 ; responsibility of govern
ment for, xiii, 117, 234-37, 238-39, 
251; responsibility toward govern
ment, 330-33 ; se~regation of, 277; 
short-term, xvi, 64, 65, 98, 125, 178-
79, 180, 195-96, 315; suitability of 
provisions for, 172n, 239, 246, 253, 
254-55, 323-24, 329-36; young 
adults, 292-93, 295 ; see also Indus
trial quality; Insured workers; 
Training programs 

Unemployed Workmen Act (1905), 3 
Unemployment : basic problems, xiii, 

329-36; depressed areas, 56-57, 58n, 
64, 268; distribution of, 56-57; dura
tion of, 73n, 132, 179, 291n, 292n; 
effect of public works on, 86-89; 
estimation of, 339-42; expenditures 
on account of, 55-56, 70, 120, 121, 
159, 361, 367; extent of, 52-53, 114n, 
115, 119, 157, 164, 184n, 343; local 
advisory committees' study of, 229-
30, ?92, 295; measures to reduce, 
230-31, 239, 284-90; opposing prin
ciples for relief of, 238-39; per cent 
among insured workers, 35, 56n, 
268, 343; social consequences of, 
xiii, xiv, 73-74, 263, 291-96; spe
cial areas, 16, 290, 292-93 ; test of 
involuntary character of, 41, 43n, 
92-93, 242; see also Unemployed 

Unemployment Act (1934), 5, 45n, 
119, 142, 149-51, 153, 156, 158, 161, 
167, 182n, 214, 243, 372n 

Unemployment assistance: and P A, 
159, 167, 181-82, 185-86, 188, 319; 
and Ul, xviii, xix, 176-81, 196-200, 
248-49, 319; conditions for receipt 
of, 92-93, 154, 170-76, 242n; cost of, 
121, 159, 244, 361; coverage, 10-11, 
153-54, 167, 170-71, 182-84, 242; dis
qualifications, 10, 154n, 155, 167, 
170-76; duration, 10, 155, 167; eval
uation of, 170-76, 311, 314-23; ex-

elusions, 11, 168, 170-76; financing 
of, 11, 155-56, 162; First Appointed 
Day, 153, 155n; liquidation of 
"standstill," 217-19, 228-29; medi
cal assistance, 186-90; penalties, 
175, 177, 231, 264-65; political pres· 
sures, 297-99, 30S...09; recipients, 
115, 157, 253-55, 257-59, 347; Second 
Appointed Day, 153, 154, 156-58, 
182-84, 190, 198n; training pro
grams, 155, 174, 176, 195-96, 264-
65, 272; see also Administration: 
Age; Appeals; Household; Local 
authorities; Means test; Resources 
of applicants; Standstill Act 

Unemployment assistance allowances : 
average weekly amount, 257; com
pared to P A, 232, 252-53, to TP, 
229n, to UI, 177, 198-200, 249, 252-
53, 315-16, to wages, 216, 230n, 255-
59; cost of, 121, 159, 244, 361; de
pendents, 198, 255; discretionary 
allowances, 198-200, 215, 216, 220-
25, 259, 260, 276 ; effect of Standstill 
Act, 217-19; high rent areas, 198, 
200, 215, 216, 220-21, 223n, 229n, 
255; land settlers, 279, 280; large 
families, 259, 260; maximum, 216, 
231, 260; payment procedures, 191; 
standard of living, 154, 219, 225n, 
251n, 252-54; supplementary, xvii, 
11, 154, 167, 185, 197-200: uniform 
national standard, 10, 215-17, 228-
?9, 232 

Unemployment assistance applicants: 
age distribution of, 179-80; com
pared with UI claimants, 177-80; 
contribution record of, 126n; effect 
of means test on number of, 199; 
employment record of, 179, 291-92; 
health of, 189-90; industrial quality 
of, 177-79, 189-90; normal occupa
tions of, 182-83 ; percentage denied, 
242 ; percentage insured, 182n ; pre
vious wages of. 257; procedure for 
applying, 191-93; receiving addi
tional allowances, 218-19, 223-25; 
receiving less than TP, 229 

Unemployment Assistance Board: 
appeals from decisions of, 211, 212n, 
154-55; appointment of, 146, 153, 
?97-98; clientele of. 178-81; criti
cisms of, 187n, 188, 194, 225-26, 
232-34, 237 ; discretionary powers 
of, 154-55, 171, 186, 214-15, 221-26; 
independent status of, 297-99; man
date of, 10, 11, 146-47, 153, 155, 
175, 186-91, 202; name changed, 
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187n; personnel of, 140, 208, 323 ; 
policy on household, 214, 215, 226n, 
240, 244-46, 247n, 252, on individual 
treatment of cases, 222-23, 231, on 
nationally financed relief, 132n, on 
statutory conditions, 170-76, on sup
plementation, 196-97, 199, 249, on 
training, 271n, 294-95; relations 
with local advisory committees, 185; 
212-14, 229-31, with appeals tribu
nals, 154-55, 183, 209-11, with 
local authorities, 185-86, with Min
istry of Labour, 155, 156n, 181-85, 
191-92, 194-96, 210, 244n, 297-98, 
with Parliament, 10, 297-99, 321, 
with Special Areas Commissioners, 
201-02; scope decisions of, 182-84; 
standard of living projected by, 214-
16, 219-20, 253-54; studies of, 256-
59, 291, 309; see also Administra
tion; Household; Unemployed, 
long-term 

Unemployment Assistance Fund, 156, 
298n; see also Unemployment Fund 

Unemployment Assistance in Liver
pool, 171n, 174n, 175n, 176n,.182n, 
187n, 188n, 232n 

Unemployment Assistance (Tempo
rary Provisions) Act (1935), see 
Standstill Act 

Unemployment Assistance (Winter 
Adjustments) Regulations (1938), 
225 

Unemployment Fund: Agricultural 
Account of, 152-53, 160; and UA, 
155n; and UISC, 151-52, 162-65, 
300-01, 303-05, 320; balancing point 
of, 164-65 ; borrowing powers of, 6-
7, 68, 151-52; contributions to, 6, 
68, 118; debt of, 68-70, 118-20, 151-
53, 161-62, 303, 305, 320, 369-72; 
deficit financing by Treasury, 6-7, 
118, 119, 151-52; effect of liberaliza
tions on, 41, 68, 70, 118-20, 161; fi
nancial status of, 68-69, 119, 151, 
160-66; reserve basis, 153, 162-65, 
304; safeguards of, 69n; solvency 
of, 71-72, 304-06 

Unemployment Grants Committee, 11-
13, 55, 59n, 86, 88n, 116, 121, 133, 
134, 159, 235n, 283 

Unemployment Insurance: al5Ticul
tural scheme, 149-51, 260, 261, 301-
02, 368; and TP, 118-20, 122, 313; 
and UA, 176-81, 196-200, 248-49, 
319; beneficiaries, number, 53, 115, 
157, 344n, 347; benefit week defined, 
102n ; benefit year defined, 37 ; bene-

fits and UA allowances, 177, 198-
200, 249, 252-53, 315-16; benefits 
and wages, xv, xvi, 72, 255-60; 
benefits, dependents, 65-66; benefits, 
maximum, 260-61 ; claimants, age 
distribution, 179-80, and genuinely
seeking-work clause, 49, 50, com
pared to UA applicants, 177-80, du
ration of unemployment, 179; costs . 
of, 54-56, 70, 121, 159, 361 ; evalua
tion of, 314-23; expansion of, 35-
40, 52, 64-72, 103, 111, 312-13, 369-
72; financing of, xiv, xv, xix, 6, 
68-69, 151, 317-20; insurance year 
defined, 36n ; per cent of unem
ployed receiving benefits, xvii, 52-53, 
115, 119-20, 157, 347; philosophy 
of, xiv-xx, 7, 64-65, 238, 316-17; 
political pressures on, 297, 299-309: 
rights, xiii-xiv, 48, 81, 89, 121, 
315, 316; standards of living, 73, 
251n; see also Administration; Ap
peals: Benefits; Disqualifications; 
Eligibility; Employment exchanges ; 
Exclusions; Expanded insurance ; 
Insured workers ; Supplementa
tion; Training programs; Unem
ployed, short-term 

Unemployment Insurance Acts: 
(1911), 3, 4, 5, 6, 64; (1916), 4; 
(1920), 4, 5, 6, 35-36, 37, 45, 48n, 
65, 81: (1921), 5, 6, 40, 43n, 46; 
(~o. 2, 1921), 37, 38, 45n, 66; 
(1922), 40, 42, 43n, 47, 101; (~o. 2, 
1922), 42, 47; (1923), 37, 42, 43n, 
47; (1924), 42; (~o. 2, 1924), 37, 
38-39, 41n, 43n, 47, 48n, 66; (1925), 
39, 42n, 43n; (1926), 39, 43n; 
(1927), 37, 43n, 45, 46, 49, 66, 79n, 
368n; (1928), 5; (1930), 43n, 48-
49, 66, 79, 82n; (1931 ), S; 6; 
(~o. 2, 1931), 68, 372n; (1935), 
150, 177n; (Agricultural, 1936), 
149-50; (1938), 152, 161n, 163n, 
275, 305n; (1939), 149n. 368n; 
(1940), 149n, 172n, 304n, 368n ; see 
also Unemployment Act (1934) 

Unemployment Insurance Statutory 
Committee: appointment of, 300: 
functions of, 300-02, 304-05, 321, 
325; personnel of, 151-53, 306; 
policy on additional days of benefit, 
lSOn, on benefits and wages, 256-
59, 261-62, on insurable employment, 
301-02, on maximum benefit, 260-
61, 303, 304, 306n, on salary limit, 
172, on supplementation, 197, on 
Unemployment Fund, 162-65, 300-01, 
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303; political pressures, 299-307; re
lations with Parliament, 300-01, 
303-04, with Ministry of Labour, 
1 SSn, 300-04; reports of, 302-03, 
309; social philosophy of, 153, 304-
07; see also Unemployment Fund 

WAGES: compared to benefits, xv, 
xvi, 72, 255-59 ; compared to P A, 
257-59; compared to UA, 216, 230n, 
255-59; in relation to needs, 261-63, 
336; minimum wage laws, 259, 262; 
of U A applicants, 257; of UI claim
ants, 257; on public works, 12-13, 
262n; test work, 84 

Waiting period, xv, xvi, 6, 100-02, 151, 
197-98 

Waiver powers, 39-40, 370 ; see also 
Expanded insurance ; Ministry of 
Labour 

Webb, Sidney and Beatrice, 22n, 25n, 
33.3n, 336n • 

Widows', Orphans', and Old Age 
· Contributory Pensions Acts, see Old 

age insurance · 
Williams, Gertrude, 73n, 262n, 332n 
Witmer, Helen L., 104n 
Work relief, 3, 30, 33 
Workhouse, see Test work 


