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I. Special Studies.

E x t e n s i o n  o f  C o v e r a g e  t o  M a j o r  A r e a s  n o t  n o w

c o v e r e d .

Pre-eminent among the problems facing the Council 
today is that of the possible extension of coverage of the 
workers of those groups of employers who have never been 
included for coverage under the Federal Social Security 
Act, nor under state laws with very few exceptions, but 
in no State are all of these groups covered at this time. 
The workers involved in this exemption of employers 
include —

I. Domestics.
II. Agricultural Workers.

III. Federal, State and Municipal Employees.
IV. Employees of Non-profit Organizations, including educational,

scientific and benevolent institutions.
V. Maritime Workers. (These workers have just recently been 

covered under the federal act.)

As far as coverage by the States was concerned, some 
of these exclusions were necessitated by limitation on the 
State’s authority; others were dictated by administra
tive difficulties.

As for the need for coverage, it may be assumed that 
one worker has as much right to unemployment compen
sation protection as another. It must be recognized, 
however, that because of the nature of their employment, 
some workers have less need for protection than other
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workers. This was brought out forcibly in testimony of 
representatives of the various “ exempted” groups. For 
example: representatives of hospitals, educational insti
tutions, religious and charitable organizations stressed 
particularly the lack of labor turn-over in their institu
tions and the disproportionate burden of taxation which 
would be imposed on them if they were to be covered under 
the law, as compared with the benefits which their em
ployees would derive from the program.

I. Domestics.
The Council unanimously agreed that it would be un

wise to attempt to cover this class of workers at this 
time, due mainly to the administrative problems involved. 
Further, it would prefer to await the possible coverage of 
domestics under the Federal Old-Age and Survivors In
surance Program, which has been recommended at the 
federal level, before undertaking to cover them under the 
Unemployment Compensation Program, as their inclu
sion under the latter program is neither urgent nor desir
able until some of the complexities surrounding such 
coverage can be solved and a workable system devised.

Some of the questions the problem in this area raises 
are —

1. Definition and Coverage. — Should the definition of 
“ domestic” include only the full-time worker of one 
employer; or should it include also the part-time worker 
who may work one full day, or part of a day, for several 
employers? Should the individual doing domestic work 
by the day for different employers be considered as self- 
employed and therefore an independent contractor?

Foreign experience may be of interest in this connec
tion. In an article by the staff of the Social Security j 
Administration on “ Unemployment Insurance and Do
mestic Workers” prepared in 1943, it was stated that—

Domestic workers in private homes have traditionally been ex
cluded from Unemployment Insurance. Not one of the eight coun
tries which had compulsory Unemployment Insurance in January, 
1939, covered the majority of private domestic workers, although
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Germany had included them from July, 1927, to May, 1933. Female 
household workers were exempted in May, 1933, as part of the Nazi 
re-employment drive, on the ground that housewives would be able 
to hire more domestic help if no insurance contributions had to be 
paid. The German definition of a domestic worker had always pre
cluded coverage of part-time or day domestic workers under Health 
or Unemployment Insurance; only workers who lived in their em
ployers’ homes, or would have lived in had there been room, were 
considered eligible for coverage. Great Britain extended coverage to 
male domestics in private households in 1938, but these were entirely 
outdoor workers, such as gardeners and chauffeurs. Great Britain 
limits coverage to workers who have a contract of service, and it is 
not clear that day workers would meet this test.

Illustrative of the problem of determining who is or is 
not a domestic are the examples given below: —

Sitters: Persons called in of an evening to take care of 
children for a few hours. Are such part-time workers con
sidered to be in the labor market, and true domestics?

Family relationships: Many relatives live together and 
divide the domestic part of the household work between 
them, no one receiving cash as salary but they do receive 
payment in kind in the form of board and room. The 
question is raised as to whether such relatives shoidd be 
considered domestics and possibly entitled to unemploy
ment compensation if they should decide to leave the 
household and seek employment?

Employees of private estates: Some persons combine 
indoor domestic work with outdoor work, such as gar
dening. The question raised here is whether such indi
viduals should be considered as engaged in domestic work 
or in agricultural labor?

Nurses: Some nurses combine professional nursing care 
with household chores. The question is raised as to 
whether they should be considered full-time domestics?

2. Method of Taxation. — The alternative of using a 
stamp system instead of quarterly reporting of wages and 
collection of taxes requires exploration. It is understood 
the Social Security Administration in Washington is 
presently working on a stamp system which they feel may 
be feasible in effecting this coverage and the results of 
this study should be helpful in the problem.
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3. Method of Policing. — A major problem undoubtedly 
would be the obtaining of accurate wage reports from 
housewives. Consequently, a very large number of em
ployers would have to be supervised for a small aggregate 
tax amount.

4. Payments in Kind. — The question of payments in 
kind also has administrative difficulties in that, in addi
tion to food and shelter, the value of clothing or other per
sonal property received might have to be taken into con
sideration in evaluating wages received.

5. Voluntary or Involuntary Quittance. — The lack of 
standardization of working conditions and employment 
practices for domestic workers would make it difficult to 
determine the existence of compensable unemployment, 
particularly partial unemployment. Many more dis
puted cases might be expected among unemployed claim
ants in the domestic field than in other occupations, which 
would result in a high cost of administering benefits in 
proportion to the average benefit rate which might be ex
pected in this occupational group.

6. Method of Identification. — Since the States utilize 
the Social Security Number as a key to the processing 
and payment of benefits, it would be desirable that do
mestics be first covered under Old-Age and Survivors’ 
Insurance. The index of Social Security Numbers thus 
gained would then serve as some basis of identification for 
unemployment compensation purposes.

Of all 51 jurisdictions, only New York State has pro
vided for unemployment protection for domestic workers 
in private homes. However, employers of less than four 
workers are not required to make contributions in New 
York, and very few households employ that number.

Statistics indicate that in 1940 there were in Massachu
setts approximately 69,952 domestic workers, and in 1944 
this figure dropped to about 50,000 due to the entrance of 
domestics into war work. Many of these individuals ac
quired new skills during the war period and will not return 
to domestic work. On the other hand, many others will 
be attracted to the field of domestic work by virtue of its
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progressively high salaries and less confining hours and 
duties which the workers have gained for themselves in 
recent years. In fact, the public employment offices of 
the Division of Employment Security report a significant 
trend back to domestic work because of the higher wages 
now available. It would appear that the so-called stigma 
of the “ menial work of the domestic” is fast disappearing. 
As the economic basis of the domestic has changed, so, 
too, has the psychological attitude surrounding the service. 
It appears to have reached the stage where the service 
value of the job has been given recognition somewhat com
parable to that given the industrial worker.

For the above reasons, and until some of the complexi
ties can be solved and simplified, the Council sees no 
urgency for the immediate coverage of this class 
of workers.

II. Agricultural Workers.
In this category of workers, it was estimated in 1944 

that there were approximately 14,000 involved. There 
was a reduction here of 2,000 from the 1940 estimate of 
16,000 due to entrance of the workers into the industrial 
field in the war emergency. As in the case of the domes
tics, there are also serious administrative difficulties in 
the way of extending coverage to agricultural workers.

The problem of major importance in the coverage of 
agricultural labor is its seasonality.

Secondly, farmers employing one or two workers do not 
keep detailed records, as a rule. There would be a similar 
problem here, as with domestics, in educating this group 
of employers to furnish accurate reports of wages, or 
special methods would have to be devised whereby de- 

" tailed records would not be required. The Social Security 
11 Administration in Washington is also studying this prob- 
: lem with a view to developing something feasible in this

direction.
Again, as with domestics, there would be involved 

- the difficulty of determining “ payments in kind.” In 
the case of farm labor, such payments are often made to
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the worker in the form of produce to be taken home which 
would be difficult of evaluation.

It appears that many farmers utilize the services of an 
entire family household to work a farm, with no compen
sation being paid to the relatives or family members for 
their services, all proceeds from the farm being placed in 
a common family purse. Usually, these family members 
helping out on the farm are children under 21 upon whom 
no tax would have to be paid. Even in the case of those 
over 21 on such family farms who receive no cash payment 
for services, the tax could only be levied on a cash value 
of their board and room. It is argued that such farmers 
would have a distinct advantage over their competitors 
in the small amount of tax, if any, they would be called 
upon to pay as compared with other farmers employing 
outside paid help.

For the above reasons, the Council does not recommend 
the coverage of this class of workers at this time.

III. Federal, State and Municipal Employees.
Federal Employees. •— As the State cannot impose a tax 

on the federal government, this class of workers could 
never be covered under a State Unemployment Compen
sation Law unless and until they were first included at the 
federal level under the Social Security Act and the federal 
government enters into some agreement with the States 
for reimbursement for benefit coverage of such workers. 
In this category, there were approximately 34,000 in 
1940. This figure increased to 110,000 during the war 
but as most of these were temporary war emergency ap
pointments and have since been terminated, the more 
normal figure to be considered is that of 1940.

State and Municipal Employees. — Employees of state 
and local governments have been excluded from coverage 
under the Federal Unemployment Tax Act because of the 
doubt as to whether the federal government could levy 
the unemployment tax on the States. However, there is 
no reason why employees of state and local governments 
cannot be covered under state law's.
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In Massachusetts, it was estimated in 1944 that there 
were approximately 127,000 state and local government 
employees, including teachers, as against 112,000 in 1940. 
They represent a wide variety of occupations and, despite 
a general impression to the contrary, they do suffer from 
unemployment. This problem of unemployment is noted 
particularly among the short-term or temporary em
ployees, both civil service and non-civil service. Even in 
the permanent civil service classification of workers, some 
unemployment is prevalent due to curtailment or cessa
tion of budgetary funds, lack of work through discon
tinuance of functions and by staff reductions.

Passing over such constitutional questions as, the power 
of political subdivisions and instrumentalities to encum
ber public funds to pay contributions, and such legal 
questions involved in the distinction between proprietary 
and governmental functions, and whether public utilities 
operated by cities can or should be covered, the Advisory 
Council sees no distinction between a person employed by 
a governmental unit and a private business. It recognizes 
a problem of unemployment among state and municipal 
employees and suggests that the Legislature might like 
to consider the protection of these workers against un
employment.

There are several methods of taxation which might be 
considered for this purpose:

1. A 2.7 per cent tax to be paid by the State or munici
pality to the Division of Employment Security on its 
entire payroll up to the first S3,000 for each employee;

2. The reimbursement by the State or cities and towns 
to the Division of Employment Security for the actual 
benefit payments made to unemployed state or municipal 
employees;

3. A separate law compelling the State or municipality 
to pay a fixed percentage of the weekly wage to the em
ployee who becomes unemployed for lack of work, for 
some stated duration of time, perhaps following the pat
tern set under the Employment Security Law of the State.

The following statement from a publication of the 
Social Security Administration concerning the present
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provisions on coverage of state and local government em
ployees in other jurisdictions may be of assistance to the 
Legislature in its considerations:

Present Provisions on Coverage of State and Local 
Government Employees.

The original definition of “ employment”  in title IX  of the Social 
Security Act excluded “ services performed in the employ of a State, 
a political subdivision thereof or an instrumentality of one or more 
States or political subdivisions.”  When the taxing provisions of 
title IX  became subchapter C of the Internal Revenue Code, the 
exclusion was narrowed to read:

“ Service performed in the employ of a State, or any political sub
division thereof, or any instrumentality of any one or more of the 
foregoing which is wholly owned by one or more States or political 
subdivisions; and any service performed in the employ of any instru
mentality of one or more States or political subdivisions to the extent 
that the instrumentality is, with respect to such service, immune under 
the constitution of the United States from the tax imposed by section 
1600.”

There are a few States where the exclusion is somewhat more limited 
than in the federal act. New York does not exclude persons employed 
by state and local governments temporarily and solely for construc
tion, substantial remodeling or demolition of buildings. The Wash
ington law specifies that the exclusion of government services does 
not apply to services performed for public utility districts and public 
power authorities. The Utah law does not exclude State instrumen
talities. The Idaho law excludes only services for States and for pub
lic institutions or instrumentalities paying wages out of money raised 
solely by taxation. The Arizona and Ohio laws exclude only govern
ment agencies exercising governmental as distinguished from proprie
tary functions. Maryland has extended the right of elective coverage 
to the State, the city of Baltimore, any political subdivision, and to 
any instrumentality wholly owned by such goverment groups. With 
the exception of elected officials, Nevada gives the right of elective 
coverage to all departments of the state government and to the sub
divisions of the State. The Washington, Maryland and Nevada pro
visions were added in 1945.

The Wisconsin law provides a more substantial coverage of govern
ment employees. The definition of “ employer”  includes the State 
and first-class cities, but in the definition of employment, certain 
services performed for these governmental units are exempt. Other 
political subdivisions are given specific authorization to elect coverage 
and the State and first-class cities may elect to cover the services 
listed in the exemptions. These include:
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1. Employment as an elected or appointed public officer.
2. Employment by a governmental unit on an annual salary basis.
3. Employment by a governmental unit on an unemployment work 

relief project, recognized as such by the commission.
4. Employment by an educational institution supported wholly or 

substantially from public funds, of any student enrolled in such in
stitution and carrying at least half its full-time schedule in the most 
recent school term,' or of any person as a teacher in such institution.

5. Employment directly by the state fair during its active dura
tion (including the week before and the week after the fair); or em
ployment by the Wisconsin National Guard directly and solely in 
connection with its summer training camps or for emergencies; or 
employment directly by the conservation commission for emergency 
fire fighting.

6. Employment by a governmental unit in a given week for the 
removal of snow or ice or for work connected with floods, of an indi
vidual who has worked for such governmental unit in 6 or less of the 
52 weeks preceding the given week.

Even this provision results in very narrow coverage of govern
mental employees. In 1942, the average monthly number of govern
ment workers covered by the Wisconsin law was approximately 5,000, 
or about 6 per cent of total state and local government employment 
in Wisconsin.

IV. Non-profit Organizations.
Representative of this category in conferences with the 

Council were officials of hospitals; boys’ and girls’ clubs; 
religious institutions; social, literary, fraternal and civic 
organizations ; educational institutions ; veterans’ groups ; 
homes for the aged; and other charitable organizations.

In its deliberations concerning religious institutions, 
considerations at all times were confined to the possible 
inclusion only of lay employees of such institutions.

It was estimated in 1944 that these non-profit institu
tions in the State employed approximately 50,000 persons.

By a majority vote of the Council, with one employee 
representative dissenting therefrom, it was agreed not to 
recommend the coverage of non-profit institutions at this 
time. Deciding factors against their inclusion were that —

1. It would work a hardship on such non-profit institu
tions which are financed from community funds and 
private funds in that they would have to return to the 
public, through these funds, to finance the tax.
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2. In view of the small turn-over of labor in these insti
tutions, the tax imposed would be disproportionate to the 
small number of unemployed who would derive benefits 
therefrom.

3. It might be said that the effect of their inclusion 
would be to give relief to a few and possibly deprive many 
looking for medical care and charitable aid.

V. Maritime Workers.
In 1940 statistics indicated there were 5,000 workers 

in this category and in 1944 the figure increased to ap
proximately 15,000. Many of this number, however, may 
fall into the category of “ federal employees” rather than 
“ private maritime workers” inasmuch as they were em
ployed on merchant vessels controlled and operated by 
the federal government during the war under the War 
Shipping Administration.

The Social Security Act amendments of 1946 (Public 
Law No. 719) included within the term “ employment” 
services performed as an officer or member of the crew of 
a vessel on the navigable waters of the United States. 
This amendment became effective July 1, 1946, and aligns 
tax coverage under the Federal Unemployment Tax Act 
with that now provided under the Federal Insurance 
Contributions Act (Old-Age and Survivors’ Insurance). 
The new provisions have the following effect:

Beginning with July 1, 1946, wages paid to an officer 
or member of the crew of a vessel are subject to the 
federal tax of three per cent (a) if the service is performed 
entirely within the United States, or (6) if the service is 
performed on or in connection with an American vessel; 
and (1) the contract of service is entered into within the 
United States, or (2) the vessel touches at a port in the 
United States during the performance of the service.

Service on specified fishing vessels is excluded unless 
performed in connection with catching or taking salmon 
or halibut for commercial purposes. However, all such 
vessels of more than ten net tons are included under 
coverage.
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Services on foreign flag vessels are excluded unless 
entirely performed within the United States.

The above federal enactment facilitates the extension 
of the protection of state unemployment compensation 
laws to officers and crew members of vessels where it is 
deemed feasible to do so.

The federal enactment made immediately applicable 
sub-section (c), section 6, of chapter 151A of the General 
Laws of Massachusetts (Employment Security Law) 
which provided for the coverage of officers and members 
of crews of fishing vessels of more than ten net tons if 
and when Congress included such services within the term 
"employment” under the Social Security Act. Officers 
and members of crews of fishing vessels of less than ten 
net tons and of other vessels engaged in maritime trade 
are still exempted under the Massachusetts law. States 
where the coverage provisions might possibly be extended 
to this class of workers, including Massachusetts, have 
necessarily been giving attention to the problem. How
ever, it is fraught with such difficulties as to make it 
questionable whether the States should, in fact, attempt 
to cover such workers. The question is raised as to 
whether this is not one of the areas of coverage where 
it might be more feasible for the federal government to 
handle it than the States. The fishermen covered under 
the Massachusetts law since July 1, 1946, by virtue of the 
federal enactment, are already opposing it and, according 
to newspaper accounts, are uniting with the boat owners 
in seeking repeal of the law as it affects fishermen.

In view of the above, the Council cannot recommend 
further extension of coverage to maritime workers until 
some of the administrative difficulties can be solved, and 
also pending the outcome of pressure for repeal of any 
part, or all, of the provisions which recently included this 
coverage under the federal act.

Factors involved in the complicated administrative 
problems in this area are: —

Coverage. — The subjectivity of an employer is deter
mined under existing statutes by the employment of
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individuals in “ covered” employment. The test is 
whether services are performed by an individual within 
or without the commonwealth, whether part of the services 
are performed within the commonwealth, or whether there 
is a constructive performance of said services within the 
commonwealth. The performance of services, either 
actual or constructive, in covered employment determines 
the subjectivity of the person or entity employing the 
individual. It would appear impossible to apply the 
present formula to officers and members of vessels plying 
in navigable waters.

In the case of maritime coverage, the present applica
tion of the law would necessarily have to be reversed and 
the subjectivity of the employer would have to be deter
mined on an entirely different basis. Instead of using 
the test of services performed by an individual as a de
termining factor, some other criterion would necessarily 
have to be established. Ownership, citizenship and 
residence of the owner, place of business in Massachu
setts, direction and control from Massachusetts, regis
tration of the vessel in Massachusetts, could all be con
sidered as criteria. And if the vessel was owned or super
vised, managed, directed or controlled by any of the 
above-named individuals, or from any such office, the 
vessel would be construed as part of the Commonwealth 
to the extent that services performed on such vessel might 
be construed as performed within the Commonwealth.

Any and all of these criteria and any combination of 
them will immediately raise acute administrative prob
lems because of the mobility of vessels; divided super
vision, management, direction; conflict with laws of 
other States and of foreign governments. A vessel plying 
in and out of a Massachusetts port could be owned by a 
Massachusetts resident, an American citizen, or a non
citizen. It would be registered as either a domestic or 
foreign vessel and still leave Boston and never return 
thereto. Likewise a foreign vessel owned by a foreign 
corporation could be operated, managed and directed 
from a Massachusetts office exclusively, or could be par
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tially controlled from a Massachusetts office and equally 
controlled in any number of offices of a large corporation 
located in other states or in foreign lands.

The problem of determining which of the crew mem
bers or officers of any of these vessels are to be insured 
under the Massachusetts Employment Security Law, the 
laws of any other State, or the laws of any other country 
would not only present a very acute problem as to the 
insurance of the workers but also a very acute problem 
in determining to which State or country contributions 
must be paid by the employer.

Independent Contractors. — In determining the coverage 
of workers in the maritime industry, very serious prob
lems arise because of the very nature of the employment 
in this industry. The contracts, commonly called “ lays” 
in the fishing industry, and “ shipping articles” in other 
phases of maritime shipping, and the method of compu
tation of remuneration in the fishing industry, immediately 
give rise to very serious questions as to whether the em
ployees of either category are not independent contrac
tors.

Contribidions. •— Question has already been raised by 
the owners of fishing vessels as to the inequity of the 
$3,000 limitation as to the amount of wages against which 
contributions must be paid. The maritime industry, by 
its very nature and the nature of its various contracts of 
employment, confronts the employer with a very acute 
problem of an unusually large turn-over of workers who 
normally are very seldom unemployed but who shift from 
the vessels of one owner to those of another at the termina
tion of contracts, whose earnings are unusually large, and 
against which the employer must pay contributions and 
receive very little benefit because of the $3,000 limitation 
appearing in the law.

Reporting of Wages. — Employers in maritime shipping 
have raised a question as to the reporting requirements 
of the various States. Inasmuch as most of the officers 
and members of crews of vessels in this industry are em
ployed on a contractual basis, which contracts normally
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call for the payment of a consideration at the expiration 
of a voyage, which automatically terminates the con
tract, the reporting of wages or earnings on a paid basis, 
as required by both Federal and State laws, immediately 
creates a problem of administration of unemployment 
compensation contributions, because of the probability 
and possibility that wages earned in one quarter will not 
be paid until a succeeding quarter, or wages earned in one 
base period will not be paid until a succeeding base period. 
Likewise, the question of advancements paid to dependents 
by vessel owners by agreement with the employee in 
anticipation of the completion of a contract, the terms of 
which specify that payment will be made at the expiration 
of a voyage, raises the question as to whether the ad
vancements made must be reported as wages at the time 
of payment or whether the wages must be reported at the 
expiration of the contract, under the terms of which they 
would not become due and payable until the expiration 
date.

Quittance and Availability. —  Chapter 151A as it exists 
today contains specific provisions establishing require
ments which are conditions precedent and which must be 
satisfied before benefit payments are possible. Among 
these are the provisions which deal with availability and 
voluntary quittance. The nature of employment by 
contract in the maritime industry and the hiring hall 
practices maintained by the maritime unions will im
mediately raise very serious administrative problems in 
determining quittance and availability.

Conferences with Representatives of Exempted Employ
ments. — Conferences were held by the Council with 
representatives of all the foregoing exempted groups of 
employers, except the maritime trade, and with only one 
or two isolated exceptions these employers expressed op
position to their possible inclusion under the Massachu
setts Employment Security Law.

S i c k n e s s  B e n e f i t s .

Pursuant to chapter 23 of the Acts and Resolves of 
1946, the Advisory Council submitted a report of its
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“ further investigation relative to the payment of benefits 
to employees who are absent from work on account of 
sickness.”

In carrying out the intent of the Resolution of the Gen
eral Court, the Council’s investigation was necessarily 
confined to the possible protection of workers who become 
unemployed because of sickness or accident of a non- 
occupational nature. The Council’s chief concern was to 
determine what increase in coverage for sickness payments 
to workers had taken place in employment establishments 
covered by the Massachusetts Employment Security Law 
since the Council’s first report on the subject matter in 
1944. Its survey revealed that in employment establish
ments of 20 or more individuals, such coverage had in
creased to 71 per cent, as compared with 65.9 per cent in 
1944. In its recent study the Council extended its survey 
to employers of less than 20 individuals, on a sample 
basis, and the returns from both employers of more than 
20 individuals and, on a spot-check, from employers of 
less than 20, disclosed that nearly 64 per cent of the 
workers in the responding establishments had some de
gree of protection against wage losses due to illness.

In the establishment of some method or standard of 
economic protection against temporary disability which 
all employers may eventually be required to assume for 
their employees, the Council pointed out that the ques
tion becomes one as to which method or plan of dis
ability compensation is preferable. In its recent study 
the Council reviewed and compared three illustrative 
types of State plans, as typified by the Rhode Island Law 
(state monopoly), the California Law (optional system — 
State or private), and the New Jersey Proposal (private 
operation under state supervision) and of these three types 
of plans wdierein the State participates to some extent, the 
Council stated its preference for a privately operated 
plan under state supervision, with the establishment of 
minimum standards which would preserve present em
ployer plans in operation throughout the State.

The Council did not recommend a specific bill but 
pointed out the following general principles of preference,
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and factors to be considered in the establishment of 
minimum standards, should the Legislature deem legisla
tion to be necessary : —

. . . The Council prefers a privately operated plan under state 
supervision, with the establishment of minimum standards which 
would preserve present plans in operation throughout the State. The 
following factors in the determination of minimum standards which 
the Council discussed, together with attendant problems, are respect
fully directed to the attention of the Legislature in its considerations:

1. Of the existing group plans of insurance which seem to meet 
with the most satisfaction and benefits to both employers and workers 
in the State, those paying a flat weekly rate of benefits, regardless of 
earnings, appear to be preferable to the so-called percentage of wage 
rate. It is important, however, that such a flat rate be kept neces
sarily low so as not to encourage malingering.

2. A fixed number of weeks’ duration of benefits for each disability.
3. A  waiting period for each spell of disability.
4. Some restriction of benefits in pregnancy cases and for those 

over 60 years of age.
5. Elimination of benefits to those receiving workmen’s compensa

tion and unemployment compensation.
6. Elimination of benefits for self-inflicted injuries.
7. A doctor’s certification as to the nature and probable extent of 

disability. In the case of adherents of certain religious denominations, 
the Legislature might wish to give consideration to the permission of 
certification by duly authorized and accredited practitioners of such 
denominations.

8. A stated period of employment for eligibilty, and the possibility 
of imposing this work requirement but once for continuity of coverage 
of the worker.

9. A stated period of time for coverage after termination of employ
ment to protect the mobility of the worker.

10. Provision for participation wholly by the employer, or by em
ployer and employee jointly.

( а )  Statistics indicate that the highest incidence of sickness appears 
among women and persons over 60 years of age. If employers are 
asked to carry the entire burden of sickness benefits, the question is 
raised as to the effect it may have on their hiring practices of these 
classes of individuals.

(б) Those favoring employee participation of the costs contend the 
risk insured has little, if any, direct relationship to the employment 
and that it is sound policy, therefore, for the employee to share some 
part of the cost.

11. A clear-cut definition of temporary non-oceupational disability.
12. In addition to the above, there is the problem of the individual
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who has left employment for lack or work, or whose job was not 
available following a period of sickness or of leave of absence and who 
applies for and receives unemployment compensation for a time, but 
subsequently becomes ill and is removed from the unemployment 
compensation rolls.

The Council’s general conclusions were set forth as 
follows : —

The results of our survey as to the progress made in coverage for 
sickness benefits among the covered employers under the Massachu
setts Employment Security Law which indicate that many workers 
are still not covered in their places of employment; our analysis of 
three illustrative types of state plans already established or proposed; 
and our deliberations as to the efficacy of sickness benefits lead us to 
the following conclusions:

1. The Council unanimously favors sickness benefits.
2. It would like to see at least all employees presently covered 

under the Unemployment Compensation Program (1 or more, except 
in the so-called “ exempted employment category”  such as domestics, 
agricultural and government workers, and employees of non-profit 
institutions) included in any plan of sickness benefits which may be 
adopted.

3. It would prefer a plan of private operation under state super
vision.

This is consistent with the philosophy of the Council as expressed 
in its first report, when it questioned whether the rôle of government 
should not be one of adding impetus to the establishment and expan
sion of private plans, rather than in direct participation. The remark
able growth of group insurance, Blue Cross hospitalization and pre
paid medical care, in addition to the long-established individual 
health and accident insurance policies, is evidence that in Massachu
setts private enterprise is meeting the problem and will continue to 
assume its responsibility if permitted to do so.

4. It would set up minimum standards under such a plan which 
would preserve present private plans in operation throughout the 
State, leaving employers free to handle the risk through self-insurance, 
insurance through private carriers, or by salary continuance by fur
nishing a bond to indicate financial ability for performance.

This method would interfere the least with employer plans already 
in existence. It is also consistent with our free enterprise economic 
system. Tremendous progress in this direction has already been 
made. In many instances the benefits under such plans are superior 
to any which have been suggested for compulsory legislation. It is 
felt state action in this field should not in any way impair or impede 
this development or take away any benefits thus far secured for the 
workers.
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5. It would set up the supervision of such a plan in an agency 
presently existing, as it would be opposed to the creation of a separate 
agency for such supervision, both from an administrative and finan
cial point of view to the taxpayer.

II. Legislation.

1945-1946 L e g i s l a t i v e  E n a c t m e n t s .

In the fiscal year 1945 the following major changes 
were made in the Massachusetts Employment Security 
Law:

1. The maximum weekly benefit rate was increased 
from $18 to $21.

2. The maximum duration of benefits was extended 
from 20 to 23 weeks.

3. The denial of benefits to those receiving Old Age 
and Survivors’ Insurance was stricken from the law. 
It is now possible for those over 65 years of age to receive 
unemployment compensation benefits, if otherwise eligible 
thereto, regardless of whether they are receiving, or 
about to receive, Old Age and Survivors’ Insurance.

4. Unemployment compensation benefits were ex
empted from the provisions of the State Income Tax Law 
which brought this into conformity with the Federal 
Income Tax Law.

In the fiscal year 1946 the important changes made 
in the law were as follows:

1. The maximum weekly benefit rate was increased 
from $21 to $25.

2. Dependents’ allowances were added to the benefit 
structure. Under this provision the sum of $2 is to be 
added to the weekly benefit amount for each dependent 
child under 18, except that in no instance shall the total 
weekly benefits exceed the “ weekly wage” which is 
defined as follows:

For purposes of this subsection, the “ weekly wage” 
shall be determined to be an amount equal to one twenty- 
sixth of the total wages reported for him in the two highest 
quarters of his base period; provided, that if wages 
reported included not more than one quarter in said base
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period, his weekly wage shall be determined to be one 
thirteenth of the total reported for such quarter. If 
such weekly wage includes a fractional part of a dollar, 
it shall be raised to the next highest dollar.

3. Veterans with accrued credits following discharge 
from service were given the right to elect to receive un
employment compensation benefits prior to G. I. benefits 
(readjustment allowances) but they must exhaust which
ever benefits they elect to receive first before transferring 
to the other form of benefits.

1947 L e g i s l a t i v e  P r o g r a m  o f  A d v i s o r y  C o u n c i l .

Dependents’ Allowances.
From its inception, the Advisory Council has neither 

favored nor recommended the addition of dependents’ 
allowances to the Unemployment Compensation Pro
gram. As recently as the 1946 session of the Legislature, 
when dependents’ allowances were added to the program, 
the Council registered its opposition thereto. With one 
employee member dissenting, the majority opinion of 
the Council was that dependents’ allowances should not 
be added to the Unemployment Compensation Program. 
The following main reasons, among others, were given 
to the legislative committees for the majority opposition 
of the Council:

1. Since our benefit formula represents payment of the so-called 
two thirds concept of the average weekly earnings in the high quarter, 
if dependents’ allowances were to be added to this high ratio of bene
fits to earnings, it is felt it would encourage a disinclination to return 
to work, thus defeating the purpose of the Unemployment Compen
sation Law.

2. It would tend toward a relief program based on an individual’s 
needs, rather than on an insurance program based on an individual’s 
earnings. Inasmuch as an individual is not hired or paid on a basis 
of need, and the Unemployment Compensation Program is based 
on an individual’s earnings rather than his need, it would seem to 
be deviating from the original concept of the Unemployment Com
pensation Law to add dependents’ allowances.

3. For proper administration and control, it would require much 
inquiry and investigation to check dependency, similarly as under a
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relief program. It is felt such inquiry on a “ needs”  basis was never 
envisioned or intended in the original concept of unemployment com
pensation.

4. It might have a tendency on the part of employers to favor 
the employment of single individuals rather than those with de
pendents.

The Council has since analyzed the provisions of 
section 29 (c) enacted and incorporated in chapter 151A 
by the Legislature in 1946, providing for the payment of 
dependents’ allowances to those in total unemployment, 
to become effective as of April 1, 1947. Without chang
ing its position as to the fundamental principles involved, 
the Council respectfully submits herewith its conclusions 
and recommendations for changes in section 29 (c), which 
are felt to be necessary as an alternative in the interests 
of —

1. Protecting the fund against possible incursions by 
those who would use its benefits as a substitute for wages 
at full-time employment.

2. Eliminating an obvious inequity to those partially 
unemployed.

3. Permitting the administrator to operate its provi
sions capably and efficiently at a reasonable cost.

Restriction of Allowances to Dependents.
The Council recommends that section 29 (c) be 

amended to limit the maximum additional allow
ance for dependents to six dollars, or three depend
ents, but in no instance should the regular unem
ployment benefits and the additional amount allotted 
for dependency'' be more than eighty per cent of the 
weekly wage of the individual who claims benefits.

Analysis was made of 3,509 cases of initial claims, con
stituting all the claims on which initial determinations 
were issued on June 24, 25 and 26, 1946. The days 
selected were taken at random and the conditions were 
normal. It is believed that the following facts disclosed 
will reflect correctly the actual conditions of operation 
when the provisions for the payment of dependency 
allowances become effective.
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The provisions of dependency allowances as enacted 
permit payment of benefits equal to the weekly wages 
to any claimant who has four dependents and whose 
weekly wages are $27 or less, or any claimant who has 
seven dependents and whose weekly wages equal $39 
or less. Any claimant who has more than seven depend
ents and whose weekly wages are more than $40, will 
receive $41 per week in benefits plus an additional $2 
for each dependent over eight to the limit of his weekly 
wage.

The term “ weekly wage” as used in the section will 
not be synonymous with the common conception of full
time wages. It may be more or less than full-time wages, 
depending on the steadiness of the work in the two best 
quarters or on the amount of overtime worked in the 
high quarter. In nearly every instance it will be more 
than the average weekly wage for all quarters. In many 
instances it will be substantially less than the average 
high quarter weekly wage. This can mean one of two 
things: either the benefit rate is swollen by the wages 
earned in overtime work in the high quarter, or the 
claimant’s attachment to the labor market is tenuous 
to the degree by which his high quarter wage exceeds 
his weekly wage. If the claimant has the advantage 
of a swollen benefit rate, his weekly benefit payments 
will exceed the conceived ratio of 65 to 69 per cent of 
his weekly earnings; and in a substantial number of 
cases will exceed his normal weekly earnings. If his 
weekly wages are low because his employment is not 
steady, he is potentially a claimant for long periods 
throughout the benefit year, and the speedy exhaustion 
of his credits may not be for his ultimate good. That the 
payment of dependency allowances will exhaust his 
benefits more speedily is obvious, since the dependency 
provisions do not increase the total amount of benefits 
that may be paid in a benefit year. It merely pays him 
more money for his weeks of unemployment until his 
credit is exhausted.

More than 46 per cent of all claimants filing will be 
entitled to weekly benefits at a rate lower than $25. Of
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this number, the weekly wage of more than 70 per cent 
will be an amount which is lower than the minimum 
average weekly wage in the high quarter by which they 
qualify for their weekly benefit rates. In this group, 
therefore, the basic benefit rate excluding the provisions 
for dependency allowances is equal to more than 69 per 
cent of the weekly wage, and in approximately one sixth 
of the cases in the group the basic benefit rate will be 
equal to, or in excess of, the weekly wage. This group 
includes all covered workers whose average weekly wage 
in the highest quarter equalled $36.91 or less. It in
cludes practically all of the unskilled workers and many 
of the semi-skilled.

Statistics are not available to indicate how many 
claimants will claim dependencies or what will be the 
over-all cost to the fund if all who file claims were to be 
eligible for the maximum dependency allowances. The 
cost would be approximately 50 per cent greater for each 
week of unemployment compensated, but it is expected 
that the majority of claimants will not qualify.

However, the effect of the legislation on the individual 
can be approximated in most instances. When a claimant 
qualifies for a benefit rate of $24 or less with maximum 
duration and, in addition, is paid maximum dependency 
allowances, he will be paid an amount equal to his weekly 
wage for about fifteen weeks, and even though he con
tinues to be unemployed, will receive nothing beyond 
that for the remainder of his benefit year. In those 
cases where the benefit rate is $25, the reduction in 
duration may be even more acute.

The extreme liberality of the basic benefit formula, 
which provides for benefit payments equal to 65 to 69 
per cent of the average highest quarter wages has made 
it difficult for the Employment Service to return such 
workers to employment. The inclusion of the present 
dependency allowances in that formula will aggravate 
that problem because in many instances it will make 
possible the payment of benefits equal to the full weekly 
wage as defined in the section. Such payments may well
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make unemployment so attractive that the individual 
will be indifferent to employment while the benefits last, 
so that he will be forced to commence his search for work 
when all his credits are used up. Thus, the purpose of 
the legislation will have been defeated by the act itself.

In view of these facts, the Council is of the opinion that 
provisions for the payment of dependency allowances more 
liberal than those it recommends herein may create con
ditions that will operate against the ultimate welfare of 
the people, and particularly to the ultimate detriment of 
those who receive such benefits.

Dependency Allowances for the Partially Employed.
The Council recommends that section 29 (c) be 

amended to include in its provisions the payment of 
dependency allowances to those who are partially 
employed.

When it enacted the provision for dependency allow
ances, the Legislature made such allowances available 
only to those who are in total unemployment. Therefore, 
those who earn any wages in a week are excluded from the 
benefits of this provision. The individual who has de
pendents and who has been in total unemployment may 
receive dependency allowances as long as he continues to 
be totally unemployed and otherwise eligible; but if he 
returns to his employment in part-time work or if he 
accepts an odd job during his week of unemployment, he 
not only has his basic benefits reduced by the amount of 
his earnings, but in addition, he suffers the loss of his 
right to allowance for his dependents. This can have no 
effect other than to create a resistance on the part of the 
unemployed to accept less than full-time work; or, hav
ing accepted part-time work, to strongly tempt the worker 
to say nothing about it when he files his claim.

The Council is of the opinion that if dependency allow
ances are to be paid in any case, they should be paid 
to the partially employed as well as to the totally un

employed.
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The Number of Dependents should be determined for the 
Benefit Year at the Time when the First Claim is filed 
for the Benefit Year.

The Council recommends that section 29 (c) be 
amended to include in its provisions a provision that 
dependency allowances shall be paid for the duration 
of the benefit year based on the number of dependent 
children determined as of the date on which the in
dividual has filed his first claim in such benefit year.

The determination each week of the number of de
pendents of an individual will create conditions by which 
the Division may be forced to delay substantially the pay
ment of benefits to which the individual may be entitled, 
since much investigation will be necessary in order to 
prove the claims for dependency allowances. The State 
of Connecticut has found, after a year of operation, that 
the percentage of change in the number of dependents 
throughout its benefit year is so small as to be insignifi
cant. It is the opinion of the Council that the provision 
will be better and more economically administered and 
there will be no serious loss to the fund, if allowances are 
paid throughout the year based on a single determination 
at the time each individual files his first claim with respect 
to such benefit year.

Disqualification of the Dependent Child from Eligibility for 
Benefits because of His Oum Unemployment.

The Council recommends that section 29 (c) be 
amended to provide that if in any benefit year a child 
shall have been determined to be a dependent of its 
parent, such child shall be ineligible for benefits be
cause of his own unemployment for the remainder of 
such benefit year.

Many children under the age of eighteen are fully em
ployed in this State and ordinarily will be found to be 
not dependent. Many others are partially employed and 
have wage credits sufficient to permit the payment of 
some benefits to them when claimed, but whose earnings
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are not enough to justify a decision that they are not de
pendent on their parents. To deny a dependency allow
ance to a parent merely because the child had meager 
earnings in part-time work would appear to be out of 
conformity with the purpose of the legislation. On the 
other hand, to pay unemployment benefits to a child who 
has been determined to be dependent on its parents would 
leave the whole law open to justifiably adverse criticism.

The Council is of the opinion that whenever a child has 
had earnings which are insufficient to justify a decision 
that he is self-supporting, he should be considered a de
pendent of his parent, but his rights to benefits based on 
his own earnings should be cancelled for the remainder of 
the benefit year.

Experience Rating, or Tax Relief, for Employers.
While it can be said that the incentive to stabilize 

employment has been brought about in some industries 
by the experience rating provisions of the lav/, it also can 
be fairly stated that such incentive is not necessary for 
stability of employment in other industries because of 
the very nature of the industries.

In reviewing the experience rating provisions of the 
law, belief in the principle and objective of experience 
rating, or some form of tax relief to employers, under the 
Employment Security Program was expressed by all mem
bers of the Council, with the exception of one of the 
employee representatives.

While cognizant of some inequities in the present indi
vidual employer experience rating plan in the Massachu
setts law, the Council prefers it to other plans unless and 
until it is possible, under the Social Security Act, for 
Massachusetts to have a state-wide, flat rate type of ex
perience rating plan similar to that first approved by the 
original Advisory Council of the Division of Employment 
Security in 1939. This was known as the Massachusetts 
State Merit Rating Plan, or flat rate type. It was a plan 
of state-wide, flat rate of reductions in contributions to 
all employers, based upon the condition of the Unemploy-



ment Trust Fund of the State, and regardless of individual 
employer experience.

Because this type of plan was not permissible under 
the Social Security Act, to which State Employment 
Security Laws must conform in order to receive adminis
trative expenses under it, the Council’s proposal was sub
mitted to Massachusetts Congressman John W. McCor
mack, then a member of the House Ways and Means 
Committee, for consideration for amendment to the Social 
Security Act which would permit its adoption.

Congressman McCormack introduced the plan for the 
consideration of the latter committee. The committee 
thought favorably enough of the plan (which it called 
the horizontal reduction plan) to recommend it in the 
form of an amendment to the Unemployment Compensa
tion Tax Title of the Social Security Act. Under the 
amendment, States which had built up a certain reserve 
and could meet minimum benefit standards might reduce 
their rate of contributions on a uniform basis. A sufficient 
reserve, as a condition for the allowance of reductions in 
state contribution rates, was defined in the proposed 
amendment as not less than one and one half times 
the highest amount paid into the State Unemployment 
Compensation Fund with respect to any one of the ten 
preceding years, or not less than one and one half times 
the highest amount of compensation paid out of the State 
Fund within any one of the ten preceding years, which
ever amount was the greater.

This plan would not alter the experience rating provi
sions then existing, and presently existing, in the Social 
Security Act. It was intended that the States which 
could make general tax reductions after building up the 
necessary reserve fund, and raising their minimum bene
fit standards, might still allow further contribution re
ductions to individual employers with favorable employ
ment experience. On the other hand, those States which 
did not wish to take advantage of the horizontal reduction 
plan, but wished to maintain the individual employer ex
perience rating system, could do so.
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The bill progressed to the point of being referred to a 
Joint House and Senate Conference Committee, where it 
was finally eliminated. It was the unfortunate attach
ment of minimum benefit standards to the proposal which 
defeated the measure, and not the principle of the merit 
rating plan as proposed by Massachusetts. Under the 
Federal-State Co-operative Employment Security Pro
gram prescribed in the Social Security Act enacted in 
1935, the States were given great latitude in choosing their 
types of unemployment compensation systems and bene
fit structures, consistent with the economy of the indi
vidual States. The States, therefore, expressed opposition 
to the establishment of minimum benefit standards as 
they felt such action would be tantamount to Federalizing 
the entire system of Unemployment Compensation. This, 
the States felt, Congress did not intend to do in that the 
Ways and Means Committee stated in their report ac
companying the proposal that “ the Committee earnestly 
sought to keep any suggested changes within the frame
work of the present Federal-State system.” The Com
mittee also stated in the report that “ economic resources 
and unemployment are not of equal magnitude in all the 
States. Different problems and varying standards are, 
therefore, to be expected in the various State Unemploy
ment Compensation Systems.” The Committee appeared 
to be concerned, however, with the fact that benefit 
standards in some states were “ more inadequate than in 
others,” and felt that the proposed horizontal tax reduc
tion might be made permissive to those States which 
could “ afford to maintain a certain benefit standard.”  
Since that time, however, it is common knowledge, and 
the attached table entitled, “ Liberalization of Unemploy
ment Benefit Formulae, 1935-1946” taken from a publi
cation of the United States Chamber of Commerce as of 
November, 1946, will attest to the fact that the States 
have made considerable progress in liberalizing their bene
fit structures, so that there would seem to be little excuse 
today for any concern with respect to inadequacy of 
benefit standards. Accordingly, Congress might well be
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disposed to reconsider at this time an amendment to the 
Social Security Act to permit a uniform tax reduction plan 
similar to that proposed in 1939 on its own merits and 
without the attachment of uniform benefit standards for 
the States. It is suggested that the Legislature might 
wish to consider memorializing Congress in this direction.
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Administrative Amendments.
The Advisory Council is not recommending changes in 

the benefit structure, believing it to be most liberal. With 
dependents’ allowances added by the Legislature in 1946 
to an already high and liberal basic benefit structure, 
many persons with dependents will be able to draw bene
fits to the extent of 100 per cent of their previous wages. 
In addition, by the end of 1946, many veterans will have 
drawn their full quota of 52 weeks of readjustment allow
ance payments under the G. I. Bill from federal funds 
and, when unemployed and eligible, will be a liability on 
the state fund. The situation may well arise where the 
present tax structure will not maintain the benefit struc
ture.

There are amendments, however, which will further 
perfect the law and facilitate the administration thereof 
and the Council respectfully recommends them for the 
consideration of the Legislature. They may be grouped 
as follows :

I. Three are for administrative changes:
1. The Council, since its creation, has usually met twice each 

week. Because of the demands imposed upon the Council 
members in their regular professions and businesses, it has 
been difficult to hold these meetings regularly twice weekly 
Considering the greatly increased cost of living and travel, 
and not wishing to increase the total annual emoluments, it 
is recommended:
(a) That the Council be permitted to meet once each week 

and that the remuneration be increased from $15 to 
$30 per meeting.

2. Decisions of the courts of the Commonwealth have been 
rendered which might lead to the questioning of the author
ity vested in the Director to delegate his duties, functions and 
powers. The administration of unemployment compensa
tion has placed the Commonwealth of Massachusetts in a 
quasi insurance business and it is humanly impossible for 
the Director to enforce the law without delegation of his 
authority. It is, therefore, recommended :
( a )  That the Director shall be permitted to delegate his 

duties, functions and powers so as to properly administer 
the law.
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3. The Social Security Act and chapter 151A (Employment Se
curity Law) both contain provisions making the records of 
the Division strictly confidential and for the exclusive pur
pose of administration of the Employment Security Law. 
The Division has steadfastly refused to divulge this informa
tion in conformity with the law and because of the present 
wording of the law has also been forced to place the responsi
bility upon the courts to determine whether these records 
could be introduced as evidence in actions of proceedings be
fore the courts. The courts have refused admission of the 
records, and it is, therefore, recommended:
(a) That the law be further strengthened to avoid the sum

moning of records before the courts and cause unneces
sary administrative inconvenience and expense to the 
Commonwealth and to the Division.

II. Two will bring the Massachusetts law in closer conformity with 
existing federal statutes.
1. The Congress of the United States recently amended the In

ternal Revenue Code whereby the $3,000 wage limitation is 
now' effective as against the first $3,000 paid during a cal
endar year. Inasmuch as Massachusetts employers are per
mitted to deduct the amount of contributions paid to the 
Commonwealth of Massachusetts from their federal taxes, 
it is suggested that the Massachusetts law be amended to 
comply with the federal law.

2. It is recommended that section 1 (s ) (1) should not contain 
any limitation inasmuch as the same merely applies to taxes. 
Section 14 should be amended to comply with the federal 
law. The words of limitation should be deleted from 14 (a) 
inasmuch as they already appear in 14. Section 44, subsec
tion (6), will likewise have to be amended to comply with 
federal law'. Section 15 (c) likewise should conform with the 
four-year statute of limitations for collection of contributions 
of delinquent accounts as now appearing in federal law. Sub
section (a) of section 24 of said chapter 151A should be 
changed so that the eligibility of an individual for benefits 
will be determined on the basis of his having earned $150 
during a calendar year instead of “ been paid”  as now appear
ing in the law, inasmuch as taxes on said earnings will only 
be taxes when paid.

III. Two will correct matters of draftsmanship involved in the 
present law.
1. Section 66 (/) has a grammatical error. Therefore, it is 

recommended:
(a) That the W'ord “ exercises”  be changed to “ exercise” .
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2. The Great and General Court of the Commonwealth ex
tended the duration of aggregate benefits from twenty to 
twenty-three times the benefit rate at its last session. Chap
ter 701, subsection (c) of section 2, still contains the word 
“ twenty” . It is, therefore, recommended:

(a) That the word “ twenty”  be changed to conform with 
existing law.

IV. One would guarantee the continuation of benefit payments in 
the event of controversies between the Commonwealth of Mas
sachusetts and federal agencies.

1. The relationship of the Massachusetts Division of Employ
ment Security to the Social Security Board, since the crea
tion of these two agencies, has always been a delicate one. 
The Massachusetts Employment Security Law as enacted by 
the Great and General Court of the Commonwealth and the 
administration of this law is the subject matter of concern 
to the Commonwealth exclusively. The Social Security 
Board, and its successor the Social Security Administration, 
have continuously endeavored to dictate what the law should 
be and to supervise and review its administration. The 
Social Security Board has forced the Great and General 
Court to enact laws which the Great and General Court 
would have, wished to consider much more lengthily; it has 
compelled the Director to do certain things; and has forced 
the Director to travel to Washington at the expense of the 
governor’s fund to protect the Commonwealth in discussions 
of social security legislation. All of this has been accom
plished by the simple procedure of threatening the Common
wealth of Massachusetts with the withholding of adminis
trative funds.

The Department of Labor is now endeavoring to act in the 
same manner relative to the operations of the employment 
service, one of the functions of the Division of Employment 
Security. Recently the Department of Labor, under threat 
of withholding funds for the administration of an employ
ment service, compelled the Governor of this Commonwealth 
to issue an executive order, merely to permit the retention of 
certain employees of the federal government on the pay roll 
in direct violation of the civil service laws of the Common
wealth.

The unusual situation of having a federal bureau or depart
ment seeking to direct, supervise and dictate the administra
tion of one of the departments of the Commonwealth is no«' 
aggravated by having two federal bureaus seeking to do the
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same thing to the same department. The Advisory Council, 
fully appreciating this unusual situation and realizing that 
should, at any time, either the Social Security Administrator 
or the Secretary of Labor, in his judgment and discretion, 
decide to withhold funds for either the administration of the 
Employment Security Law or the Employment Service, the 
Commonwealth of Massachusetts would face the problem of 
having to close down all of the offices throughout the Com
monwealth of Massachusetts, which are currently being 
jointly financed by grants from both of these federal depart
ments, and the payment of unemployment compensation 
benefits to individuals legally entitled thereto would be 
withheld indefinitely; and appreciating further that there 
are fourteen states which have enacted laws creating funds 
to provide for such an emergency, and further recognizing 
that with such funds there would be no interruption of bene
fit payments pending settlement of any controversy or dis
pute which may arise between the Commonwealth of Massa
chusetts and either of the above-mentioned federal bureaus, 
the Advisory Council recommends:
( a )  That legislation be enacted which will permit the crea

tion of a Special Administrative Fund comprising the 
following:
(1) Interest and penalties collected from delinquent em

ployers.

At present these funds are being placed into the 
Unemployment Trust Fund, although in character 
they are not contributions as defined in the law.

(2) Any voluntary contributions that may be made to 
the Fund and any moneys that may be appropriated 
by the Commonwealth for the purpose of this Fund.

(3) A three tenths of one per cent contribution to be 
levied against the pay rolls of all employers subject 
to the Employment Security Law, subject to exist
ing limitations.

V. One would be a resolution to further guarantee the sovereignty 
of the Commonwealth of Massachusetts.
1. The Advisory Council, appreciating the necessity of empha

sizing state rights and realizing that the greatness of the 
United States of America has been possible because of the 
recognition of each of the forty-eight States as an inde
pendent sovereignty, and further appreciating that in recent 
years the encroachment upon the rights of these sovereign
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States by a growing federal government is endangering the 
very status of our great country, recommends that the Great 
and General Court resolve the following:

(a) The Great and General Court of the Commonwealth of 
Massachusetts hereby memorializes the Congress of the 
United States to enact the proper legislation amending 
the Social Security Act, whereby Massachusetts em
ployers will be permitted a 100 per cent credit against 
the Federal 3 per cent unemployment tax. This will 
permit Massachusetts to continue placing 2.7 per cent 
of this tax into the Unemployment Trust Fund. The 
remaining .3 per cent will finance the administration of 
the Employment Security Law in Massachusetts, and 
any amount collected in excess of the actual administra
tive costs will also revert to the Unemployment Trust 
Fund. This will eliminate the existing conditions whereby 
the federal government collects from Massachusetts em
ployers, and commingles the amount derived from Massa
chusetts with that received from all other States, and 
whereby the federal government grants a fractional part 
of the amount collected from Massachusetts employers 
to Massachusetts for administrative purposes.

III. Return of Employment Service to State Control.
After nearly five years of federal operation, the Em

ployment Service was returned to state administration as 
of November 16, 1946. The return of the Service was au
thorized in the Department of Labor Appropriation Act, 
approved July 26, 1946, now known as Public Law No. 
549 of the 79th Congress. The Services will operate pur
suant to the Wagner-Peyser Act of 1933 and the Service
men’s Readjustment Act of 1944 and will be financed 
entirely by the United States Government. Thus, the 
local employment offices in each State will be identified 
as part of a state system affiliated with the United States 
Employment Service under the Department of Labor.

It was only after a long fight that the Employment 
Services were returned to the States. Concerted action 
to effect the return of the Services started immediately 
following Y-J Day and continued during the intervening 
fifteen months, with one postponement after another of 
the effective date of transfer through amendments to the
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several bills concerned with the return of the Services. 
The effective date of November 15, 1946, was finally 
agreed on by Senate and House conferees on the Depart
ment of Labor Appropriation Bill, which included the pro
vision for the return of the Services, and the bill was 
finally signed by President Truman on July 26, 1946. In 
contrast, the loan by the States to the federal government 
as of January 1, 1942, was accomplished practically over
night without interruption of service.

The Governors were ever alert to the situation, and as 
early as May 31, 1944, at their annual meeting at Hershey, 
Pennsylvania, took anticipatory action in the effectuation 
of an early return of the Employment Service to the States. 
With the feeling that when emphasis had shifted in war 
production to an increase in civilian production the pur
pose for which the Employment Service was loaned to 
the federal government no longer existed, the Governors 
adopted a resolution directing its executive committee "to  
keep in close touch with this situation, and if between 
now and the next annual meeting it is the opinion of the 
executive committee that the time has arrived when it 
would be practicable for the Employment Services to be 
returned to the States, that the executive committee is 
hereby authorized and directed to so notify the President 
of the United States.”  Again, at their annual meeting at 
Mackinac, Michigan, in July, 1945, they reaffirmed their 
interest in a prompt return of the Employment Service, 
when they resolved that “ the Executive Committee of the 
Governors’ Conference be directed to urge the immediate 
return of the Employment Service to the States.”  Con
sistent with this Resolution, the Governors again took 
action, when, on January 4, 1946, they authorized the 
chairman of their executive committee to request of Presi
dent Truman the immediate return of the Service to the 
States. This action was deemed necessary by the Gov
ernors in view of the “ pocket veto” by President Truman 
on December 14, 1945, following the adjournment of 
Congress, of a bill passed by Congress which would have 
returned the Service to the States within 100 days of 
enactment.
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H i s t o r i c a l  B a c k g r o u n d  o f  E m p l o y m e n t  S e r v i c e .

A brief chronology of the Employment Service is worthy 
of recording herein. The United States Employment 
Service was established as a bureau in the United States 
Department, of Labor under the provisions of the Wagner- 
Peyser Act, approved June 6, 1933, for the purpose of 
promoting the establishment and maintenance of a nation
wide system of public employment offices. Under this 
act there was established a federal-state co-operative pro
gram under which the state and local employment offices 
were maintained under state operation, in accordance 
with and subject to rules, regulations and standards of 
efficiency promulgated by the United States Employment
Service. _  ,

Effective July 1, 1939, the United States Employment
Service was transferred to the Federal Security Agency, 
in accordance with the provisions of Reorganization Plan 
No. 1, issued pursuant to the Reorganization Act of 1939. 
Under this Reorganization Plan, the functions and duties 
of the United States Employment Service were consoli
dated with the Unemployment Compensation activities 
of the Social Security Board and administered by the
Social Security Board. .

On December 19, 1941, the Governors of the forty-eight 
States were requested by the late President Roosevelt, by 
telegram, to transfer to the federal government as of 
January 1, 1942, the administration of their respective 
state systems of public employment offices to M  
mobilize the manpower of the nation in the wa 
gency.” Executive Order No. 8990 of December 23,1941, 
formalized this request for the transfer. According y, on 
Tanuarv 1 1942, the separate state systems of public 
ployment offices »ere all placed under the direction* 
the Social Security Board. Because this request «  
identified with the “ war emergency, it likewise lden‘ 
fied it as a “ loan” proposition. The States naturally «  
pected the return of the Service to state control “ in status
quo

hi lilit 1C«“ — --
at the termination of the war emergency.
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On September 17, 1942, pursuant to the provisions of 
Executive Order No. 9247, issued under Title I of the First 
War Powers Act, the United States Employment Service 
was transferred to the War Manpower Commission in 
order to “ more effectively mobilize the nation’s civilian 
manpower and womanpower in the nation’s war 
effort.”

On September 19, 1945, under Executive Order No. 
9617, the War Manpower Commission was abolished and 
the United States Employment Service was transferred to 
the Department of Labor, and the functions of the Chair
man of the War Manpower Commission with respect to 
the United States Employment Service were vested in the 
Secretary of Labor. That transfer was also effected under 
Title I of the First War Powers Act. Since transfers of 
functions or agencies of the government effected under 
this title are temporary in nature, upon termination of 
said title, and in the absence of appropriate action placing 
the United States Employment Service in the Depart
ment of Labor on a permanent basis, the United States 
Employment Service would revert to the Social Security 
Board. Consistent with President Truman’s program to 
reassemble under the Department of Labor all the govern
mental activities which relate primarily to the nation’s 
labor force, H. R. 6739 (Department of Labor Appropria
tion Act and now Public Law No. 549 of the 79th Con
gress) provided for the retention of the United States 
Employment Service in the Department of Labor for the 
fiscal year ending June 30, 1947.

Return to Dual Control in the Employment Security Pro
gram at the Federal Level. — What the above amounts to 
is that the Employment Services are back where they 
were prior to the late President Roosevelt’s Reorganiza
tion Act of 1939, which transferred the Services from the 
Department of Labor to the Social Security Board for 
proper unification of the two functions (Employment 
Service and Unemployment Compensation) in one de
partment. The 1939 act eliminated the complications 
and confusion caused by two separate financial grants for
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administration of the two programs coming down from 
two separate agencies at the federal level.

Following this unification of functions at the federal 
level, most of the States, including Massachusetts, like
wise integrated the two functions and accomplished a 
smooth-running organization to handle both claims and 
placements in the interests of a properly co-ordinated 
Employment Security Program.

Now, in 1946, a reversion back to the system of two 
financial grants for administration of the two programs, 
and the promulgation of rules, regulations and policies by 
two separate agencies has taken place at the federal level. 
This, again, is bound to cause unnecessary complications 
and confusion. It would seem that such difficulties at 
the federal level should be corrected by the integration of 
the two component programs in one federal agency.

Effect of Certain Provisions of Public Law No. 5J+9. 
Already, there are points of conflict in the interpretation 
of the personnel provisions of Public Law No. 549. In 
substance, the personnel provisions provide for the trans
fer to and retention in the state service of all persons em
ployed in the offices of the United States Employment 
Service on the effective date of the act (July 26, 1946) 
and authorizes their separation or release from the state 
service only for specified reasons. The specific provisions 
for the transfer of the personnel are as follows:

The Secretary of Labor may withhold or deny certifications of 
funds for a state system of public employment offices unless he finds 
that the State : —

(1) (a) Has made provision for the transfer to and retention in the 
state-wide system of public employment offices of employees of the 
federal government who (on the effective date of this act) were em
ployed in state or local employment service functions in such State, 
in the positions occupied by them under the federal service or in 
reasonably comparable positions, except that individuals so trans
ferred may be separated or terminated for good cause as determined 
in individual cases under the applicable state merit system, or sepa
rated or terminated undes the applicable state merit system, by rea
son of reductions in force found necessary in the interests of efficient 
operations, and may be separated (A) if they have failed to acquire 
eligibility to be certified for appointment superior to that of any war



1947.] HOUSE —  No. 752. 45

veteran competing for the same appointment in the state-wide system 
of public employment offices under the state merit system in the posi
tions occupied by them under the federal service or in reasonably 
comparable positions, after having been given a reasonable opportu
nity to acquire such eligibility, or (B) if the Secretary has determined 
that it is impossible for them to be given an opportunity to acquire 
such eligibility because of state constitutional or statutory provisions 
in force on the effective date of this act; and (&) has made provision 
for the extension to employees of the federal government who left 
employment-service positions in such State in order to perform train
ing and service in the land or naval forces of the United States or 
service in the merchant marine as defined in Public Law 87, Seventy- 
eighth Congress, of the same employment rights and privileges as 
those provided for federal employees transferring to state employ
ment in accordance with the provisions of this paragraph; or

(2) Has requested the detail of such employees to the state agency 
under the following provisions: —  So much of the funds appropriated 
for state-wide systems of public employment offices as may be neces
sary shall be available to the Secretary of Labor, in lieu of any portion 
of the grant to the State, for the payment of compensation (under the 
salary scales applicable to such employee prior to the effective date 
of this act) to employees of the United States Employment Service in 
the Department of Labor, who, upon the request of the State, and for 
the purpose of permitting continuity in their employment pending 
an opportunity to acquire eligibility for state employment in accord
ance with clause (1) (a) of this paragraph, may be detailed by the 
Secretary of Labor to the state agency for service in the state-wide 
system of public employment offices.

In re-establishing the employment offices in Massachu
setts, the Director of the Division of Employment Security 
is governed by the following laws and rules and regulations 
of the Commonwealth of Massachusetts as far as per
sonnel is concerned:

(а) Chapter 535 of the Massachusetts Acts of 1943 and 
chapter 664 of the Massachusetts Acts of 1945.

(б) The Civil Service Laws of the State, particularly 
as found in chapter 31 of the General Laws and rules and 
regulations made thereunder which, under decisions of the 
Massachusetts Supreme Court, have the force of law.
• (c) The laws and regulations of the Massachusetts 

Division of Personnel and Standardization established 
under the provisions of chapter 30 of the General Laws 
which have the force of law.



(■d) Chapter 708 of the Massachusetts Acts of 1941 as 
amended.

(e) Chapter 517 of the Massachusetts Acts of 1941.
In conformity with the provisions of the foregoing, the 

Director of the Division proposed a Personnel Transfer 
Program which was unacceptable to the Secretary of 
Labor. Thus, Massachusetts was placed in the position 
of being asked, in essence, to violate its own law to accede 
to and comply with the interpretation of a federal bureau 
in this respect. This the Director of the Division refused 
to do and was supported in his action by the opinion 
rendered in the matter by the Attorney General of the 
Commonwealth, as follows:

N o v e m b e r  14. 1946.

Mr. R obert E. M arshall, Director, Division of Employment Security, 
881 Commonwealth Avenue, Boston, Massachusetts.

D ear Sir : —  I wish to acknowledge receipt of your letter of No
vember 13, 1946, requesting my opinion with respect to certain matters 
therein stated.

I have made a careful examination of the plans submitted by you 
to the United States Department of Labor and I am convinced that 
your plans as submitted go as far as you have authority under the 
statutes of the Commonwealth of Massachusetts to go in attempting 
to comply with the requirements of that Department.

It is my opinion that you do not have any authority under the 
statutes of the Commonwealth of Massachusetts to accede to the re
quests which have been made to you, beyond those which appear in 
the plans already submitted.

Yours very truly,
(s) Clarence A. Barnes, 

Attorney General.

An official public statement issued by Attorney General 
Barnes in the matter is also worthy of recording herein.

In accordance with the letter of November 13, 1946, from Robert E. 
Marshall, Director of the Massachusetts Division of Employment 
Security, I have on November 14, 1946, rendered an official opinion 
to Mr. Marshall as such Director that the plans which he has sub
mitted to the U. S. Department of Labor were as broad in their scope 
as the present laws of the Commonw'ealth of Massachusetts permit 
them to be.

The act under which federal funds are furnished to the Common
w'ealth of Massachusetts gives complete discretion to the Secretary
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of Labor as to whether or not he will withhold or deny certification 
of funds for a state system of public employment offices. I have 
informed the representative of the U. S. Department of Labor that 
it is impossible for the Commonwealth of Massachusetts, under ex
isting laws, to do more than has been done in an effort to satisfy the 
demands of the U. S. Department of Labor.

I do not propose, as Attorney General of the Commonwealth of 
Massachusetts, to sanction the violation of the laws of the Common
wealth of Massachusetts because of directives or regulations issued 
by the Secretary of Labor or any other federal department. I sin
cerely hope that the Secretary of Labor will exercise the discretion 
given to him under the law and permit funds to come to Massachu
setts, at least until the Legislature has had an opportunity to deter
mine whether or not it wishes to change the existing laws of the Com
monwealth of Massachusetts particularly those which protect the 
employees of the Commonwealth of Massachusetts through Civil 
Service requirements.

Thus, funds were not forthcoming from the United 
States Department of Labor for the operation of the 
Employment Service as of the close of business on Novem
ber 15,1946, the intended effective date of the re-establish
ment under state control. The only alternative to 
obtaining these funds was the condition outlined in 
clause (2) of the personnel transfer provisions of Public 
Law No. 549 quoted above, namely, that the State 
request the detail of the employees to the state agency 
to permit continuity of their employment pending an 
opportunity to acquire eligibility for state employment 
in accordance with clause (1) (a) of the personnel transfer 
provisions above quoted. This, Governor Tobin acceded 
to and on November 16, 1946, issued Executive Order 
No. 97 under his War Emergency Powers which permitted 
the release of funds from the United States Department 
of Labor for the operation of the Employment Service 
on an interim plan through January 31, 1947, pending 
the resolution of the issues in dispute.

The issue presents another example of encroachment 
on states’ rights and a frontal attack on the State’s Civil 
Service System by a federal bureau insisting on imposing 
its rules and regulations or interpretations on a state 
agency in violation of its state laws.
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IV. Activities of Division of Employment Security.

B e n e f i t  P r o g r a m .

Benefit payments in the two years ending September 
30, 1946, totaled $49,541,245.25, of which $44,301,163 
was paid in the twelve months following the end of 
hostilities (when benefit payments represented more 
than twice the amount of contributions received).

The abrupt rise in benefit payments following VJ-Day 
is seen in Chart I, which shows the monthly distribution 
of benefit payments since 1940.

A contributory factor in the large increase in benefit 
payments was the liberalization of the benefit formula. 
Effective April 1, 1945, the maximum rate was increased 
from $18 to $21, and maximum potential duration was 
extended from 20 weeks to 23 weeks. As of April 1, 
1946, the maximum rate was still further increased to 
$25. The effect of these changes in the rate schedule 
(together with the rise in earnings) is seen in the average 
benefit check paid to claimants in total unemployment. 
In the quarter ending September 30, 1944, the average 
check was $16.23. In the same quarter of 1945 it had 
increased to $19.32, and in the quarter ending September 
30, 1946, it was $21.67.

A comparison of the potential duration and average 
benefit rate on claims filed in the benefit years 1940-1944 
with corresponding data for the first half of the benefit 
year 1946-1947, showed that in the latter period, on 
the average, men were drawing $6 more per week and 
had a potential duration longer by 1.3 weeks than in the 
benefit year 1943-1944. Similarly, the average rate for 
women claimants increased by $4.07, while average 
potential duration remained at approximately the same 
level.

While these increases were primarily due to the liber
alization of the rate schedule and the extension of max
imum duration to 23 weeks, they are also accounted for, 
in part, by the fact that workers filing claims in the



CHART I

B E N E F IT  PAYMENTS BY MONTHS

MILLIONS OF DOLLARS MILLIONS OF DOLLARS

*  In consequence of the Increased maximum tnnefit rete adopted in June IJ45 but retroactive to ifcrll I, 1505, 1 total of 5 ,12J adjustment checks valued et $4&»019 nor« 
Issued In June. Tb« aggregato on sent of Ik e «  checks Is  included In the total for June 1945.





year 1946-1947 came largely from war industries where 
wage levels were considerably above the average.
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B e n e f i t
Y e a r .

A v e r a g e  R a t e s . A v e r a g e  P o t e n t i a l  D u r a t i o n  
( W e e k s ) .

All
Claimants. Men. Women. All

Claimants. Men. Women.

1940-41 . $10 44 $11 61 $ 8 67 17.4 17.4 17.3
1941-42 10 73 12 37 8 85 16.8 16.6 17.0
1942-43 11 60 13 27 10 27 17.5 17.7 17.4
1943-44 15 93 17 00 15 15 17.1 17.7 16.5

1945-46 . 19 05 20 09 18 33 19.4 20.8 18.4
1946-471 . 21 32 23 00 19 22 17.8 19.0 16.4

1 April 1, 1946, to September 30, 1946.

It will be observed that while average potential dura
tion in the year 1946-1947 was somewhat longer than 
in 1943-1944, it was considerably shorter than in 1945- 
1946. This decrease was attributable to liberalization 
of the rate schedule, and to the fact that earnings of 
many claimants were concentrated in the months before 
Y-J Day.

B e n e f i t  Y e a r .

P e r  C e n t  e n t i t l e d  t o  
20 (o r  M o r e 1) W e e k s .

All
Claimants. Men. Women.

1940-41 ............................................... 53.5 54.3 52.5
1941-42 ............................................... 47.5 48.2 46.7
1942-43 ............................................... 58.5 62.9 54.9
1943-44 ............................................... 49.2 65.5 36.9

1945-46 ............................................... 66.1 79.7 56.5
1946-472 ............................................... 46.3 59.7 30.3

1 Maximum duration increased as of April 1, 1945, to 23 weeks.
2 April 1, 1946, to September 30, 1946.

As the above table shows, there were relatively more 
claimants (both men and women) entitled to 20 or more 
weeks in the 1945-1946 benefit year than in the 1946-
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1947 year. In part, this is attributable to the higher 
rate schedule in effect in the more recent year. In part 
it is also due to the fact that many claimants who earned 
high wages in the period prior to V-J Day in 1945 (the 
base year for 1946-1947) had little or no earnings after 
that date.

Also worthy of notice is the fact that of the claimants 
qualifying for the maximum rate of $25 per week in 
1946-1947 nearly 30 per cent were entitled also to the 
maximum potential duration of 23 weeks. For women 
claimants the per cent was 13, while for men it was 44.

P r o m p t n e s s  i n  P a y m e n t  o f  B e n e f i t s .

Promptness in issuing benefit payments is one of the 
criteria of an efficient unemployment compensation 
agency, and figures recently released by the Bureau of 
Employment Security show that Massachusetts claimants 
are served very promptly in comparison with claimants 
in other States of comparable size and industrial pattern. 
In the quarter ending June 30, 1946, Massachusetts 
issued 93.3 per cent of all intrastate payments within 
two weeks after the end of the compensable week. This 
is well above the nation-wide average. The only State 
with a better record than Massachusetts was California, 
where payments are made in cash at the local office on 
the day the compensable claim is filed. The figures in 
the following table show payments made in less than 
two weeks following the compensable week. (In prior 
years when data on payments made within one week 
were available, Massachusetts held first place among 
these States with regard to promptness in issuing benefit 
payments.)
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S t a t e . Number 
of Payments.

P e r  C e n t  o f  P a y m

Less than 
Two Weeks.

ENTS MADE IN  —

Six Weeks 
or More.

All States 14,699,162 81.5 3.8

Massachusetts 567,349 93.3 1.8
California . . . . 2,050,408 94.9 2.7
New York . . . . 2,032,145 87.9 3.0
Pennsylvania 1,580,938 89.5 3.0
Connecticut . . . . 205,575 61.4 6.2
New Jersey . . . . 974,644 81.8 7.6
Michigan . . . . 1,006,459 82.9 4.3
O h i o ............................... 795.246 81.7 5.2
Illinois............................... 1,053,712 36.8 5.0

D i s p u t e d  C l a i m s .

Before the Director’s determination of any claim for 
unemployment benefits becomes final, the employer is 
given an opportunity to protest the allowance of the 
claim. "When a claim is filed, the most recent employer 
is notified, and it is incumbent on him to notify the 
Director if he has reason to believe that there has been 
misrepresentation, or has any reason which might affect 
the allowance of the claim.

The Determination and Adjustment Division in the 
Central Office receives for decision all claims on which 
the reason for separation as stated by the claimant indi
cates possible ineligibility, all claims to which the em
ployer has raised objection, all disputes with respect to 
wage records, and all cases involving disqualification for 
refusal to apply for or to accept suitable employment or 
for other reasons.

The ratio of disputed claims to initial claims increased 
during the years when labor was in demand for war 
industries. In periods when many job opportunities
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are available, workers are more likely to quit voluntarily 
and it is also easier to identify those claimants who are 
not actually seeking work. In 1944 disputed claims 
represented nearly 52 per cent of initial claims filed, 
while in 1945 the percentage dropped to 35.7. As employ
ment increased again in 1946, it will be observed that the 
percentage of claims disputed also increased.

Initial
Claims.

T o t a l  D i s p u t e d  C l a im s .

Y e a r .

Number. Per Cent of 
Initial Claims.

19461 ................................ 249,440 115,571 46.3
1945 ................................ 205,942 73,312 35.7
1944 ............................... 71,960 37,313 51.8
1943 ............................... 76,695 30,496 39.8
1942 ............................... 252,613 80,904 32.0
1 9 4 1 ............................... 393,149 92,234 23.4

1 Through September 30.

The types of disputed claims handled in the Deter
mination and Adjustment Division in the two years 
ending September 30, 1946, are shown in Table I. Ap
proximately 53 per cent of the disputed claims determined 
in the two years under review represented cases of ques
tionable separations; that is, the reason for separation 
as stated by the claimant gave rise to a question as to 
whether he might have quit voluntarily, have been dis
charged for misconduct, or in some other manner have 
become ineligible for benefits. Many of these were 
workers who voluntarily left their jobs early in the sum
mer of 1945 expecting to return later, but after V-J Day 
found no jobs available and filed claims for unemployment 
benefits. Questionable separation cases represented 
47 per cent of disputed claims determined before Septem
ber 1, 1945, and 54 per cent of those determined after 
that date.

On the other hand, disqualification cases determined 
prior to September 1, 1945, represented 23 per cent of
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disputed claims, as compared with 16 per cent of dis
puted claims determined after that date, when fewer 
jobs were available. It is more difficult to identify 
claimants who are not actually seeking work when the 
employment offices have few available openings to which 
to offer referral.

Claims which were disputed by the employer repre
sented approximately 1 out of every 14 initial claims 
filed prior to August 1, 1945. The initial claim load in 
August and the following months was largely attributable 
to involuntary layoffs following V-J Day, and the pro
portion of employer objections decreased to approxi
mately 1 in 18.

Labor disputes in electrical and metal working indus
tries were responsible for an increase in 1946 in the number 
of claims disputed on this issue.

During the two-year period, decisions of the Deter
mination and Adjustment Division were appealed to the 
Board of Review in 18,065 instances. Withdrawals 
accounted for approximately 8 per cent of the 15,462 
appeals disposed of. As shown elsewhere in this report, 
the determinations of the Director as represented by 
decisions of the Determination and Adjustment Division 
were affirmed in 74 per cent of the decisions of the Board 
of Review.
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A p p e a l s  b e f o r e  B o a r d  o f  R e v i e w .

Some 345 appeals were awaiting determination by the 
Board of Review at October 1, 1944. In the following 24 
months a total of 18,065 additional appeals were received, 
approximately 81 per cent of which were received subse
quent to V-J Day. After 15,462 appeals had been dis
posed of, as indicated in the following tabulation, 2,948 
were awaiting determination at the close of the two-year 
period covered by this report.

Disposition of Appeals.

T o t a l . O c t o b e r , 1941 t o O c t o b e r , 1945 to
S e p t e m b e r , 1945. S e p t e m b e r , 1946.

Num. Per Num- Per Num- Per
ber. Cent. ber. Cent. ber. Cent.

Total appeals disposed 15,462 1 0 0 .0 4,014 1 0 0 .0 11,448 100.0
of.

Decisions rendered 12,247 7 9 .2 3,271 8 1 .5 8,976 78.4

Appellant withdrawals 1,214 7 .8 318 7 .9 896 7.8

Other dispositions 2,001 1 3 .0 425 1 0 .6 1,576 13.8

Analysis of decisions by type of issue showed that nearly 
a third involved questions of “ ability, availability, not 
unemployed” . The next largest group consisted of “ vol
untary quit” cases. A large number of workers had quit 
their employment prior to V-J Day with the intention of 
returning in September or later, at which time they found 
no work available. They then filed claims which were 
disallowed by the Director, and appealed to the Board of 
Review.
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Decisions by Type of Issue.

T o t a l .
O c t o b e r , 1944 t o  
S e p t e m b e r , 1945.

O c t o b e r , 1945 t o  
S e p t e m b e r , 1946.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Total decisions 12,247 100.0 3,271 100.0 8,976 100.0
Claim and registration 156 1.3 61 1.9 95 1.1
Suitable work 1,241 10.1 475 14.5 766 8.5
Voluntary quit . 3,413 27.9 502 15.4 2,911 32.4
Misconduct 708 5.8 112 3.4 596 6.7
Labor dispute 2,531 20.7 1,058 32.3 1,473 16.4
Ability, availability, not 

unemployed.
4,004 32.7 1,047 32.0 2,957 32.9

Other remuneration . 154 1.2 4 .1 150 1.7
All others . . . . 40 .3 12 .4 28 .3

The effect of the sudden increase in work load following 
V-J Day is seen in the increase in time lapse between the 
receipt of appeals and their determination as shown in 
the tabulation below. Whereas, in the first of the two 
years under review, 26.8 per cent of decisions were issued 
within 30 days and 89.0 per cent within 60 days, in the 
year after V-J Day only 0.5 per cent of decisions were 
issued Within 30 days and 13.0 per cent within 60 days. 
If data on two labor disputes (where one determination 
affected large numbers of appeals) are omitted, the per 
cent of decisions issued within 30 days was 38.6 in the 
first year and 0.5 in the second year.
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Time Lapse between Receipt of Appeals and Decisions rendered.

T o t a l .
O c t o b e r , 1944 t o  
S e p t e m b e r , 1945.

O c t o b e r , 1945 to  
S e p t e m b e r , 1946.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Total decisions 12,247 100.0 3,271 100.0 8,976 100.0
0- 30 days 919 7 5 875 26.8 44 .5

31- 45 " . . 948 7.7 638 19.5 310 3.4
46- 60 “ 2,216 18.1 1,398* 42.7 818 9.1
61- 90 “  . . . 2,913 23.8 254 7.8 2,659 29.6
91-180 “  . . . 4,976 40.6 101 3.1 4,875 * 54.4
Over 180 days 275 2.3 5 1 270 3.0

1 Includes 1,003 cases involving “ labor dispute” at one establishment. 
: Includes 232 cases involving “ labor dispute” at one establishment.

The determination of the Director was affirmed in 71.6 
per cent of the 10,466 decisions on claimant appeals, and 
in 84.8 per cent of the 1,781 decisions on employer appeals. 
Included in this latter group were 1,003 cases involved in 
a labor dispute at one establishment.

Decisions on Claimant Appeals.

T o t a l . O c t o b e r , 1944 t o  
S e p t e m b e r , 1945.

O c t o b e r , 1945 to 
S e p t e m b e r , 1946.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Num
ber.

Per
Cent.

Total decisions on 
claimant appeals.

10,466 100.0 2,085 100.0 8,381 100.0
No modification m claim

ant’s favor.
7,498 71.6 1,546 74.1 5,952 71.0

Modification in claimant’s 
favor.

2,968 28.4 539 25.9 2,4291 29.0

1 Includes 79 cases involving “ other remuneration”  at one establishment.
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Decisions on Employer Appeals.

O c t o b e r , 1944 t o O c t o b e r , 1945 t o
T o t a l . S e p t e m b e r , 1945. S e p t e m b e r , 1946.

Num- Per Num- Per Num- Per
ber. Cent. ber. Cent. ber. Cent.

Total decisions on em- 1,781 1 0 0 .0 1,186 1 0 0 .0 595 1 0 0 .0
ployer appeals.

No modification against 1,511 8 4 .8 1 ,066» 8 9 .9 445 7 4 .8
claimant’s interest. 

Modification against claim- 270 15 .2 120 10.1 150 2 5 .2
ant’s interest.

1 Includes 1,003 cases involving “ labor dispute” at one establishment.

The Board of Review also acts as agent in out-of-state 
cases, conducting hearings, and making transcripts of 
testimony. A total of 130 interstate interrogatories were 
disposed of in the 24 months included in this report.

Another function of the Board of Review is the con
sideration of appeals by employers with respect to their 
status as determined by the Director. Some 50 status 
cases were decided by the Board during the two years 
ending September 30, 1946.

Veterans of World War II who are dissatisfied with 
determinations of their claims for readjustment allow
ances may also appeal to the Board of Review, and a 
total of 5,030 such appeals were received. As shown in 
the section of this report dealing with activities on behalf 
of veterans, the majority of disputed readjustment allow
ance claims involved the issues “ ability, availability, not 
unemployed” and “ voluntary quit.”  The determination 
of the Director was affirmed in 61 per cent of the decisions 
of the Board of Review on disputed readjustment allow
ance claims, as compared with 71 per cent of decisions on 
disputed̂ , unemployment compensation claims.

E m p l o y e r  a n d  E m p l o y e e  C o v e r a g e .

At October 1, 1944, some 73,876 employers were subject 
to the Massachusetts Employment Security Law. As of 
October 1, 1946, this number had increased by 4,920 and 
totaled 78,796.
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Each year this Division makes an estimate, based on 
a representative sample, of the number of individuals who 
have earned wages in covered employment during the 
calendar year. The estimated number of workers with 
wage credits earned in 1945 was 7.1 per cent less than in 
1943 when war-time employment was at its peak: in the 
year 1943, 1,950,000; in 1944, 1,780,000; and in 1945f 
1,812,000.

E x p e r i e n c e  R a t i n g  i n  1945 a n d  1946.
Some 27,151 employers who became subject to the 

Massachusetts Employment Security Law prior to Jan
uary 1, 1941, were entitled to have their contribution 
rates for 1945 determined in accordance with experience 
rating provisions of the law. In 1946, the number of 
employers who were eligible for rate reduction had in
creased to 28,777, or approximately 38 per cent of all em
ployers subject to the law at January 1, 1946. Many of 
the 47,762 establishments not yet eligible had become 
newly subject to the law upon the extension of coverage 
to employers of less than four workers, which was effective 
January 1, 1943.

Decreases in benefit payments, together with increases 
in taxable pay rolls, have steadily reduced contribution 
rates under the experience rating program. The follow
ing tabulation shows the average contribution rates for 
rated employers and for all employers, for each year since 
experience rating provisions of the law first became 
effective.

Y e a r .
Rated 

Employers 
(Per Cent).

All
Employers 
(Per Cent).

1946 ................................................................................................ .5 9 .75

1945 ................................................................................................ .6 0 .85

1944 ................................................................................................ .7 2 .93

1943 ................................................................................................ 1 .0 8 1.28

1942 ................................................................................................ 1 .3 2 1.52

Notwithstanding the great increase in benefit payments 
which followed Y-J Day, the three-year totals for most 
rated employers were low enough to entitle them to some
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reduction in rate in 1946. As the following tabulation 
shows, in 1946 only 1.3 per cent of the rated employers 
were required to pay the full 2.7 per cent rate, while 91.3 
per cent qualified for the minimum rate of 0.5 per cent. 
In 1942, 24.5 per cent of rated employers were required 
to pay the full rate while only 31.0 per cent qualified for 
the minimum rate.

R a t e  ( P e r  C e n t ) .

1946. 1945. 1942.

Num
ber.

Per Cent 
of Total.

Num
ber.

Per Cent 
of Total.

Num
ber.

Per Cent 
of Total.

Totals, all rates . 28,777 100.0 27,151 100.0 16,727 100.0

.5 26,266 91.3 22,322 82.2 5,191 31.0

1 .0 ..................... 1,1*2 4.1 1,815 6.7 2,869 17.2

1 . 5 ............................... 590 2.1 1,131 4.2 2,007 12.0

2 . 0 ............................... 206 .7 457 1.7 1,442 8.6

2 . 5 ............................... 157 .5 333 1.2 1,114 6.7

2 . 7 ............................... 366 1.3 1,093 4.0 4,104 24.5

Savings to employers in 1946 due to reduced contribu
tion rates wTere estimated at $54,366,000. In 1942, savings 
to employers were estimated to be $25,630,300.

Y e a r .
Total 

Taxable 
Pay Roll.

Yield 
at 2.7 

Per Cent.
Estimated

Contribution
Receipts.

Estimated
Reduction.

1946 . . . . $2,788,000,000' $75,276,000 $20,910,000 $54,366,000
1945 . . . . 2,513,471,000 67,863,700 22,091,151 45,772,600
1942 . . . . 2,179,945,400 58,858,500 33,228,200 25,630,300

1 Estimated.

Analysis by size of pay roll showed that in 1945 and 
earlier years, establishments having a pay roll of $1,000,- 
000 and over had the lowest average contribution rate. 
In 1946, however, this was found not to be the case. 
Owing to heavy layoffs in war industries, the proportion 
of the largest establishments entitled to the minimum 
rate, dropped from 92.0 per cent in 1945 to 88.6 per cent 
in 1946.
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S i z e  o f  P a y  R o l l .

1946. 1945. 1942.

Number 
of Es
tablish
ments.

Average
Contri
bution
Rates.

N urn ber 
of Es

tablish
ments.

Average
Contri
bution
Rates.

Number 
of Es
tablish
ments.

Average
Contri
bution
Rates.

Total — all rated Es- 28,777 .59 27,151 .60 16,727 1.32
tablishments.

Below $5,000 6,302 .62 6,221 .83 2,279 1.56
$5,000 to $9,999 6,559 .58 5,825 .70 2,711 1.70
10,000 to 19,999 6,084 .55 5,738 .64 4,020 1.51
20,000 to 49,999 5,054 .65 4,803 .63 4,053 1.42
50,000 to 99,999 2,127 .57 2,024 .63 1,738 1.42

100,000 to 999,999 2,360 .60 2,240 .62 1,751 1.45
1,000,000 and over 291 .57 300 .57 175 1 13

Chart II compares graphically the average rates for 
rated employers for 1946 for the various industry divisions 
and for certain selected major industry groups.

Table II shows the average contribution rates for rated 
accounts by industry for the year 1946. For most groups 
the rates averaged less than .60 per cent. The highest 
average rate was found in the apparel industry in which 
the figure was 1.05 per cent. Two other industries which 
are subject to seasonal fluctuations showed relatively high 
average rates — building construction (.78 per cent) and 
leather and leather products (.77 per cent). Textile 
manufacturing also showed a relatively high average rate 
(.83 per cent).
T a b le  I I .  —  Rated Accounts, Average Contribution Rates and Estimated 

Reductions for 1946, by Industry.

I n d u s t r y . R a t e d
Accounts.

Average 
Contribu
tion Rate.1

Estimated 
Amount of 
Reduction.’

Total, all Industries . . . . . 28,777 .59 550,700,000
Agriculture, forestry and fishing . . . . 141 .59 41,000

00 to 06 and 07 Agriculture 129 .59 38,300

08 Forestry . . . . . 1 .50 300
09 Fishing............................... 11 .53 2,400

Mining . . . . 67 .51 55,000

10 to 14 Mining and quarrying . . . . 67 .51 55,000

1 Weighted for amount of 1945 taxable pay roll at each rate. 
Based on 1945 taxable pay roll.
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T able II. —  R a t e d  A c c o u n t s ,  A v e r a g e  C o n t r i b u t i o n  R a t e s  a n d  E s t i 

m a t e d  R e d u c t i o n s  f o r  1 9 / + 6 ,  b y  I n d u s t r y .  —  Continued.
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I n d u s t r y . Rated
Accounts.

Average 
Contribu
tion Rate.1

Estimated 
Amount of 
Reduction.2

Construction............................... ....... 2,132 .68 $1,200,000
15 Building construction — general contractors . 560 .78 350,000
16 General contractors, other than building 204 .68 250,000
17 Construction — special trade contractors 1,368 .62 600,000

Manufacturing...................................................... 5,821 .64 28,800,000
19 Ordnance and accessories . . . . 18 .78 450,000
20 Food and kindred products . . . . 586 .55 1,460,000
21 Tobacco . . . . . . . 15 .61 17,000
22 Textile-mill p r o d u c ts ............................... 457 .83 4,045,000
23 Apparel and other finished products 721 1.05 970,000
24 Lumber and timber basic products 94 .54 63,000
25 Furniture and finished lumber products 377 .52 610,000
26 Paper and allied products . . . . 224 .50 1,285,000
27 Printing, publishing and allied industries 651 .50 1,120,000
28 Chemicals and allied products 250 .51 780,000
29 Products of petroleum and coal 13 .50 50,000
30 Rubber products....................................... 73 .58 1,215,000
31 Leather and leather products 551 .77 2,045,000
32 Stone, clay and glass products 141 .52 550,000
33 Iron and steel and their products . 403 .57 2,340,000
34 Transportation equipment (oxcept automo

biles).
35 Nonferrous metals and their products .

58 .55 1,940,000
263 .53 870,000

36 Electrical machinery . . . . . 104 .59 4,000,000
37 Machinery (except electrical) 477 .56 3,530,000
38 Automobiles and automobile equipment 23 .62 100,000
39 Miscellaneous manufacturing industries 322 .58 1,360,000

Transportation, communication and utilities 1,177 .50 3,400,000
41 Street railways and bus lines 28 .50 722,000
42 Trucking and/or warehousing for hire . 759 .50 666,000
43 Other transportation, except water transporta- 176 .51 226,000
44 Water transportation............................... 24 .50 18,000
45 Other services allied to transportation . 71 .50 160,000
46 Communication: Telephone, telegraph, etc. . 10 .50 886.000
48 Utilities: Electric and gas . . . . 84 .50 706,000
49 Other local utilities and local public services . 25 .50 16,000

1 Weighted for amount of 1945 taxable pay roll at each rate. 
* Based on 1945 taxable pay roll.
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While 16,142 veterans had filed claims for readjust
ment allowances prior to October 1, 1945, and would 
have exhausted their entitlement prior to October 1, 
1946, if they had remained continuously unemployed, 
actually only 1,628 had exhausted their entitlement at 
that date. Furthermore, of the 241,185 veterans who had 
drawn at least one check, only 59,326 (25 per cent) were 
still on the rolls in the week ending October 2, 1946.

Veterans of World War II receive their readjustment 
allowance payments with the same promptness as un
employment compensation claimants receive their checks. 
According to figures released by the Readjustment 
Allowance Service of the Veterans’ Administration at 
Washington, Massachusetts veterans received their re
adjustment allowance payments in September, 1946, 
more promptly than veterans in any other State of 
comparable size and industrial pattern except California, 
where the per cent of payments made within one week 
was the same as in Massachusetts. (It is assumed, 
however, that in California readjustment allowance pay
ments are made in cash at local office ,̂ in accordance 
with procedure followed in making payments on regular 
unemployment compensation claims.)
T i m e  L a p s e  i n  P a y m e n t  o f  R e a d j u s t m e n t  A l l o w a n c e s  f o r  U n e m p l o y m e n t  

f o r  S e l e c t e d  S t a t e s ,  S e p t e m b e r ,  1 9 4 6 .

S t a t e s .
Number

of
Payments.

P e r  C e n t  o f  P a y m e n t s  m a d e  in  —

One Week.
One Week 
and Less 

than Two.
Six Weeks 
and Over.

All States............................... 6,215,618 44.7 35.2 2.7
Massachusetts....................................... 300,315 89.8 5.7 1.2
California . . . . . . 285,548 89.8 5.6 1.6
Michigan . . . . . . . 221,315 55.7 32.9 2.2

Pennsylvania....................................... 730,103 44.7 42.4 2.8
New Y o r k ....................................... 816,221 42.1 51.1 1.5
New J e r s e y ....................................... 311,239 35.4 45.7 1.9

Illinois . . . . . . . 287,537 12.0 42.4 3.0

C onnecticu t....................................... 72,781 11.4 42.1 4.4
Ohio....................................................... 287,127 8.6 55.6 3.3
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Veterans of World War II who are dissatisfied with 
determinations of their claims for readjustment allow
ances may appeal to the Board of Review. As of Sep
tember 30, 1946, a total of 5,030 such appeals had been 
received by the Board of Review and 2,562 decisions had 
been rendered. In 61 per cent of the decisions, the de
termination of the Director was affirmed. Questions of 
“ ability, availability, etc.” were involved in 37 per cent 
of the decisions while “ voluntary quit” cases formed the 
next largest group, representing 32 per cent of the de
cisions.

The Servicemen’s Readjustment Act also makes pro
vision for payment of allowances to self-employed vet
erans whose net income from their business is less than 
$100 in any month. Self-employed veterans receive the 
difference between $100 and their net earnings. By the 
end of September, 1946, 1,528 Massachusetts veterans 
had applied for readjustment allowances under this 
provision of the act.

C o n t r o l s .

Throughout the past two years the Division has con
tinued the program for the prevention of erroneous or 
fraudulent payment of unemployment compensation. 
This program included the “ mechanical verification” of 
claims, and supervision by a staff of specially trained 
individuals. Particularly difficult or openly fraudulent 
cases may be referred to the State Police.

The Overpayment Section also has the duty of pre
venting erroneous or fraudulent payment on readjust
ment allowances to veterans of World War II.

A d m i n i s t r a t i v e  C o s t s .

Administrative costs of the Massachusetts Division 
of Employment Security totaled $4,006,953.52, in the 
two fiscal years ending June 30, 1946. The entire amount 
came from federal grants under Section III of the Social 
Security Act and Title V of the Servicemen’s Readjust
ment Act of 1944.
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The “ war-time loan" arrangement whereby the Massa
chusetts employment service functioned as a part of the 
United States Employment Service remained in operation 
throughout the two years. The above expenditures, 
therefore, include certain invoices paid for the United 
States Employment Service.

E m p l o y m e n t  a n d  W a g e s .

Employment in establishments covered by the Massa- | 
chusetts Employment Security Law decreased in the 
first nine months of 1945, and as of September 15, 1945, 
totaled 1,264,438. This was the lowest point since the 
early months of 1941. Following the first impact of 
post Y-J Day layoffs, however, employment rallied and 
showed a sharp upward trend throughout the ensuing 
twelve months. The estimated total of 1,430,000 covered 
workers as of September 15, 1946, was above the war
time peak of 1,420,200 which was reached in June, 1943.

Chart III shows the trends in employment and wages 
for the period January 1, 1939, through September 30, 
1946. Since data on which this chart is based were 
obtained from Employers’ Quarterly Wage and Con
tribution Reports filed with this department, they do 
not include figures from government establishments, 
such as the Boston Navy Yard, the Watertown Arsenal, 
and the Springfield Armory, where employment and 
wages have shown tremendous changes in the years 
covered by the report. The large increases in pay rolls 
in the December quarter include bonuses and other 
compensation paid at the end of the year, but actually 
applicable to services rendered throughout the year. In 
connection with the chart it should also be noted that, 
as of January 1, 1943, coverage was extended to include | 
employers of one or more. (From 1939 through 1942, 
coverage was limited to employers of four or more.)

Although employment was decreasing throughout 1944 
and the first nine months of 1945, wages were increasing.
The total of $2,902,065,900 paid to workers in the year 
1944 exceeded the amount paid in the preceding year
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by 1.5 per cent, while wages paid in the first half of 1945 
were greater by 2 per cent than wages in the first half of 
1944. Notwithstanding V-J Day layoff's, wages in the 
latter half of 1945 were only 3.6 per cent below wages 
in the latter half of 1944. This interruption in the 
increase in pay rolls was only temporary and it has been 
estimated that wages in the first nine months of 1946 
exceeded wages in the first nine months of 1945 by about 
7 per cent.

The following tabulation shows how employment in 
manufacturing decreased from the peak of 845,284 in 
June, 1943, to an estimated 751,400 in September, 1946, 
— a drop of 11 per cent. In trade and service, on the 
other hand, employment increased each year — the esti
mated employment in September, 1946, in these two 
industry divisions representing increases of 15 per cent 
and 19 per cent, respectively. In construction it was 
estimated that the increase between June, 1943, and 
September, 1946, was approximately 44 per cent.

N u m b e r  o f  W o r k e r s  e m p l o y e d  i n  E s t a b l i s h m e n t s  C o v e r e d  b y  t h e  M a s s a 

c h u s e t t s  E m p l o y m e n t  S e c u r i t y  L a w .

AU
Industries.

Manufac
turing. Trade. Service. Construc

tion.

June, 1943 . . . . 1,420,200 845,284 293,166 96,131 40,043
June, 1944 . . . . 1,375,303 802,615 296,843 98,766 32,578

June, 1945 . . . . 1,339,397 755,778 301,347 101,554 35,737

June, 1946 . . . . 1,402,8001 734,5001 330,7001 116,1211 54,300*
Sept. 1946 . . . . 1,430,000* 751,400* 337,350* oo© 57,600*

* Estimated.

V. Condition of the Massachusetts Unemployment Trust
Fund.

The balance in the unemployment trust fund at 
September 30, 1946, totaled 8197,565,684.19. This 
amount represents the excess of receipts since January 1, 
1936, when the fund was established, over disbursements 
since January 1, 1938, when benefit payments began.



Financial transactions affecting the fund since January 
1, 1936, are summarized as follows:
Contributions and interest penalties (net) . . $337,994,941 69
Interest on investments . . . . .  22,900,144 32
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Total net r e c e i p t s ........................................ $360,895,086 01
Benefit payments . . $161,016,676 25
Transfer to railroad unemploy

ment trust fund . . 2,312,725 57
-----------------------  163,329,401 82

Balance September 30, '1946 . . . .  $197,565,684 19

The growth of the fund is shown graphically in Chart 
IV while Table III shows, by quarters, the amount of 
contributions and income collected, together with the 
amount of benefits disbursed.

It will be observed that the balance in the fund has 
shown a net decrease in each of the last four quarters, 
and that the balance at September 30, 1946, was less 
than at September 30, 1945, by $18,207,950.42. This 
decrease was attributable to the great increase in benefit 
payments to workers unemployed because of post V-J Day 
layoffs and material shortages, or indirectly affected by 
labor disputes.

Total collections also decreased in the twelve months 
ending September 30, 1946. This decrease is due to 
reduced contribution rates assigned to employers under 
experience rating provisions of the Massachusetts Em
ployment Security Law, and to reductions in taxable 
pay rolls.



CHART IV
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VI. Membership of Advisory Council.

A p p o i n t m e n t .

On February 17, 1939, the State Advisory Council of 
the Division of Employment Security was appointed by 
Ex-Governor Leverett Saltonstall, under the provisions 
of sub-section 9N (a) of chapter 23 of the General Laws, 
as same appears in section 1 of Chapter 20 of the Acts of 
1939.

M e m b e r s h i p .

The membership of the Council at present is as follows :

Represents — Expiration 
of Term.

William G. Sutcliffe, chairman 
46 Dover Road, Wellesley . . . . . . . Public 1949

Francis J. Carreiro1
380 Foley Avenue, Somerset Center............................... Public 1951

Mary M. Riley
224 M Street, South B o s t o n ....................................... Employees 1949

Antonio England*
106 Mt. Vernon Street, New Bedford . . . . Employees 1951

Fred W. Steele
115 Hawthorn Street, New Bedford............................... Employers 1949

Irving E. Rogers3
15 Bradstreet Road, North Andover............................... Employers 1951

1 Appointed on September 5,1945, by Governor Maurice J. Tobin to replace Henry Cloutier, 
whose term expired.

2 Daniel J. Goggin was appointed on December 6, 1944, by Ex-Governor Leverett Salton
stall to fill unexpired term of Joseph J. Cabral, deceased December 2, 1944. Antonio England 
was appointed on November 14, 1945, by Governor Maurice J. Tobin to replace Daniel J. Gog
gin, whose term expired.

3 Appointed on April 10, 1946, by Governor Maurice J. Tobin to replace Alfred E. Rankin, 
whose term expired. Mr. Rogers resigned December 9, 1946, and Mr. Joseph A. Dunn of East 
Boston was nominated for appointment on December 26, 1946, by Governor Maurice J. Tobin 
and confirmed on January 2, 1947, to fill Mr. Rogers’ unexpired term.
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