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could make decisions based on facts rather than intuition. Although
this is a case study of an inner-city poverty area of Philadelphia,
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exists for interagency cooperation to provide efficiently an improved
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THE PENNSYLVANIA STATE UNIVERSITY
INSTITUTE FOR RESEARCH ON HUMAN RESOURCES
UNIVERSITY PARK, PENNSYLVANIA

The Pennsylvania State University
Institute for Research on Human Resources

The Institute for Research on Human Resources was established
in December 1964 as an interdisciplinary and inter-college research
organization fo the purpose of conducting research on the utilization
and development of human resources.

The research activities of the Institute have been concerned
with such issues as vocational education, school dropouts, community
studies, evaluation of various public programs, prison education programs, higher education, the employment service, state science policy,
etc.

In addition, there are two centers functioning as organizational
units of the Institute.

The Center for the Study of Science Policy was established in
mid-1969 in order to undertake research on questions relating to science policy. The Center is comprised of a multi-disciplinary group
of researchers, who are concerned with national science policy and
with the application of scientific and technological knowledge to America's dcmestic problems.
The Center's operations include the performance of analytical studies, the collection of quantitative and qualitative information on the organization of research and development within
the public sector, and the arrangement of workshops and seminars.
The Center for the Study of Religion and Human Resources was
established in February 1970 for the purpose of conducting research
in the area of the impact of religion on the process of human development.
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This Research Study was prepared under a contract with the
Commonwealth of Pennsylvania, Department of Labor and Industry, Bureau of Employment Security. Organizations undertaking such projects
under the Commonwealth's sponsorship are encouraged to express their
own judgment freely; therefore, points of view or opinions stated in
this document do not necessarily represent the official position or
policy of the Commonwealth of Pennsylvania.
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FOREWORD

This report sumnarizes the findings of a research
project unich has explored the informational needs of,

and potential data sources for, manpower development
and service programs in urban poverty areas.

1

The pro-

ject, conducted under the terms of a research contract
between the Pennsylvania Bureau of Employment Security
and the Institute for Research on Human Resources of
The Pennsylvania State University, has had as its primary objective an investigation of prospects for the
provision of the data needed and not currently available for planning, conducting and evaluating programs

...........M.
1

Additional detail on the nature and limitations of specific
local data resources appears in Part II of this report.

of community manpower services and manpower-related
activities.

In particular, it has been concerned

with the nature and potential availability of such
population and manpower data as are generated as by-

products of the day-to-day operations of governmental and private agencies serving the residents of
poverty areas.

Also of importance has been the

question of whether such information, coupled with
data from more standard statistical sources (i.e.,
censuses and sample surveys), might possibly serve
as the basis for a system of currant estimates of
the economic and demographic characteristics of urban poverty neighborhoods.

The geographic focus of the research has been
the major inner-city poverty area of north-central
Philadelphia, a community of more than three hundred thousand persons, relatively homogeneous with
respect to its population characteristics and eco-

hOMIC problems yet large and diverse enough in its
needs for manpower services to present the likelihood that the research findings may have relevance
to all urban poverty areas.
It should be emphasized that the research has

been purely methodological in nature and principally
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concerned with those types of data that assist in the
identification of the nature and magnitude of area man-

power problems rather than with the problems themselves
or with the activities designed for their solution.
The staff of the project has been a group of persons from various universities and with various spe.

cializations in economics, education, social work, urban sociology and statistical theory and methods.

It

has included Dr. Louis Levine of The Pennsylvania State
University, Project Director; Dr. John II. Norton from

The George Washington University, Assistant Director
and Statistician; Mr. Dennis Clark of Temple University's Center for Communi ty Studies; Mr. James B.

MacRae and Mr. Samuel Sylvester of Lincoln University;
and Mr. Ernest Detcke, Mr. Samuel DiRoberto and Miss
Carol Popet from The Pennsylvania State University.
All of these have been actively engaged in research at
the agency level.

In addition, a number of students

have served as research assistants, the principal
among them being Miss Rona Zucker of The Pennsylvania
State University and Mr. Carl Fink and Hr. Charles
Oewel of the University of Pennsylvania.
Lspecialiy in its planning stages, the research
has profited greatly from consultations between the
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staff and many individuals at all levels of federal,
state and local government, in private agencies serving the geographic area studied, and in the local universities,

Mr. Vladimir D. Chaviid and members of his

staff of the United States Employment Service and the
late Mr. N. John P. McHenry and others of the Pennsyl-

vania Bureau of Employment Security have been particularly helpful.

Much useful advice and relevant factual

information has also been obtained from many others in
the Bureau of Labor Statistics, the Bureau of the Cen-

sus and the various federal agencies with responsibilities for urban programs.

The debt is even greater at

the local level, for it is obviousmost especially so
in the data inventory stagethat no research project
such as this one could have been completed without the
active cooperation and assistance of the many persons,
ranging in rank from heads of agencies and directors
of research to interviewers, counselors and statistical
clerks, who have given generously of their time and
have provided access to their files,

Mr, Daniel Pas -

clone, for example, Director of Adqinistrative and
Survey Research for the Philadelphia Board of Education,
provided not only valuable advice but also such materials
as indexed sets of the standard forms used by the school
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system.

With the assistance of his staff, he arranged

the necessary visits to schools and interviews with

principals, statistical personnel and others involved
with the several data- generating activities of the public school operations.

Similar acknowledgment should

be paid to Mr. Henry Haschke of the District Office of
the State Employment Service, Mr. Benjamin Rosenberg
of the Pennsylvania Department of Public Welfare, Dr.

V. Herbert Colwell of the Philadelphia Department of
Public Health, Captain James Herron of the Philadelphia
Police Dcrartment, Mr. Bertram Todd of the Philadelphia
Department of Finance, and their many counterparts in
the scores of other agencies visited.

The list of names of persons who were interviewed
or who otherwise assisted in thc efforts of research is
far too long to permit individual citations here; they
would number several hundred.
deeply appreciated.

But their help has been

And the willing cnoperation re-

ceived from so many has been, in itself, a significant
indication of the major concern which exists for the
serious inadequacies of currently available urban manpower data.

Responsibility for any deficiencies of the present
report must, of course, lie with the members of the

project's staff.

For them the research has been a rare

and fascinating opportunity to study at first hand--and
at the level of minute detail that constitutes statistical measurement --the complexities of modern urban

problems and the programs that seek their solution.
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Part I

Sources and Systems
of Urban Data for
the

Planning and Management of
Manpower Programs

CHAPTER 1

MANPOWER INFORMATION AND URLAN PROBLEMS

The experience of recent government programs for
the alleviation of urban poverty has amply confirmed
the inadequacy of present information, both on the na-

ture of poverty-area problems and on the means to their
solutions.

Despite the obvious successes of some pro-

grams in raising individual incomes and living standards by such expedients as the creation o; new jobs
and the training of persons to fill them, there is no
truly conclusive evidence that poverty-area conditions
have materially improved.

Indeed, some statistical

measures of poverty, such as numbers on welfare rolls,
indicate an increase rather than a reduction of the

serious problems of the urban slums whose disruting
influences on the economic life of the major cities of
the United States serve to amplify the already urgent
demands for greater effectiveness in campaigns against
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poverty.

Most types

antipoverty programs, therefore,

seem likely to be continued at great and enlarging costs,
even though it becomes increasingly evident that there is
no immediate way in which to demonstrate adequately their
effectiveness or lack of it.

Are the programs having the

results they were designed to produce?
justify the costs?

Do the results

Which of the alternativeor compet-

itiveprograms are best suited to accomplish a particular aim?

Have program resources been properly allocated

among areas and population groups?

MOTO and more often raised

Such questions are

and the lack of adequate an-

swers constitutes one of the least recognized, most important and, perhaps, most complex of the obstacles to be
faced in the conduct of the war on poverty.

MANPOWER PROGRAMS AND THE NEED FOR INFORMATION

The goals of manpowei programs for poverty areas arc
clear and simple: more and better jobs for a growing and
inadequately utilized work force, and greater opportunities for the acquisition of the skills and other requisites to fill such jobs.

Yet the progress toward these

goals has proved difficult, frustrating and often unsatis-

3

factory.

Traditional government policies of economic

stimulation of the demand for labor have had little or
no impact on the residents of the urban slums, at least
if the all too infrequent surveys of employment experience in poverty areas can be believed.

Such surveys

continue to show intolerably high rates of unemployment
and non participation in the labor force, while substantial numbers of jobs remain unfilled.

The evidence in-

dicates malfunctioning--in poverty areas at any rate-

of what has been thought to be a relatively automatic
economic system that matches jobs with a labor supply
competent to fill them.

Recent legislation has recognized this failure; and
radical changes have taken place in the programs that

provide manpower services to the residents of poverty
areas.

For example, no longer are such services as in-

dividual counseling and job placement available only to
those who seek them out (the poverty-area resident was
rarely found who was aware either of their availability

or usefulness); rather they are taken directly to the
individuals who need them, and that in the very neighborhoods where they reside.

Moreover, the services them-

selves are no longer limited to the conventional ones of
counseling and placement; the spectrum of needs inherent
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in assisting an individual to reach employable status

ranges from training in skills and work habits through
help with immediate health or financial problems.

Not

the least of the complicatio_s tc be encountered in pro-

viding manpower services thus broadly defined arc those
of obtaining cooperation between the variety of specialized manpower, welfare, health and social service agen-

cies, all of whom might have an essential contribution
to mal:e in finding employment for a single individual,

lt is the unconventional nature of such programs
and services and the lacy of precedent for then that

complicate the problem of providing the information
suitable for their proper planning, adequate administration and significant evaluation.

Data on the needs of

the potential clientele, on their personal , economic

and social characteristics, and even on their geographic location are almost entirely lacking.

The only regu-

lar and comprehensive measurements of population and
labor force characteristics for poverty-area residents

arc those of the decennial censuses, data which have
been largely obsolete for operational purposes by the
time of their publication.

The program planner or ad-

ministrator has been forced, in the main, to work with
little or no information other than that provided by his

S

own necessarily limited personal experience.

Ideally,

population data for program planning and management
should at least have the scope and comprehensiveness
of the data provided by the decennial censuses, although greater detail and currency would be desirable.
The censuses do not enquire sufficiently into the various impediments to individual employment; and they
cannot, therefore, provide statistical bases for such
fundamental acts as the determination of the particular needs for manpower services in various population
groups and in different geographic areas or of priorities in the allocation of services among those groups
and areas.1

Nor have means been found to make it eco-

nomically practical to provide current census or other
household survey data at intervals frequent enough to
permit the adaptation of programs to changing conditions

1

Without doubt, sample surveys, such as those that were
conducted by the U. S. Department of Labor in ten urban areas in November of 1966, would be capable of
supplying most of the necessary population data; but
their prohibitive costs make them unlikely sources of
information on the detailed characteristics of individuals in the many small areas f.or which manpower
programs must he formulated. Moreover, the variation
of service needs among population groups and geographic areas makes estimates for the nation's overall urban poverty-area population of little usefulness in
planning individual area programs.
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in the areas which they serve.

While any demand for

greater currency of census data may seem naively ide-

alistic, nevertheless it has become more and more evident that the annual provision of current population
characteristics should be the minimal requirement if
programs are to be directed toward existing and emerging problem situations rather than toward those of
the past.

If information on the population is of critical
importance in the effort to improve the employability
of the present and potential labor supply oi the poverty areas, data are no less significant which reveal
the demand for labor as evidenced by measlres of current employment opportunities and projections of
trends for the future, and information on specific
services rendered and on their effectiveness is an
equally obvious prerequisite for efficient administration of poverty programs and for realistic evaluations
of their achievements.

It is clear that the success of the battle against
poverty demands, in part, the expansion of the existing
urban manpower data system.

In addition, the system

must be made flexible enough to facilitate coordination
and collaboration between the many agencies whose ser-
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vices and activities are relevant to the ultimate solutions of poverty-area problems.

Not only must provision

be made for the data requirements of local organizations
with direct operational responsibilities in the areas
they serve; but also for additional specialized needs

of state and federal agencies--of which mhny of the
local organizations are components--in their planning,
budgeting and other managerial activities.

SOURCES AND SYSTEMS OP URBAN MANPOWER DATA

It has been observed that, with the exception of
such occasional sample surveys as those conducted by
the United States Department of Labor in ten urban areas
in November, 1966, only the decennial censuses of population offer statistics that begin to approach the de-

gree of detail and comprehensiveness necessary to the
planning and administration of manpower programs.

This

statement is hardly meant to imply that survey and census data are unusable for the purpo'se.

With their abil-

ity to provide reliable information on entire populations, surveys and censuses can and must continue to
play a critical role in any information system devised
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to meet the requirements of poverty-arca programs.

How-

ever, because of the costliness and, therefore, the infre-

quency of their provision, the data that they produce can
make little more than a slight contribution to program
evaluation.

liven if data as detailed as those projected

for the 1970 Census were available today, the information
would still be insufficient (because of the limited number of questions that can be asked on the Census forms)

on the specific needs of the poverty-area population and
on the extent to which existing programs have met them.
It is obvious that other means must be found to fill the

demands for additional detail and for current population
statistics during the intervals between publications of
the findings of censuses and surveys.

One possible source of population data has long been
known to lie within the very activities that provide man-

power services; for every individual person who applies
to them--job seekers, students, welfare cases and many

others--must invariably complete a lengthy application
form, or other such record, which nay often contain more
detail in questions on manpower characteristics than appears in conventional population surveys.

The data so

acquired serve the working needs of the agencies; and,

when statistical resources occassionally permit, they arc

tabulated as indicators of thc: characteristics of that par-

ticular segment of the population that receives the agencies' services.

Yet these important records remain noth-

ing more than strictly operational documents, eventually
retired frOm the agencies' active files.

Their potential

usefulness in supplying the critical need for general population information goes unconsidered.

This is partly due

to the natural, and somewhat justifiable, skepticism of
the experienced statistician who recognizes the problems
of comparability, comprehensiveness and accessibility inherent in the use of agency records.

But the fact remains

that supplementary sources of population data must be found;
and, in the absence of other alternatives, there may be no
choice but to devise means to open the way to the consideration and use of operationally derived data for program
management and general statistical purposes.

Till NORTH PHILADELPHIA PROJECT: RESEARCH ON

THE FEASIBILITY OF A POVERTY-AREA DATA SYSTEM

The identification of the specific dimensions of the
various information problems thus far described and of the
possibilities for their solution was the principal motive
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of the research whose findings arc reported here.

It was

clear that first-hand inspection of existing information

systems was essential if the limitations of available data
and the prospects for improving them were to be discovered.

To this end it was necessary to select a peographic focus,
a community which would be representative of most major
urban poverty areas and whose population and service programs would be diverse enough to ensure a full spectrum of
data potentials and difficulties to be met.
Such an arca is the north-central section of Philadel-

phia, Pennsylvania, a poverty neighborhood with a population of more than 300,000 persons which is, as far as it
is known, relatively homogeneous with respect to manpower
characteristics and economic problems, and which is served
by literally hundreds of public and private manpower and
manpower-related organizationr.--if one counts all the agen-

cies, from the giant public sdlool system to the neighborhood welfare and social services, who contribute to the
education, training, counseling and job place:Jolt of the
citizens,

The "North City" poverty neighborhood of Phila-

delphia was therefore chosen for study;1 and all of its

0161i1111.1.11*..........i
1 A more specific definition of the "North City" area and
of the logic that dictated its choice for the project
appears in the subsequent chapter.
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manpower activities were recognized as potential producers,
as well as consumers, of the Nuch sought after data.

The immediacy of the data needs and consideration of
the costs of the research and of the time limits placed
upon it dictated a pragmatic approach to meeting the goals
of the project.

It seemed appropriate to. begin by making

as exhaustive an inventory and appraisal as possible of
"North City" data currently or potentially available from
censuses, special surveys and the records and reports of
all the area's manpower and other related agencies.

A

comparison of the known data needs with the results of
the inventory was expected to

'eveal what missing informa-

tion might be most profitably acquired and, perhaps, to
point out the most efficient means to acquire it.
Before such an inventory could be conducted among the
agencies at the local level, however, it was obviously
necessary to hold a series of conferences and interviews
with persons in federal and state manpower and statistical
agencies in order to explore the data problems from their
point.: of view, to gain additional insights into the na-

ture and organization of the various manpower programs,
and to secure the cooperation of the agencies themselves.
Similar interviews were equally necessary in the Philadel-

phia area, not only with officials of the manpower and
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manpower-related agencies, but also with other government
personnel, community leaders and university researchers
familiar with the area manpower situation.

This prelimi-

nary phase of the project's operations also included a
search for any existing special tabulations of Census or
survey data pertaining to North Philadelphia.
The limited resources of the project made it infeasible to consider in detail such data on general area
economic conditions for the "North City" as

for example,

types and levels of business and industrial activity, although they arc, indeed, relevant to manpower planning.

Rather, it was deemed advisable to concentrate less on
aspects of the demand for labor than on aspects of the
labor supply itself for which accurate data are lacking
at a time when they are most critically wanted: statistics
on the poverty-area population and labor force, such as
numbers of residents of particular areas by age, sex,
race or minority group, income, education and the many

other categories relevant to determinations of employability or employment status.

Early in the course of the subsequent investigation
of local agency data, it became evident that the scores
of small agencies serving the "North City" area had neither the volume of activities nor the quality of detailed
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information necessary to be regarded as having any immediate potential as statistical sources.

Hence, attention

was focused upon t1ie data systems of the large public agen-

cies whose quantities of statistical information and standardized forms and reports most easily lend themselves to
processing and assembly.

Even here, certain difficulties

became apparent at the outset.

There was no consistent

pattern of service-area jurisdictions that coincided with
either the "North City" area or with its component parts;
and thus was eliminated the possibility of using existing
tabulations from the chosen agencies' recurring administrative reports to reveal the population characteristics
of the neighborhood.

In addition, problems arose from

the fact that poverty-area residents themselves were not
always necessarily confined in their service-seeking activities to the agencies' jurisdictional boundaries or
even to those of the "North City."

Indeed, some agency

services are offered to residents of any area at all,
without restrictions.

It immediately became clear that

research would have to he concentrated upon primary records and upon the problems of aggregating the information from such records into totals for the poverty neigh-

borhood on the basis of individually listed addresses of
residence.

1.4

At this stage of the research it was particularly
disappointing to find that

,

while relevant manpower data

are abundant in agency records, almost none arc currently
tabulated.

Tho absence of tabulations for the poverty

area or for any of its parts proved a major obstacle for
the project, since it had been hoped to demonstrate the
potential usefulness of the data for a comprehensive information system through the construction of estimates of
particular population characteristics.

Even more naive

had been the hope to test such estimates against information from alternative sources as a check on their
adequacy.

It was, of course, discovered that there was

no rele'vant information from alternative sources.

Nevertheless, as will be seen from the discussions
in the chapters that follow, there are still ample
grounds for the belief that data from agency sources can
and will play a major part in solutions to the urban data
problems.

For such data exist in truly massive quantities

and can be made accessible for any area.

Furthermore,

for the present at.least, their trans]stion into usable
estimates, although no simple process, appears to be
the only economically practicable means to supply the
information so critically needed for poverty -area programs

15

CHAPTER 2

DEFINING POVERTY AREAS:

ALTERNATIVE CONCEPTS AND THEIR LIMITATIONS

Few are the people who cannot describe with ease
and accuracy the slum or the ghetto, as the urban poverty area has been named.

It is a sort of city within

a city; and in the nation's major centers it becomes
increasingly true that its residents are non-white.
It is characterized by the low incomes of its inhabit-

ants, by generally substandard housing and by a variety
of economic and social conditions that are in part the
cause and in part the effect of poverty: high unemploy-

ment, low educational attainment and a high incidence
of health and social problems.
In Philadelphia, as in most ci,ties of comparable

size, there is more than one such area.

To the north

of the city's downtown business district, somewhat
separated from it by a narrow band of commercial,
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industrial and park areas, and extending from the Delaware
to the Schuylkill. Rivers, there lies a slum area which con

tains perhaps twenty percent of the city's population and
which is in reality a collection of communities including
enclaves of low-income whites and Spanish-speaking groups
among its preponderantly negro residents.

To the west of

the business district and on the other side of the Schuylkill River, there is a second largely non-white area with
somewhat less than half the population of the first; and
adjoining the business district to the south and southwest
is yet a third of approximately the size of the second.
There are still other sections of the city, "poverty pockets" as they are sometimes rather pathologically called,

whose relatively small populations have essentially the
same characteristics and problems as those of the major
slums.

It is the sheer size of the major poverty areas--in
Philadelphia, for example, the individual populatio-.1 of

each of the three major poverty areas exceeds that of any
Pennsylvania city except Pittsburgh--and the heterogeneity
of their needs for manpower and other services that have

generated the need for explicit definition of the term
"poverty area."

Obviously, the limited amount of funds

available for the various antipoverty programs has neces-
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sitatcd concentration of effort on those areas where
the needs are greatest.

Moreover, the requirements of

efficient program management and administration in the
rendering of services to so many persons has, in turn,
necessitated the clear delineation of a number.of administrative districts for city-wide programs.

And,

finally, the decentralization of manpower services to
the poverty neighborhoods themselves has made the need
for geographic definition of districts all the more
imperative.

POVERTY AREAS AND

TRADITIONAL STATISTICAL AREA CONCEPTS

Population and manpower data are essentially totals
obtained from counting persons with varying characteristics (age, sex, race, occupation and the like) and
classifying them into groups according to the characteristics thus statistically portrayed and according to
specified geographical areas.

As an example of such

data, a certain number of persons are unemployed at a
given time in the United States as a whole, in any one
state, in a metropolitan area, in a county or a city,

if:

and so on down to such basic units of area es the ten-

sus tract, a somewhat arbitrarily defined geographic
entity which may or may not follow politica) OF natural

boundaries and vhich usually has a population of about
4,000 persons.

None of these areas is necessarily a

poverty area, of course; and only the wetropolitan areas
are consistently defined on the basis of economic as
well as political boundaries.

Area Labor Markets and
Standard Net

t_an

Statistical Areas

The concept of a labor market is a useful economic fiction.

Unlike most warkets, it neither phys-

ically exists nor deals with howogeneous and easily
identifiable commodities.

Hardly fictional, however,

are the geographical dimensions to the proceys by
which individuals offer their services and employers
recruit persons to fill their job vacancies.

And

while some groups (especially the affluent) appear
willing to commute longer distances to work than others, and while some employers likewise find it necessary to recruit outside the area to which they may belong, it is usually possible to dYta: a set of boundaries

19

around a major city such that most of the demand for labor can be filled by the available supply within them, 1

Present criteria for the establishment of a stand
ard metropolitan statistical arca have evolved over the
last twenty years from the earlier (and still highly relevant) concept of the area labor market.

They require

the presence of a central city of 50,000 or more inhabitants and the inclusion of neighboring cities which
arc economically and socially integral with it.

Adja-

cent counties are also included if their labor force is
at least seventy-five percent non-agricultural and if
certain other criteria of urbanization and economic integration are met.2

The areas thus defined are'not en-

tirely without their limitations, especially since
their boundaries must follow the lines of counties or
of comparable geo-political entities, and since they

1 A discussion of the concept of the area labor market
and its limitations may be found in Herbert S. Parnes,
"The Labor Force and Labor Markets," Employment Relations Research, Now York: Harper and Brothers, 1960,
pp. 1-42. A lengthy bibliography of other works is
appended to this article.
2 For a more detailed definition of the concept of the

standard metropolitan statistical area, sec: U. S.
Bureau of the Budget, Standard Metropolitan Statistical Areas, Washington: Government Printing Office,
1967.

?()

usuAly inC311J0 f-if more actwil area than that within

which jobs are iP reality avalloWe to the residents
of their urban poverty C1YCN.

As an example, the standard metropolitan staistical area of Philode]phia is composed of five counties
in Pennsylvania and three in New Jersey,1 the inclusion
of all of which is thoroughly deforn;ible for manpower

and other economic analyses; for there is substantial
commuting of workers across the county lines within
the area and relatively little across its outer boundaries.

Yet it is doubtful that any substantial pro-

portion of the "North City's" residents commutes more
than a fcw miles into Philadelphia's large sulwrban
periphery.

Still, the concept of a metropolitan area

is a necessary one

even though the area focus of in-

terest for manpower planning is shifting to such larger
multi-state economic regions as Appalachia and to the

1

In addition to Philadelphia County with its norc than
two million residents, the area includes the counties
of Bucks, Chester, Delaware and Montgomery in Pennsylvania and Burlington, Camden and Gloucester in New
The total population is about four and a half
Jersey.
The area is somewhat interdependent
million persons.
economically with the Trenton and Wilmington metropolFor a detailed discussion of the various
itan areas.
interdependencies, see: Richard W. Epps, "Foundations
of Interdependence," Business Rcvi_cy, Federal Reserve
Bank or Philadelphia, 1)-c7C-ember, l967, pp, 3-12.
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very small and still relatively indeterminate urban
poverty areas.

The standard metropolitan statistical area as
defined is pertinent to the present study for three
major reasons.

First, and perhaps most important in

the analysis of poverty-area manpower problems, it will
include the entire area within which the poverty-area
work force may reasonably be expected to seek jobs
without having to commute an excessive distance; second,
it offers a prototype for the use of economic criteria
in area definition; and third, it is frequently the only
alternative conception of an urban area for which current and detailed manpower data are available.

Defining an Urban Poverty Area

Because the concept of the standard metropolitan
statistical area has become so generally accepted, it

may be safely assumed that, when statistics for an area
such as metropolitan Philadelphia are published by the
Bureau of the Census, the Pennsylvania Bureau of Employ-

ment Security or other agencies, the data pertain to
the standard eight-county area (unless a statement to
the contrary is made).

Unfortunately, no such generally
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acceptable definition exists for poverty areas.

Natu-

rally, they wit] require identification OA the basis of
economic and social criteria: low ineoiLtes, low levels

of education and skills, overcrowded hou,;ing, high rates

of unemployment and of health and social problems.

Also,

there will be evidence of the existence of a community,

or contiguous group of communities, whose residents will
reflect these characteristics of poverty with an appropriate degree of consistency.

But such criteria must

eventually become part of a commonly recognized set of
determinants for the geographic boundaries of poverty
areas.

The Bureau of the Census and other government agen

cies have experimented extensively in the use of l960
Census data as indicators of the physical location
of poverty.1

1

Sadly, their results have been far from

See, for example, U. S. Bureau of the Census, 1960 Census of Population, Supplementary Poports, Poverty Areas
lrJal of II-6 C-enils, November 13, 1967.
The criteria used for poverty area identification were:
(1) percent of families with money incomes under $3000
in 1959, (2) percent of children under eighteen years
of age not living with both parents, (3) percent of
persons twenty-five years old and over with less than
eight years of schooling, (4) percent of unskilled
males (laborers and srrvice workers) in the employed
civilian labor force, and (5) percent of housing units
dilapidated or lacking soe or all plumbing facilities.
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satisfying.

The individual criteria are highly incon-

sistent as designators of an area; and, because 1960
data must be used, they fail to reflect the rapidity

of change in the characteristics of the populations of
many inner -city areas that results from urban renewal
and other factors.

In spite of these shortcomings,

such experimentation must be recognized as essential
if a statistical means is to be developed for the identification of poverty areas; and the 1960 data constitute the only available information for the pferpose.

Actually, 1960 Census data, by census tract, do
reveal concentrations of poverty in Philadelphia in
the three areas already described as lying to the

north, west and south of the central business district.1
The existence of these conck.ntrations may be seen at

a glance in each of the three maps which follow (Figures 1,

2 and 3) as the darkest areas near the center.2

1 See: U. S. Bureau of the Census, U. S. Censuses of
Population and liousinc 1960, Census Tracts, Final
Report PlICUT1I6, Washington: Government Printing
Office, 1962.
2 These and other relevant maps appear in U. S. Department of Labor and Pennsylvania Bureau of Employment
Security, Manpower ylanning RepsIll for the PhiladelL
phia, Penn's717-1viiirklifea, Manpower Pliti Ticiiig Report

No. 2,Tii;-hitiin:107K. Department of Labor, _June,
1968; along with data for specific poverty areas. Still
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But from the same maps it is also clear theft the statis-

tical criteria portrayed--income, unemployromt cnd pro-

portion of non-white residents--vary considerably for
any given set of census tracts.

The same kinJ of vari-

ation could be shown for levels of education, crime and
juvenile delinquency rates, numbers of welfare recipients
or any other indicators of poverty for which data are
available.

Such indicators show the approximate loca-

tions of poverty, but the final designation of poverty
area boundaries must be in part a compromise between the
conflicting indications of the statistics and in part an
exercise of more generally informed individual judgment.1

other similar maps and data appear in: U. S. Department of Labor, Bureau of Labor Statistics, Income
Education and Unemployment _in peigiborhoodsT-nilaaZW-157-Pennsylvania, Washington: U. S. Department
of Labor, January, 1963.
Data of the latter publication arc special tabulations of 1960 Census information.

1 Analysis can often resolve conflicts among statistical_
indicators of poverty. For example, one Philadelphia
tract was among the lowest in average income and yet
among the highest in average educational attainment.
What the Census data did not show was that its residents were largely University of Pennsylvania students.
But the real problem with these data is their obsolescence, for it is certain from the shifting of areas of
residence of Philadelphia's non-white population in
the last eight years that the patterns of Figures 1,
2 and 2 would be much different if it were possible to
reproduce them with current data.
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T}113 "NORTH CITY" POVERTY AREA

The many considerations relevant to the definition
of a'specific poverty area may be further illustrated
by the reasoning which led to the choice of the boundaries of the "North City," the area focus of the present
research (Figure 4).1

Population size and diversity of

problems, needs for manpower services, and existing manpower programs have all been previously cited as reasons for the selection of the area.

But these factors,

although they did indicate the choice of the North
Philadelphia area rather than of its smaller counterparts within the city, were of little help when the
problem of specific boundaries arose.
Natural boundaries would have been desirable for
the area, since they can distinctly separate a city's

1

The "North City" area as chosen for the project extends
from Vine Street on the south to Lehigh Avenue on the
north, and from the Schuylkill River on the west to,
roughly, Front Street on the east. With some misgivings, the authors were led by their analysis to a
choice identical with the area originally proposed in
Philadelphia's application for a "Model Cities" grant.
The first "Model Cities" area was subsequently reduced
to meet federal requirements with respect to populaHowever, the actual area of poverty probtion size.
lems is even somewhat larger than that defined here.
Hence the misgivings here expressed and still felt
concerning the present definition.
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neighborhoods.

On the west, there was no valid ob

jection to the choice of the Schuylkill River as one
limit.

But the otherwise logical extension of the.

area' eastward to the Delaware River would have in-

cluded an area of White, lower-middle income residents with characteristics substantially different
from those of the poverty area.

It was therefore

necessary that the remaining boundaries be major
streets, with the southern one, at lk,ast, a multilane expressway.

The st:qistical nature of the project dictated
conformity of the boundaries insofar as possible with
the areas for which data were available.

And the

use of census tract boundaries would have been desir-

able in any case, because of the need to consider
such data as those already illustrated.

Apart from

the statistical indicators of poverty, tract bound-

aries were the principal consideration in setting
the irregular eastern limits of the "North City"

area; and they also coincided with the choices of
boundaries on the remaining sides.

The twundaries

of the.Aministrative districts of the various manpower agencies and others serving the area were also
considered, but to no avail; for the administrative
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districts neither coincided with one another nor, most
of the time, with any statistically justifiable poverty
area definitions.'

The various statistical indicators of poverty were
the most inconclusive with respect to the justification
of the northern limit for the area; the final choice was
necessarily a compromise between them.

Both from the

personal knowledge of members of the project staff and
from interviews with others at work on poverty problems,
it was clear that the poverty area had been expanding
to the north in recent years.

The broad, straight line

of Lehigh Avenue seemed the best choice for a northern
boundary and was selected in spite of the fact that conditions in many of the blocks immediately beyond it were
not apparently any better than those just to the south.

Patterns of public transportation may, in some
cities, constitute a factor contributory to the identification of the limits of poverty areas; but this is not
true for Philadelphia, where such an area as the "North

City" is well served by both north-south and east-west
surface

1

.1 subway lines which prevent its isolation

The problem of conflicting agency districts is discussed at
length in the second part of this report.
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from the reFt of the city.

Moreover, while areas of

commercial and industrial activity are found in many
parts of the "North City," only on the south are they
a factor in determining its boundaries.1

Actually,

the non-residential segments of the "North City,"
along with such factors as school and shopping center locations, contribute less to the establishment
of limits to the poverty area as a whole than they
do to the identification of the several communities
that exist within it.

"MODEL CITIES" AND OTHER POVERTY SUB-AREAS

Since it appears almost certain that the locus of
poverty in North Philadelphia extends throughout the
"North City" as here defined, the term poverty sub-area
seems an appropriate designation for the smaller geo-

graphic sectors established within it to meet the needs
of different programs.

Recognition of the existence

1 As has been explained, the poverty area is partially
limited on the south by a narrow band of commercial
and industrial activities which sets it off from the
downtown business district.
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of such areas is essential in the development of a
III tiple purpoe urban information sy stcYd, if data

arc to be provided cemmen5urate with the needs of program planning and management.

The problem of defin-

ing sub-areas appropriate for a statistical system
is, however, vastly complicated by the al.ready men-

tioned fact that the boundaries of agency administrative districts rarely coincide.

And, in the hier-

archy of size, they range from major sub-areas such
as those iliostrated for the "Model Cities" and the

Concentrated Fuployment Program in Figure S to such
lesser ones containing a relatively few blocks as the
"feeder areas" of the public elementary schools.

The "Model. Cities" Area

The history of the successive contractions of the
area boundaries proposed for Philadelphia's "Model
Cities" progran illustrates well the facts that political considerations and the linit.3tions of program budg-

ets may be more important for area definition than
statistical criterio reflecting economic and social
conditions.

As may be observed by inspection of the

raw in Figure S, the "Audel Cities" area lies entirely

, word

IttevieJ

.

rioi000to;o4-7nio-444,

1117

UlY"

-

"Mcdcl Cities" (sf.:1id _inc)
Figure J: The "Nv''th City" and Its Co7moncnt
Arcas.
and Conccntratce. E.Tployment Prcg ram

Iave. rill

within the "North City."

Its boundaries coincide with

thot..e of the larger poverty area only for a few blocks

along Front Street; end, in general, census tract lines
have not been followed.

Yet considering the size and

duration ()E. the proposed "Model Cities" programs and

the information requirements for their deyelopment
and administration, this very large segment of the
"North City" is a critical one for the provision of
data.1

The Concentrated Employment Program Area

The smaller shaded area in Figure 5, lying partly
within the "Model Cities" area and partl

to the south

of it and, again, existing entirely within the "North
City," has been designated on the basis of 1960 Census
data as the principal locus of Philadelphia's "hard-core"

1 The northern and eastern boundaries of the "Model
Cities" area were largely matters of arbitrary choice;
but the southern boundary along Spring Garden Street
follows a line between predominantly residential and
predominantly industrial and commercial areas. The
"North City" areas excluded on the west contain sec,tions of Fairmount Park, residential areas of mixed
whites and non-whites and one residential area in the
southwest corner which contains high-rise luxury
apartment buildings.
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unemployed and, therefore, as the area whose residents
may be eligible for the services furnished by the cit)'s
multiple-agency Concentrated Employment Program.

The Concentrated Employment Program area was also
the one chosen for the special sample survey of man-

power characteristics conducted by the Department of
Labor in November of )966.1

The survey showed, indeed,

that the area's residents had serious economic problems.

But it also showed the inadequacies of the

1960 Census's indicators of poverty for current use,

since the eighteen census tracts selected as the
city's worst contiguous set on the basis of 1960 data
included several whose entire populations had moved
elsewhere as the result of urban renewal.

There is

no doubt, however, as to the poverty of most of the
people still living in the area.

But it has not been

possible to convince those who live in the tracts immediately adjacent to the program area that they are
any less deserving of federal assistance than their

1 Data from the survey appear in U. S. Department of Labor, Sub-Employment in the Slums of Philadelphia_, Washington: U. S. Department of Labor, 1967. biscussion
of the Concentrated Employment Program may be found
in U. S. Department of Labor, Man_lipwer Report_of the
President, 7968, Washington: GovernmeniPrinting OfTTE-6-,--fg-6-8-: jV

195-196.
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neighbors who reside within it.

It seems likely that

similar problems will al-o arise in connection with

.

programs funded under "Model Cities" logislation.1

Neighborhoods in the Poverty Area

As urban manpower and other programs continue to
evolve in form, poverty areas of the size of the "North
City" will probably be subdivided into more manageable
districts corresponding to neighborhoods whose residents
share common interests in fP-;ilities (such as schools

and shopping centers), activities and problems.

Such

areas, however, will not be easy to define in the "NorU
City" because of the state of neighborhood flux pro-

duced in the last few years by urban renewal and by
other forces contributing to population mobility and
.

economic and social change.

Yet there is much evidence

--even withir the past year--of the development of community organizations

leadership and activities in

1 The November, 1966, survey estimated the population of
the Concentrated Employment Program area at 100,000
Estimates of the "Model Cities" area populapersons.
tion are somewhat in excess of 200,000. And the most
conservative estimate of the number of persons residing in the "North City" as here defined would exceed
300,000.
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several of the "North City's" sections.

In the event

that community organization is followed by increased
community control of government services programs, the
implications for the redrawing of agency administrative

districtsand, therefore, for the definition of apposite statistical areas--would be obvious.

THE PROSPECTS FOR FLEXIBILITY :1".N AREA DEFINITIONS

Philadelphia is among the several major cities

whose pablic agencies have been experimenting with
the codii,g of street names and address numbers to

designate the geographic locations of addresses within blocks and census tracts.1

The significance of

this development of address coding guides, as they
are called, becomes apparent when one observes that

with the use of such codes it has been possible in
a computerized operation to translate data from

1

See the discussions in the second part of this report,
pp. 28-30 and 125-126. It should be noted also that postal
zip cGde numbers constitute a crude form of address coding.
However, neither the "North City" nor its 1Niodel
Cities" nor its Concentrated Employment Program areas may
be defined in terms of zip code districts.
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school records on the nearly 300,000 individual students in Philadelphia's public school system into tabulations of totals by year of age, sex and race according to areas of resideL;e.

The computer data processing

routines here used'would presumably work just as well
for any individual listings of data with adequate identification of residential address; and tabulations

would thereby be possible for any geographic area whose
address listings could be identified from the address
coding guide.1

STANDARD INTRA-URBAN STATISTICAL AREAS

The feasibility of tabulating data on the basis of
individual addresses does not obviate the need for definition of standard intra-urban statistical areas, however.

Even if a statistical agency such as the Bureau

of the Census is willing to make special area tabulations available for the cost of processing the data,

1 The U. S. Bureau of the Census is planning large-scale
use of address codii,g for data from the 1970 Census
It appears likely that
of Population and Housing.
summaries of 1970 Census data could be compiled for
any desired "North City" subdivision.
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seems an unjustifiable expense for each agency to procure its particular data needs for its own unique groups
of jurisdictional districts.

There are simply too many

such districts in existence; and there are no strong
arguments that can be brought to boar against a gradual
reconciliation of most of their boundar

s so as to pro

vide some suitable set of common geograi.IL; units.

The issue of area reconciliation becomes the more
important when a multi-purpose information system is
considered.

If current agency data were to be used

as a basis for estimates of area population characteristics (as unemployment claims data are now, indeed,
used in the construction of estimates of total unemployment), the costs alone of producing such estimates
would dictate making them available only for a relatively limited group of areas.

Similar arguments would

restrict any other forms of statistical product from
the system.

It seems most reasonable that the city of Phila-

delphia should be subdivided for statistical and many
other administrative purposes into perhaps ten major
geographic units--possibly along the lines of the
present health districts, for

;hick annual tabulations

of vital statistics and estimates of population are
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already regularly made.

These areas, in turn, should

be divided as necessary into smaller ones for the administration of the full range of government services,

such as schools, law enforcement, manpower and welfare
services, city planning and the many others.

With

respect to the mechanics cif establishing The appropriate
infra- urban statistical areas, the ne-Jd is obvious for

a local organization whose responsibilities and activities in the determination of definitional criteria and
boundaries would be commensurate with those of the
federal Committee on Standard Metropolitan Statistical
Areas.

Equally obvious should be the fact that the

reconciliation of agency jurisdictional areas with the
statistical ones thus defined would not be an easy task,
but one absolutely essential for the development of
appropriate managerial statistics and for the realization of their potential contributions to more effective
program management.
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CHAPTER 3

DATA REQUIREMENTS POR PROGRAM PONNING AND_MANAGPMENT

Perhaps the most remarkable aspect of the current

demands for manpower information is the fact that everywhere in the nation almost all programs for the alleviation of urban problems are calling urgently for the
same kinds of data--data necessary in analyses concerned,

not simply with manpower activities themselves, but uith
many others cs well, ranging from the design of urban
transportation systems to the projection of needs for
educational facilities.

That the need for manpower information should be
so ubiquitous and that the data should have so rainy dif-

ferent uses is explained by the variety of categdries
of information provided in such data.

For example, em-

ployment totals shown by occupation or industry of employment and by place of work reflect levels, kinds and
locations of econowic activity as well as magnitudes of
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employment.

The same data, if totalled by areas of resi-

dence of the employed rather than by their place of work,

arc indicators of the utilization of these areas' labor
supply and of potential employment problems (e.g., the

1960 Census showed proportions of the total employed who
were classified as unskilled laborers two.to three times
as high for many "North City" census tracts as for the

metropolitan area as a whole, and this at a time when the
area demand for unskilled labor was declining).

These

data on employment additionally reflect the income-earning potential of the population and, in the absence of

current data on incomes, have uses extending even to the
marketing research of private firms in investigations of
the local demand for their products and services.

Still other totals may represent the various charac
teristics of individuals not employed but potentially

employable or of those working less than full-time vho
wish full-time work.

Sitch totals can provide indicators

of the extent of the underutilization of a given area's
labor ,supply

.

All such data on area manpower', its skills, levels

of education, training and experience, its abilities and
disabilities, along with data on the nature and location
of available jobs, c onstitute tilt: "raw materials' essential
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to the improved understanding both of the manpower as-

pects of the urban economic and social environment in
general and of particular areas' specific problems and

potentialsan understanding prerequisite to more effective management of manpower programs and to many
other forms of public and private enterprise as well.

THE FUNCTIONS OF IN1'ORMA1ION

IN MANPOWER PROGRAM MANAGEMENT

Valid information is an essential ingredient of
every decision at every stage in the development and
implementation of any program: in the initial formulations of policy and determinations of goals and objectives; during the process of program design and the

concomitant activities of planning, budgeting and allocation of funds, personnel and other resources; in
the day-to-day administration of program operations;
in review, analysis and evaluation of operational
achievements and faAlures; and in the continuing re-

visions of objectives, programs and budgets that are
the necessary consequence of evaluations and of changing external circumstanc:_s.

within this management
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process, the needs for data arc, perhaps, most critical

in the Oases of resource allocation and of evaluation
of program results vis-a-vis goals and objectivesphases in which answers arc required to such questions
as: What services are necessary?

In what magnitudes?

With what priorities?

What have been the results of

the services offered?

Have their benefits justified

their costs?

Could these benefits have been obtained

more economically?

In some instances the very existence of a program
may rest upon the previous existence of data.

As an

illustration: it was in large part the statistical evi

dence of great disparities between white and nonwhite
unemployment rates and income levels that convinced
the public and the Congress of the absolute necessity
for the creation of government-supported manpower and
other urban programs.

The enabling legislation for

such programs (or the government directives which implement it) may, in turn, set explicit requirements

for the submission of plans and, later, of program
evaluations as conditions for grantF of funds to local
agencies.

That such plans and evaluations presuppose

the existence and availability of statistical information is well illustrator) by the ttxt of a Department of
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Housing and Urban Development directive on "Model Cities"
planning requirements from vhich the following excerpts
arc quoted:

Cities should examine the educational, health,
employment, income , housing, environmental,
and other problems of the residents of the
Model Neighborhood, should consider in what
ways these problems are influenced or caused
by the actions and attitudes of residents of
the wider community and should develop an effective program to deal with these factors...
The description of problems should include
quantitative assessments or measures of their
severity. Measures should be selected which
will facilitate the design of projects and
activities designed to deal with the problem
and which can he used to establish quantified
long-range goals and five year and annual objectives against which program progress and
impact can be measured...

While the city's overall program goals should
be broadly stated, they should also be broken
down, as much as possible, into measurable
components, which relate directly to the city's
problem analysis and problem measurement. An
employment goal, for example, might be defined
not only in terms of overall employment levels
but should also deal with problems of persons
with part-time or casual employment who are
willing and able to work full time, and of
persons who arc not counted in usual unemployment statistics because they are discouraged
from entering the employment market...
Continuing analysis of the relative costs and
benefits of various alternative solutions to
Although costproblems should he carried on.
benefit analysis in some functional areas represents a precise technical methodology, precise costs and benefits cannot be deterwined
in all program spheres, particularly during
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the early program phases. Therefore, rigorous cost-benefit analysis is not expected
where appropriate data cannot be obtained
or where the nature of the problem defies
measurement. However, procedures should be
developed for evaluating program decisions
in a systematic manner even where costs and
benefits cannot in translated int9 dollars
or other quantitative measures...1

Such demands for detailed information concerning

a city's population and its problems must be nothing
less than appalling to a planner whose principal, if
not only, data source for many of the requirements is
necessarily the 1960 Census.

The absence of the data

can hardly support any argument that they are irrelevant to planning and management.

Rather, it is evident

that program decisions are now being made largely on
the basis of intuitive judgwents which may, indeed, be
entirely valid, but whose validity remains seriously
suspect in the absence of supporting evidence.

.11411.

11001.1

U. S. Department of Housing and Urban Development, Model.
Cities Administration, CDA Letter No. 1, October 30,
1967.
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CATEGORIES OP DATA REQUIREMENTS

The information requirements for manpower programs
may, in general, be classified into two basic categories:
population and job data reflecting the economic, social
and ;,hysical aspects of manpower development aAd utili-

zation; and program data concerned with persons served,
the nature of the services rendered, their costs and
their benefits insofar as these last arc measurable.
Both categories are vital to program planning and manngement, and both present major problems of data specification, measurement, compilati'm and analysis whose dimensions and solutions have, thus far, been bcrely considered at the local level.

It is not difficult to present a list of specific
desirable items of data.

In fact, for the category of

population and job data, well tested models exist in the
form of the items produced monthly by the Current Population Survey for the nation as a whole (and recently for

aggregates of mban poverty areas and a few large cities)
and decennially by the Censuses of Population for smaller
areas.

The beginnings of such a list may be seen in

Table I, where just a few of titre types of data regularly
available from the Survey have been indicated.
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TABLE I

ILLUSTRATIVE TYPES OP MONTHLY DATA
FURNISHED BY THE CURRENT POPULATION SURMA

Labor force totals by age group and sex for whites and
nonwhites
Unemployed persons by age group, marital status, and
sex for whites and nonwhites
Unemployed persons by occupation of last job and sex
Unemployed persons by reason of unemployment:, age group,
sex, white and nonwhite

Unemployed persons by reason of unemployment, duration
of unemployment, se:: and age

Unemployed persons by duration of unemployment, age
group, sex, marital status, white and nonwhite
Unemployed persons by duration, occupation, and industry
of last job
Employed persons by major occupation group, sex, white
and nonwhite
Employed persons by occupation group, age and sex
Employed persons with a job but not at work by reason,
pay status and sex

Persons at work by type of industry and hours of work
Persons at work part-time by reason for working part-time
Persons at work by full- or part-time status, age group,
sex, marital status, white and ndnwhite
Persons at work by occupation, full- or part-time status
and sex
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* Tables with these and other items of data may be founi
in !:ulument_and.Earrings, a monthly publication of the
U. S. bcpartment or Lal)or, Bureau of Labor Statistics.

SO

Area Economic and Social. Indicators

Statistics produced by the Current Population Sur-

vey (along with other familiar estimates such as Cross
National Product) have for years played a significant
role in economic planning and policy decisions as indicators of the current status of the economy.

And re-

cently there has been an increasing demand for the development of similar statistical indicators of the performance of society as a whole rather than just its
component of economic activity.

Both types of indica-

Lc-1.s would indeed be useful as quantifications of the

severity of problems in the poverty areas.

The value,

as well as the limitations, of such measures in the
identification of the geographic boundaries of poverty
areas has already been discussed.

But these measures

obviously offer the additional possibilities of showing the relative severity of conditions among areas
and, over time, whether circumstances are improving or
becoming worse.

At the metropolitan area level, estimates of employment and earnings in various industry categories
and of l)tal unemployment have long been provided by
the State Employment Service and have been generally
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useful for the purposes here discussed.'

Yet the statis-

tical methods for producing these large. area estimates

have not proved adaptable to the much smaller poverty
areas.

And the special November, 1966, survey which

showed a North Philadelphia unemployinnt rate nearly
three times that of the overall metropolitan are

pro-

vided conclusive evidence of the deed for separate
measures for the poverty area.

It would be naive to suggest the immediate develop

ment of a lengthy list of poverty-area indicators when
none currently exist for an area such as the "North City."
liven a single, up-to-date estimate of the number of un-

employed among the area's 300,000 residents would be
gratifying to the local manpower analysts.

But it does

seem clear, from such planning requirements as those
specified in the Model Cities directive earlier cited,
that the time is now at hand for the beginning of a
poverty area data system.
The critical set of poverty area indicators of manpower status must necessarily be concerned with the

1 See, for example, the monthly "hiladelphia Area Labor
Market Letter, published by the Pennsylvania State riployment Service, containing both an analysis of employment conditions and tables of data for the eightcounty area.
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underutilization rather than with the unemployment of
human resources.

The standard definition of unemploy-

ment, with its classification criterion of the phys;cal
act of looking for work, is far less valid as a measure
of manpower probleMs in the urban slums than it is for
regions of relative affluence.

In an attcmpt to quan-

tify the nature and extent of other aspects of underutilization, the November, 1966, survey of urban unem-

ployment experimented with a concept of "sub-employment,"
which inzluded not

)nly those unemployed in the sense

that they were "actively looking for work and unable to

find it" but in addition those working only part-time
while seeking full-time work, those heads of households
uncle

65 years of age who earn less than $60 a week

working full-time, those individuals under 65 who arc
not heads of households and earn less than $56 per week
in full-time jobs, half of the number otherwise not

working in the male age group between 20 and 64, and a
"carefully considered estimate of the male 'undercount.'

group" (i.e., those males whosl presence in the area

must ?me been missed during the conduct of the survey).1
amWmaa

1

U. S. Department of Labor, A
ment in U. S. Cities and

ha,A

Look atUnemploy,hington, D. C.

,

1967.
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For the Philadelphia survey area, the ratio of the iota)
"sub-employed" to the total labor force--the latter cm-

bracing the remaining employed persons as well as these

categoriesvas a startling 34 percent!

While the accu-

racy of the survey's results may not have bc,en all that

was desirable, it left no doubts as to the need? for detailed measures of manpower underutilization.1
In addition to such measures of current status as

unemployment, consideration ought to be given to the fact
that the data reflect status as of a given point in time.

Actually, there appears to be a considerable number of
persons listed by surveys as nonparticipants in the labor
force who have worked in the recent past or who intend to
look for work in the near future.

Many of the

duals would be included in a measure such as "Fu' c-iploy-

ment;" but separate measures of the changer in status
would be more desirable, since it is the total of persons
needing manpower services during a given period, and not
the total at any one instant of 'ime, that is the true
indicator of the demand for manpol
IOW 1111w*.

- programs.
-1.0-1111r11.1^.-

1 For additional discussion of the proulem of manpower
underutilization, see: Harold Goldstein, "On Aspects
of Underutilization of Human Resources," Proceedings
of the Social Statistics Sections _1967 AmpriTan StaMITCal Association, Wasfiington, American Statistical
AssocThtion, 19-61, pp. 115-121.
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Data for Area Manpower Analyses

--------

The critical importance of statistical indicators
in an urban information system is not diminished by the

fact that they arc, as their Haw suggests, only measures
of the nature and severity of urban problems.

They re-

main e3sential ingredients in, but not substitutes for,
analyses which lead to better understanding of urban
conditions and better implementation of manpower programs.

No information system, however complex it may be, is
likely to satisfy all the demands for data in labor market research.

There seems no end to the questions that

can be asked or to the relationships between marLet factors that deserve exploration.

But, as has been demon-

strated in the case of the national data available from
the monthly Current Population Survey, the information
obtained for use in constructing statistical indicators
may also have major value in manpower research.
but one instance of the dearth of informat=,

To cite

on the

nature of the urban labor market and its funo'oning,
almost nothing is kn'wn of the location of employment
opportunities for the "North City's" work force.

Data

from the 1960 Census permit identification of commuting-

to-work patterns only between the city of Philadelphia

SS

and its surrounding counties.

And while the 1970 Census

is scheduled to include a question on street address of

place of work, cross-tabulations of this information with
residence data will be possible only if funds are made
available for coding of both addresses.

Until such data

can be produced, only speculation is possible about the
difficulties faced by

North City" residents in obtaining

access to jobs elsewhere in the labor market area.

Such investigation, were it undertaken, might be
considered by some as mere research for research's sake.

Yet research of this kind is fundamental to the design
of adequate programs fully relevant to the manpower problems they arc intended to relieve.

Data on Manpower Programs and Services

While past experience in labor market research has
revealed many kinds of needed and currently unavailable
information on the populations and jobs in small areas,
no similar body of experience exists to suggest appro-

priate data to be collected for the study of program
activities and services.

Many of the programs now in

operation in urban poverty areas are the resul, of the
unprecedented volume of human resource and manpower legis-
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lation of the

half dozen years.

The requirmcnts

for suaden innovation in meeting the critical needs of
the residents of urban poverty areas have produced a
multiplicity of programs (often with considerable duplication of services) offered by agencies whose legislative mandates, communication channels and, financial

sources vary widely.

In the bewildering proliferation

of local activity, the crucial data most urgently needed
are those which can afford better planning and coordination of services and which can thus begii to close the
breach between program objectives and their fulfillment.
The organl.tational structure within which planning

and coordination must take place is only beginning to
become apparent in such multiple-agency activities as
the local planning committee of the Cooperative Area

Manpower Planning System (CAMPS) and the "North City's"
Concentrated Employment Program.

Even within individual

agencies, there is evidence of much greater emphasis on
coordination and on better management of the competing
programs, as, for example, in the requirement for an
annual local "plan of action" by the public employment
service which must consider those services, resources 816
facilities available from other agencies 83 well as those
of its own local offices.
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The solution to the information problems posed by the
needs for coordination and for more effective management
of local manpower service systems lies in the integration
of data on the characteristics of the populations and jobs
in the areas served and on the kinds and quantities of
needed services and available resources.

Data on program

experience and performance arc obviously critical in this
connection.

But the exact form in which all these data

must be rendered for use and the means for their integration with the standard types of population and job information must be the subject of much serious experimentation and improvisation.

There are, unfortunately, no

tested prototypes for the necessary statistical system.

It is clear that the traditional agency data acquired
for purposes of financial accounting and reporting of volume of individual types of transactions (e.g., numbers of
placements) are inadequate for the present purposes.

It

appears particularly necessary that the agencies' basic
operating records be redesigned to yield more information
than simply workloads and staff performance: information
on the characteristics of the persons served, on the nature of their manpower problems, and on the extent to
which the available services can provide for the resolution of these problems.

Jtt

As a preliminary effort in the development of suitable program data, the characteristics of persons receiv-

ing welfare payments, unemployment compensation or other
types of services involving substantial numbers of indi-

viduals could be made available by areas of residence.
This could be accomplished with relative ease and would
provide useful indicators of poverty problems, especially
if data could also be obtained on the extent to which
items such as insured unemployment understate the total
number of unemployed.

The data on the various types of

services are necessarily as diverse as the services themselves and the resources that provide them.

Where such

data now exist, they vary in nature according to individual agencies' requirements for accounting, budgeting
and reporting.

To the extent that joint planning and

coordinated offerings of services become mandatory in
Model. Cities and other similar multiple-agency programs,

such data will at least require consistent definitions and
uniform procedures for statistical standardization.

Data for Program Evaluation

Neither the statistical indicators thus far discussed
nor such program date. as numbers of counseling interviews
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or job placements can make any substantial contribution
to the evaluation of manpower programs.

In the case of

the indicators, a particular measure (such as, for example, unemployment) may rise or fall quite independently
of program efforts; and, from observing changes in the
values of a particular measure, there is no way to be
sure of the factors responsible for the changes, let
alone of the magnitudes of the contribution to them of
the individual factors.

Program data on services and on the persons served
suffer from the defect that they pertain only to the
period of the clients' involvements with the agency,
whereas the benefits from the services received may not
be observable until long afterward.

Here, too, there

are problems of multiple causation; for not only may an
individual receive help from more than one agency, but
factors other than the services he receives may contribute to any improvement in status he subsequently achieves.
Finally, the methodology of cost-benefit analysis,
and of program evaluation in general, is by no means
developed to a state that permits specification of any
one set of data to be routinely collected as a basis for
local evaluations of programs.

Instead, in the short

run at least, the need appears to be for pilot studies.
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of the alternative approaches to the evaluation process.
Several types of c. to are, however, vitally necessary for

such pilot studies.

There must be some means of determin-

ing the degree to which any sample of persons whose experience is to be studied represents that larger group about
which inferences are to be drawn.

The implications are

for better measures of the characteristics of the total
populations served.

There must be procedures for identi-

fying the various programs in which an individual may participate and their respective services to him--a requirement which calls for the pooling of data from separate
programs and agencies.

And there must be a means to trace

through time the activities of persons in the pilot group
as they change their residences and jobs.

This last is,

in practice, the most difficult problem of all,

Its solu-

tion--if there is one--may depend on work experience infor-

mation from a nationally centralized data resource, such
as that of the Social Security Administration.

Data fol- Long Range Planning

The present sense of crisis that is so often expressed
in discussions of urban manpower problems--in this instance,

of the need for urban manpower data--is the result of the
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fact that manpower problems and the data requirements
on which their solutions might depend have been neglected for so long.

Of course, there was no intention for

the, oovernment to become so heavily involved in these

problems at the time that many of the existing programs
were organized (e.g., the public employment service);
and such govermitent involvement in itself is as recent
as the new crisis.

Both have come about partly because

no one in the past saw it as necessary to speculate as
to what the problems might be or as to how serious they
might become.

No one was fully aware, for example, of

the extent of the migra tion from the rural to the urban
areas; and it or,:urred to very few that the migrants

were completely unsuited foi entry into the urban labor market.

In the absence of data, no one even guessed

the multiplicity, complexity and magnitude of the problems that were developing.

Now that the nation is con-

fronted with these problems in their critical states,
government programs have had to be instituted to deal
with their solutions; and more may become necessary,
especially in order to create a means for that perception which can forecast with reasonable accuracy the
problems that may develop in the future.

Until now,

in the absence of knowledge of how conditions could or
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would change, decisions have unconsciously been made on the
basis of the invalid assumption that they had not, and
would not, change.
It is clear that statistical means must be made available for the recognition and anticipation of emerging problem situations relative to urban manpower.

Planning today

is necessary, for exa:nple, for programs in vocational educa-

tion that will provide, to the extent possible, the skills
that will be necessary tomorrow.

Labor surplus problem:.

that may arise, perhaps, as the needs for unskilled labor
further diminish must be anticipated.

The industrial struc

_Jure that a given_area is going to have in the future must
be predictable, as well as the kinds of demand for labor

that that changiN structure is going to produce.

Foremost

among the particular data requirements for making such forecasts are consistent measurements of the characteristics of
an area's population and industry at sufficiently regular
and frequent intervals (perhaps annually) as to permit the

gradual development of a statisticalpicture of continually

_evolving urban manpower trendsj

Discussion of the specific data requirements of particular forecasting methods seems inappropriate at this point,
since none of them-have been sufficiently tested to jusSuch testing
tify the superiority of any one approach.
must alait the provision of substantial quantities of data
over lengthy periods of time.
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A H1G1[-PRIORITY SET OF MULTI-PURPOSE DATA

Essntial for

he development of an urban manpower

information system based on the pooling of data from such
diverse sources as censuses, surveys and agency administrative records is the agreement among the statisticsproducing agencies on the nature of the items to be collected, the frequency and timing of their collection, the

definitions to be used in measurement and classification
.

of the data, and the general standardization of statistical technology.

While the many elements on which such

agreement must be reached are far too complex for detailed
discussion here, the investigations of this research project into the types of data which these agencies collect
showed a surprising uniformity among their requirements
for information on the individuals they serve.

It seemed

desirable to consolidate a list of items most frequently
requested.

The resulting list appears in Table II.

Its

item!, were they to become available on a current and consistehz basis for a substantial part of any poverty-area
population, would constitute a statistical achievemen.,
of major proportions.
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TABLE II

LIST OF HIGH-PRIORITY DATA ON INDIVIDUAL PERSONS*

Data for Individual and Family Identification and Area
Classification:
.

1. Full name
2. Address (area code will suffice if records
can be uniformly coded)
3. Social Security number (in the absence of
which, name, address and birth date may be
substituted in the matching of different
records on the same individual)
4. Name of head of household (or alternative
characteristic to permit aggregation of
household data)

Social Characteristics:
5.
6.
7.
8.
9.
10.
.

Birth date (month, year)
Sex
Race (to include Spanish-speaking origin)
Highest year of school completed
Place of birth
Year of move to metropolitan area of current residence
11. Marital status
12. Health or disability status
a. Temporary or permanent disability
b. Potentiality for employment

Employment Status:
13. Fmployed
a. 35 or more hours per week (full time)
b. Under 35 hours per week (part time)
(1) Voluntary
(2) Involuntary
c. Name of firm or employer
d. Address of firm or employer
e. Similar data if more than one regular job
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TABLE II

LIST OF NIGH-PRIORITY DATA ON INDIVIDUAL PERSONS
(CONTINUED)

14. Unemployed (looking for work)
a. Duration of unemployment
b. Name of previous employer (if any)
c. Address of previous employer (if any)
d. Reason for unemployment
(1) Lost last job
(2) Left last job
(3) Never worked before
(4) Reentered labor force
15. Not in labor force, by reason
a. In school
b. Under school age
c. Ill or disabled
d. Keeping house
e. Retired
f. No jobs available
g. Other
16. Occupation (job title or occupational code)
a. Primary occupation
b. Current occupation, if different from
above
c. Occupation five years ago
Income:

17. Estimated personal income last year
18. Estimated family (or household) income last year
19. Status as primary or secondary wage earner in
family
20. Sources of income
a. Employment
b. Welfare
c. Disability allowance
d. Retirement pension
e. Unemployment compensation
f. Other

* The others'''. on this list are those most frequently requested
by the agencies whose records are the subject of the second part
of this report.
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CHAPTER 4
THE AVAILABLE DATA:

THEIR NATURE AND LIMITATIONS

There are three primary sources for the data currently available to the investigator of urban manpower
problems.

The first is the family or household itself,

.which provides information decennially for the censuses

of population (and sometimes oftener for special surveys) and which is the origin of most small-area statistics by residence.

The second is the employer who con-

tributes employment data by place of work (usually as
revealed in payroll records) to the censuses of industry
and other periodic surveys.

The third is the body of

administrative records and reports of government activities which offers statistics either by clients' places
of work or areas of residence.
Naturally, data from each source present particular
advantages and disadvantages.

For example, only those
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data that: are derived from a canvass of households, ei-

ther in a complete census or in a properly designed
sample survey, provide coverage of the entire popula-

tion, including domestic help, the selfemployee, persons not in the labor force but available for work under special circumstances, and all such categories of
individuals who cannot be included in employer reports.
In addition, only data derived from households regularly offer detail on subjects such as education, race,

marital status and other characteristics not ordinarily
available from payroll, records, the information from

which is essentially on jobs rather than on persons.

This principal defect of payroll records as a source
of population data also causes the multiple jobholder
to be counted more than once.

On the other hand, personal recollection of hours
worked, wage and salary information and the like cannot
form the basis of data as reliable as those gathered
from payroll records.

Both payroll data and statistics

from government agencies' administrative records offer
the considerable advantages of low costs and frequency
of provision, since they need only be tabulated from
information already contained in existing records.

How-

ever, in order that data from these Sources may be generally
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useful in a poverty area information system, two basic
conditions must be met.

First, the information on spe-

cific individuals must be susceptible to classification
by area of residence.

Second, there must be a means of

identifying the representativeness of such datathe extent, that is, to which the data reflect the characteristics of the area population as a whole.

It seems unlike-

ly that the area classification problem can be resolved

for payroll data without placing an intolerable burden
upon employers already chafing at the quantity of paper
work required by government.

For this reason, the prin-

cipal potential sources of the required additional man-

power data arc limited to household surveys and to the
records and reports of major government agencies.

.CRITERIA FOR THE EVALUATION OF

URBAN DATA AND DATA SOURCES

Any assessment of the adequacy of population statistics must be based upon ideal criteria which may never,

perhaps, be fully achieved and which, at times, might even
be inimical to the uses of the data and to the overall
goals of the data system.

Ideal detail, for example,
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conflicts with requirements for ideal data currency; for,

the more the detailed information sought, the longer the
time required to tabulate and publish it and the greater
the certainty that many (if not all) of the items requested will be obsolete when they are, at last, available.
Furthermore, ideal accuracy in measuring concepts as complex as employment or unemployment is to be' approached

only at the increasing expense of fine area and classification detail; since, as estimates grow smaller in magnitude, rclative error usually grows larger.

Finally,

ideal comparability of data over time is entirely antithr.ltical to the occasionally necessary changes in statis-

tical concepts and procedures.1

No evaluation of data,

therefore, can simply question in isolation such qualities
as detail, timeliness, accuracy or consistency.

Rather it

must investigate the adequacy of the compromise that has
been achieved in a particular set of data between these
competing and somewhat inconsistent qualities, the degree
of ideality achieved with respect to each criterion vithout

1

Other constraints that apply to the development of ideal
economic cnd social data are the political, institutional and technological feasibility of proposed improvements,
their desirability relative to costs, and the limited
availability of statistical facilities and experienced
personnel.
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detracting from the others.

Only on the basis of criteria

so determined can valid judgments be reached on the extent
to which datv satisfy the requirements of their varying
uses in analysis and decision making.

The criter4a for the evaluation of population statistics would apply equally well to almost any type of data
for any geographic area, large or small.

But they will

not necessarily permit any immediate, definitive judgment
as to the relative merits of alternative sources of the
currently needed and unavailable poverty-area data.

The

reason is simply that most of the existing knowledv: regarding the potential of the different sources for producing data of suitable comprehensiveness and detail, currency and frequency of provision, accuracy and reliability
is base('

class

i

i

experience gained from working with the middle

)rity of the nation's population, and not on ex-

perience in the urban slums.

One is forced to question,

not just whether the available statistics and statistical
precedents are adequate in their historical context, but
also whether they are relevant to the circumstances encountered in an environment so radically different from
that for which the statistical techniques were designed.
It

is, indeed, an unhappy fact of the prosent statis-

tical situation that most of the procedures created to
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elicit population data employ basic concepts and meas-

urement approaches more suitable for the middle-class
residents of suburbs than for the racial minority
groups of the cities.

Census procedures, for example,

in equating the household with the family and in assuming that one person is naturally the head of the household, must necessarily ignore the multiple-family or
mixed groups that often communally share a household
in a city.

This is just one of many instances in which

the minority groups in the population have been slighted in the past in order to obtain optimal, data on the
majority.

At present, however, it is precisely these

slighted minority groups which have been given highest
priority for manpower service programs: the hard-core
unemployed and those handicapped by their lack of education and skills.

It is for them that the data arc

absolutely critical in order that the planning and
management of those programs may be viable.
Traditional definitions and concepts (as earlier
noted in observing the disparity between the rate of
unemployment and the rate of "sub-employment" in the
"North City") and traditional methods of data collection and analysis are highly suspect when applied to
the minority groups in urban poverty areas.

Not even
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the face-to-face interview, whether in a household survey or in a manpower agency office, can be considered a
guarantee of accuracy for the information obtained.

There

are communications barriers to be overcome, as well as the
suspicion and hostility so unfortunately and understandably
characteristic of many slum residents.

It is even likely

that the conventionally trained statistician, with his
orderly, logical and rational approach to his discipline,
may be so insulated from the seemingly (to him) irrational
behavior and disorderly activities and conditions in the
urban labor markets and poverty areas as to fail to recognize the effects of these circumstances on the data he
seeks to obtain.

Whatever the case, it is essential that

prejudices in favor of the customary modes of statistical
operations be overcome if any full and equitable evaluation is to be made of the alternatives for the development
of the needed poverty-area data.

DATA FROM CENSUSES AND SURVEYS

Neither the nature nor the limitations of the massive
quantities of data produced by population censuses and sur-

veys can be fully appreciated without a careful study of
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the data themselves and the procedures by which they
were obtained.

The single published volume of 1960

census tract statistics for Philadelphia contains something of the order of half a million entries of totals
and percentages in its 457 pages of tables.1

And the

quantity of details on population characteristics in
these tables is only a fraction of that published for
larger areas, such as the Philadelphia standard metropolitan statistical area as a whole or its component
counties.2

Correct interpretations of the meaning of

the published figures depend on the extent of one's
understanding of census methods, as, for instance, the
nature of the questions asked, the definitions of the
classification criteria, and the possibilities for
statistical errors.3

1 U. S. Bureau of the Census, U. S. Censuses of popula1960, Census TractiTTiG1 Report
tion and Housin
PHC(1)-116, Nashington: Government Printing Office, 1962.
:

2 See, for example, U. S. Bureau of the Census, U. S.
Census of Population: 1960 ,Detailed Characterri tics,
ennsylvania, Final Report PC(1) -401), Washington:
Government Printing Office, 1962.
3 Each census report contains an introductory section
on the nature and limitations of its data. 1960 Cen-

sus procedures are more amply discussed in U. S. Bureau of the Census, 1960 Censuses of Population and
Housing: Procedural history, Wiihington: Government
Printing Office, 1966.
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Whatever the limitations of the decennial population censuses, those of the data from special household
surveys have been generally the same.

However, such

data are rarely available for individual urban areas.
Indeed, for Philadelphia's "North City," only one set
of published resuLts exist for the period since the
1960 Census.'

Problems of Obsolescence

The time references of 1960 Census data were dependent upon the nature of the informat:rm to be recorded on
the individual questionnaires.

For example, employment

status was determined for the week immediately preceding
the enumeration.

There was a question on the total num-

ber of weeks during 1959 in which a person worked; apd
income was recorded for the entire year of 1959.

Age was

represented by month and year of birth and was tabulated

1 These data, from the November, 1966, survey, conducted
in the Concentrated Employment Program area in Phila
delphia by the U. S. Department of Labor and the Pennsylvania Bureau of Employment Security, appear in: U. S.
Department of Labor, Sub-Employment in the Slums of.
Philadelphia, Washingten: U. S. Department of Labor,
1967.
The relatively small sample of households interviewed precluded estimates of detailed population characteristics.
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on the basis of completed years as of April 1, 1960; and
most other data were reported as of approximately the
same date.

Obviously, some of the totals derived from

such information were almost immediately obsolete because
of such influences as seasonal changes in the factors af-

1

fecting economic activity.

This fact does not lessen in

any way the importance of the data for purposes of historical analysis.

Their publication a year or more af-

ter the time period they represented made them primarily
descriptions' of the past to be compared among areas as
I

indicators of relative status then prevailing and to be
studied, together with 1950 Census data and those forthcoming in 1970, in the hope of observing trends.

In the absence of current data, measurement of the
extent of the obsolescence of the 1960 Census data is
impossible.

Seasonal fluctuations may be observed in

the monthly employment an

unemployment data provided

for the eight-county metropolitan area by the Pennsylvania Bureau of Employment Security; but the patterns of
such fluctuations are not necessarily applicable to the
particular employment and unemployment totals of the
"North City."

Moreover, while there is no doubt that

urban renewal and other factors have produced major
changes in the areas of residence of Philadelphia's
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population, one can only speculate about the impact of
these population shifts as they may be reflected in the
changing levels of income and other characteristics of
the "North City's" present residents.

Response Error and Sampling Variabilqy_

It is often awl validly asserted that United States

government statistics arc among the best available to
any nation.

Yet independent groups, such as the Gordon

Committee,1 have investigated the adequacy of government
statistical programs and have agreed that there are also
significant deficiencies and omissions in the data provided by current information systems.

Such criticism

becomes greatly magnified when attention is turned from
national aggregate totals to their small-area components
in which error may become a serious problem, since there
is less opportunity for its elimination by "offsetting"
in the summation process.

1 The Gordon Committee, as it was popularly called, was
officially known as the President's Committee to ApIts
praise Employment and Unemployment Statistics.
report, Measuring Employment and Unemployment (Washington: Government Printing 0f1iEWT-1962) should be
required reading for anyone interested in manpower
data.
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A principal category

errors in Census and survey

statistics arises from such sources as response and sampling variation.

Errors in the responses of individuals,

springing from such factors as misinterpretation of the

meaning of a question, should tend to offset each other
as the figures are totalled if the questions arc properly designed and if there is nothing of a procedural nature to predispose persons toward a particular error.
Response error is, therefore, usually minimal in totals
for large areas and for broad classifications of population characteristics.

Sampling error (or the sampling

variability of estimates) displays a similar tendency.

This type of error, which arises because no sample is
ever a perfect representation of the population from
which it is taken, will, on the average, become smaller
relative to the total being estimated as the size of the
sample increases.

It is sometimes forgotten that in the

1960 Census all of the economic and most of the social

data were obtained from a sample of twenty-five percent
of the nation's households.)

1 In the 1960 Census of Population, only five items of
data wele asked of all vrsons in all parts of the
country. These were: relationship to head of household, age, sex, color or race, and marital status.

78

At the census ttact Jewel it is entirely pos1;ihJe
that response and sailpling criors nay render collpalisons
of certain items of data m:anini,,less.

The data in Tahh.

113, for four adjoining tracts in the heart of the "North
City," are illustrations of the proi,fem.

:,aml2Jing and

response errors may have been pactly the cause of much of
the variation in the income, education and employment status data; and, indeed, in the cal.es of the male unemploy-

ment totals and unemployment rates, the differences that
appear between census tracts could be entirely due to them.'
It is also true t

if the male unemployment totals were

,,,

to be aggregated with the coiresponding figure.; for the
remainder of the "North City's" census .tracts, understate -

ments of unemployment in some tracts would ciuicel out

overstatements in others.

While the final "ports, City"

unemployment total might still, however, contain some
error, the contribution to it from response and sampling

-

variability would probably be minimal.

1 While these four tracts are probably among the city's
worst with respect to the cited statistical indicators,
the in,:autious use of such data for rankings of pi-obi:II
Procedures for estimating the
severity must be avoided.

impact of sampling en or on Census estimates appear in
each volume of Census statistics. Also see U. S. liureau
of the Census, )9(O Censuses of Population_ and housing)
ton: Gov ernienT Tani ing
Procedut a 1 history
,

f c

Pp -.

113 -114 and 127-128.
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TABLE III

SELECTED CENSUS TRACT DATA
FROM THE 1960 CENSUS OF POPULATION,
PHILADELPHIA, PENNSYLVANIA*
CENSUS TRACT

CLASSIFICATION
Total
Population

Percent
Nonwhite

Median
Family Income
Median
School Years
Completed
Age 25 and Over
Male Civilian
Labor Force

Male Unemployed
Male
Unemployment Rate

32C

32D

47A

478

11,541

16,833

8,733

4,264

97

99

96

99

$3,611

$3,376

$3,190

$3,4!.2

8.8

8.6

8.6

8.2

2,724

3,542

2,159

1,038

378

427

331

206

13.9%

12.1%

15.3%

19.8%

* Source: U. S. Bureau of the Census, U. S. Censuses of Popmlas:
tion and Housing: 1960, Census Tracts, Final Report PHC(1)-116,
WiiThington: Government Printing Orrice, 1962.
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The Nature and Effects of UndercountiAT,

Errors in census and survey statistics arc frequently categorized into two types, depending on whether they
tend to average out or to remain constant as the individual observations are aggregated.1

In the former category

arc such sources of error as the response and sampling
variation just discussed.

In the latter are possible

biases of considerable significance, such as the problem
of undercounting arising from the fact that censuses and
surveys have a greater tendency to miss persons in some

groups of the population than in others and, hence, to
under-represent their characteristics to varying degrees.
According to the estimates of the Bureau of the Cen-

sus, approximately three percent of the population of
the United States was not counted in the 1960 Census.2

1 The dichotomy is between eEperimental error and systematic error; i.e., between random error variation and
For a more detailed discussion see:
statistical bias.
U. S. Bureau of the Census, 1960 Censuses of Population
and Housing: Procedural Historr, Washington: Government
frinting Office, 1966.
2 the methodology and results of the Census Bureau's principal study of underenunerat ion in the 1960 Census may
be found in Jacob S. Siegel and Melvin Zelnik, "An Evaluation of Coverage in the Census of Population by T.,chniques of Demographic Analysis and by Composite Methods,"
Proceedings of the Social Statistics Section, 1966,

Si

This undercount would be of relatively little concern if
it applied consistently to all groups of the population
in all areas; but such was clearly not the case.

Unfor-

tunately, the net understatement for nonwhites was of the
order of ten percent and, in the cases of some groups,

such as males aged 15 to 29, may have ranged as high as
twenty percent.

These estimates of the proportion of the

population overlooked by the Census were determined principally by analysis of independent data on births, deaths
and immigration and by such techniques as comparisons between the ratios of males to females in the various age
and race groupings of the Census data and the ratios that
would have been expected from the birth-death-immigration
data.

The estimates of the undercount thus obtained apply
only to the nation as a whole and not to any one sub-area,

American Statistical Association, Washington: American
This report
Statistical Association, 1966, pp. 71-85.
has been reprinted in David M. Heer, editor, Social Statistics and the City, Cambridge, Mass.: Harvard UniverThe latter publication
sity Press, 1968, pp. 132-173.
contains a companion paper on the Census undercount by
Jacob S. Siegel, "Completeness of Coverage of the Nonwhite Population in the 1960 Census and Current Estimates,
and Some Implications," (pp. 13- 54) , and other papers on
urban data problems which were presented at a conference
on June 22-23, 1967, in Washington, D. C. , sponsored by
the Joint Center for Urban Studies of the Massachusetts
Institute of. Technology and Harvard University.
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lt is also be-

such as Philadelphia or its "North City."

lieved that the undercount was worst in the large urbnn
slums because of their high incidence of poor and

un(_,ducat-

ed persons and the sunny deterrents that slum conditions
pose on the eff.ective conduct: of a ensus.1

im-

Were the under-

count ratios in the "North City" the same as for the nation,
perhaps 25,000 persons from its population would have been
unrepresented i.r the 1960 Census totals.

Considering the

conditions of the area, the figure must actually be higher.
Once again, only speculation is possible concerning the
effects of the undercount on such measures as unemployment
rates.2

Suppose that the 2,714 males:, aged 14 or over in

Philadelphia's Census Tract 47A were, because of the undercount, only three quarters of the true total.

"f all the

905 who would then have been missed by the Census were neither employed nor unemployed but simply not in the labor
force, the unemployment rate would remain unchanged.

But

1 L. Pritzker and N. E. Rothwell, "Procedural Difficulties in
Taking Past Censuses in Predominantly Negro, Puerto Rican,
and Mexican Areas," in D. M. Heer (ed.), Social Statistics
and the City, Cambridge, Harvard University Press, 1968.
2 Analysis of possible effects of the 1960 Census undercount
on national manpower estimates appears in D. F. Johnston
and J. R. VLAzol, "Effect of the Census Undercount on Labor
Force Estimates," Monthly_Labor_Reyiew, March, 1969 (reprinted as U. S. apartment of La',ior, Bureau of Labor Statistics, Special Labor Force Report No. 105).
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if most of litc

905 were actually employed, then the rate

would be smaller than the 1S.3 percent reported (see Table
111); and if some 400, say, of the group overlooked were
unemployed and another 400 employed, then the "true" unemployment rate would be close to 25 percent.
Jt should be obvious that this type of error, though

varying somewhat from one census tract to another, would
not necessarily be diminished, as, probably, would response
and sampling error, when the figures were aggregated for
the entire poverty area.

DATA FROM AGENCY SOURCES

Of the approximately 300,000 residents of th'a "North

City," nearly 60,000 are currently attending Philadelphia's
public and parochial schools.

About the same number are

receiving welfare assistance in various categories ranging
from payments for dependent children to aid to the blind
and disabled.

Thousands more of the area's residents re-

ceive unemployment compensation during the year, or employment counseling, or health services.

Still others have less

pleasant dealings with the city's law enforcement agencies.
In every instance, these contacts between the agencies and
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the individuals they seve produce records containing items

of information on personal characteristicsinformation
which often corresponds to that obtained in censuses k:10
surveys.

if one were to consolidate all the current infor-

mation in the many files, including such further sources as
city wage tax records, voter registrations and operator's
licenses, one might have a reasonably up-to-date equivalent
of much of the information recorded in the 1960 Census, and
that, possibly, with a less serious problem of undercounting for some groups of the population.

The idea of such a compendium of agency data available
annually--or, perhaps, even more frequently--may appear
to the experienced statistician as more a chimera than a
practical statistical resource.

Serious difficulty would

be involved in obtaining access to the data.

There would

be problems of interagency cooperation to resolve inconsistencies in measurement concepts, classifications and
other statistical procedures; and there would be additional, equally serious ones of safeguarding the confidentiality of individual records so as to protect personal privacy and to comply with the agencies' own restrictions
on data release.

But the technology for such data con-

solidation is at hand, as are analytical procedures for
the construction and evaluation of estimates pi area popu-
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lation characteristics.

In the absence of other econom-

ically feasible means for supplying the needed statistics,
there seems no choice but to proceed with the experimenta-

tion and innovation necessary for the solution of these
problems and for she eventual translation of the data
from agency records into usable area population and manpower information.

The Nature of Agency Data

The nature of the data in government and private
agency records, their many limitations, and the problems

involved in translating them into useful statistics on
the "North City's" population have been the principal sub
jects of the second part of this research report.

That

these agency files contain massive amounts of manpower
information has been amply documented there.

So also,

unfortunately, has been the fact that almost none of
these data are currently tabulated and available for analytical use.

Evaluative studies of the accuracy of the

agencies' data and their suitability for use in the development of comprehensive estimates of current population
characteristics were attempted as part of the research;

but the absence of summary measures of the information
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contained in the individual records and the lack of corresponding information independently derived for use in
determinations of the accuracy and representativeness of
such summary measures have prevented more than a cursory
appraisal of the adequacy of the data described.

The data in Table IV are illustrative both of the
kinds of information secured by interviewers in the various agencies and of the disparities' among forms in the
entries required.

Still other items appear on some of

the forms listed in the table; and still more information is collected in the many additional fo

these agencies complete for other purposes)

a which

Although

these forms are designed primarily for operational rather
than statistical use, most of the data on them is easily
susceptible to aggregation and tabulation.

That such

tabulations have rarely been made is far more the result
of severely limited statistical resources in the local
agencies than of the deficiencies in the data themselves.

-

.

Illustrations of thirty-two of the principally relevant forms
appear in Part II of this report, along with discussions of
their content and of the procedures by which they are completed
and maintained.

Race

Sex

Birthplace

Birthdate

Social
Security
Number

Address

Name

Item

Public
School
Admission
Application

X

Employment
Service
Application

Uncmployment
Compensation
Application
for
Public
Assistance

Application

ILLUSTRATIVE ECONOMIC AND SOCIAL CHARACTERISTICS
OF THE POPULATION OF PHILADELPHIA
AS CONTAINED IN SELECTED AGENCY FORMS*

TABLE IV

X

Public
Assistance
Employability
Data

Public
School
Admission
Application

X

X

Employment
Service
Application

Unemployment
Compensation
Application

X

X

Application
for
Public
Assistance

Public
Assistance
Employability
Data

* Source: Agency forms as illustrated in the second part of this report, pp. 14,
47, 48, 79,=84 and 86.

Form

of

Date

Training

Education

Work
History

Occupation

Marital
Status

Item

(CONTINUED)

ILLUSTRATIVE ECONOMIC AND SOCIAL CHARACTERISTICS
OF THE POPULATION OF PHILADELPHIA
AS CONTAINED IN SELECTED AGENCY FORMS

TABLE IV
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Problems of Coverage and Consistency

Agency data, like those of censuses and surveys,
also present the problem of undercounting, since their
programs are applicable only to parts of the entire
population within a given area.

Generalizations con-

cerning the magnitude of the problem are imi)ossible,

partly because of the unique characteristics of each
agency's programs and partly because of the unavailability of any accurate basis for making statements
about the extent of program coverage.

It is probable,

for example, that data on the public and parochial
school children in the younger age groups where the
"dropping out" problem is at a minimum would provide

a completeness of coverage of these age groups even
greater than could ever be achieved by a conventional
census.

Similarly, it appears likely that public as-

sistance data on the lowest income groups of the population might be far superior in their completeness of
coverage than any to be obtained by conventional sur-

vey procedures, especially when the difficulties are
considered in the conduct of surveys among the urban
poor.

But such speculations arc no substitute for a

comparison and analysis, census tract by census tract,
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of the corresponding items of data acquired from the alternative data sources at the same point, in time.

Indeed,

the ultimate in analysis of the comparative adequacy of
census data and agency data can only be achieved through
such means as the computer matching of the information
from both sources--as has been done, for example, in a
few special studies by the Bureau of the Census in the
course of its own evaluation programs.

However, incomplete population coverage is not necessarily a bar to the usefulness of agency data, as is regularly demonstrated by the availability of the total num-

ber of the insured unemployed for the overall metropolitan
area.

Such totals are valuable economic indicators in

their own right, since they reflect area economic conditions; even though they fail to include those not covered
by unemployment compensation.

They would become even more

useful if they were also available for the residents of
areas such as the "North City," along with data from other
sources which might convey some indication of the magni-

tude of the numbers of unemployed omitted from program
coverage.

Another disconcerting problem of coverage is the
occasional absence from agency records of critically
needed items of information, such as the item of race

91

which is barred by statute from appearing on many standard
forms.

Only in the census tracts whose population is pre-

dominantly nonwhite would such an omission present no problem.

In some instances, however, separate procedures for

racial identification of program participants are necessary
to meet special reporting requirements, as in the case of
the public schools' annual racial survey.

The various problems of coverage in agency data would
be considerably lessened if it were to become possible to
match the records of several agencies and merge their data
,-with, of course, appropriate safeguards for the confidentiality of their information.

Under such circumstances.

the relatively scant information obtained on large population groups, such as licensed drivers, registered voters

or persons who pay the Philadelphia wage tax, might be of
great value, analytically, in assessing the extent of the
population undbrcoverage of the more detailed service
agency data.
1

Errors and omissions in the data recorded on agency

forms are as inevitable as those encountered in censuses
and surveys.

The same possibilities exist, however, for

offsetting of these errors in the aggregation process.
There is, in addition, evidence that the agencies' pro-

vision of services may offer a quid pro quo for accurate
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answers during the interviewing process which is superior
to any that survey methods could generate.

Moreover, in

the case of some data, as in the public assistance and
unemployment compensation records, legal penalties exist
for erroneous statements, along with procedures for independent checking of the accuracy of individual responses.

Mergers of information from several agencies would
require the establishment of uniform inter-agency statistical procedures, if consistency were to be ensured in
compiling such totals as the numbers of persons in various
occupational 3r other classifications.

While uniformity

of statistical standards is another ideal, to be approached only gradually and imperfectly, there is ample precedent at the federal government level that efforts in
this direction can be successful.

Problems of Tabulation and Statistical '1 chnology

It has been observed that most agency data may be
found only in scattered files and that they are not likely to be tabulated or otherwise made accessible without
substantial augmentation of the agencies' resources for
statistical operations.

Since names and addresses are

generally available on the individual records, and since
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the technological means exists for coding of address to
indicate city block and tract locatiOn, the tabulation
of these data by area of residence is perfectly feasible,
if not economically possible at present.

A similar tech-

nological feasibility exists for the merger of information
on different records pertaining to the same individual or
family.

However, the recognition that these operations

are possible is not meant to suggest that they can be ac-

complished without a great deal of experimentation to
provide the many detailed refinements of techniques which
will undoubtedly become necessary to solve the problems
of implementation on a large scale.

The problem of the varying time references of the
data in different records is one example of the kind of
difficulty which must be resolved through procedural experimontation.

The data 04 agency records are recorded

in a continuing process and cannot, therefore, pertain
to n common time period, as is possible for census or
survey information.

The data, once entered in the agency

files, remain static, while the individuals concerned
move to new addresses, change jobs, acquire or lose dependents, or otherwise invalidate the information that
was correct when provided.

Even aggregation of the data

from the most recently acquired records could result in
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the adding together of current and obsolescent entries.

One solution to the problem lies in empirical studies
of samples of sucn records to determine the rtverage time

spans within which significant data obsolescence occurs
and establishment thereby of currency restrictions en
items to be included in statistical tabulations.

Such

procedures would, at the same time, establish a time
reference period for the data being aggregated.

In evaluating the limitations of agency data such
as those here discussed and the many others appearing in
the agency-by-agency appraisals contained in the second
part of this report, it is necessary to avoid the extreme reactions either of a completely pessimistic atti-

tude toward the many problems or of a naively optimistic
idea that meaningful data might immediately be produced
i1 only a computer could be made available.

The valid

assessment appears to be that the data, as they now
exist, are worth the effort and expenditure of serious
experimental attempts to make them accessible and to
explore the alternative means for incorporating them into
a general multiple-source and multiple-purpose information
system.
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CHAPTER 5
ELEMENTS IN THE DEVE! OPMENT OF

AN URBAN MANPOWER INFORMATION SYSTEM

In the current debates concerning data require-

ments and the means to satisfy them, there are many
who would put all their faith in the capacities of
computers to create data banks for the storage of all

the figures now hidden in.thefiles of government
agencies -- figures which, once centralized and made

accessible, would supposedly solve the information
problem.

Yet, if one considers the state of the ex.

isting data as heretofore described, hd will realize
that such data banks would be totally inadequate with-

out considerable further research on the quality of
the data and on the means for ensuring their consistency and suitability for use in the development of
comprehensive Panpower information systems.

He will

discover that the proposed data banks would, at present,
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constitute "ittle more than an electronically maintained equivalent to the existing statistical confusion.1

At the other extreme in the debates arc those who
would find the solution to the information problem sinply in the expansion of census and survey efforts.

!

There

can, of course, be no quarrel with the desirability of
more frequent censuses of Population and of counterparts
to the monthly Current Population Survey in the major
urban areas; but, in the last few years, there has been
almost as much sentiment in Congress for curtailing as
for expanding census and survey activities.

Moreover,

in view of the many difficulties in obtaining data of
defensible accuracy in poverty-area surveys, there could
be no guarantee of adequate data even if means were to be
found to finance additional population survey operations.
It should be made clear at once that no acknowledg-

ment Of the serious limitations of censuses and sample.'
surveys of households in the urban poverty areas can
diminish their necessity.

Indeed, among statisticians

1 The naivete of much of the current thinking about data
banks is made clear in several recent proposals for a
national data center. See, for example, Edgar S. Dunn,
Jr., Review of Proposal for a National Data Center,
U. S. Bureau of the Btiaget, Office of Statistical Standards, Statistical Evaluation Report No. 6, Washington:
U. S. Bureau of the Budget, December, 1965, pp. 22-24.
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and other professionals concerned with small-area data,
there is a significant consensus in favor both of mlddecade and decennial censuses and of additional sample
survey efforts as well.

Naturally, these views arc like;

ly to be influenced by an understandable inclination toward conventional methods and by a perfectly justifiable
fear that expenditures on'innovative and untested programs might be used as excuses to curtail existing statistical activities of proven merit.

Nevertheless, in-

novation is clearly necessary--along with the continuation of current censuses and surveys--if the needs for
manpower information are to be satisfied.1

THE CONTRASTING ROLES OF

AGENCY ADMINISTRATIVE DATA AND CENSUS AND SURVEY DATA
IN AN URBAN MANPOWER INFORMATION SYSTEM
a

Implicit in the concept of a system of statistical
information is the notion of integrating data from many

1 What with the limitations of present census and survey
data, the alternative to innovative programs for Philadelphia's "North City," at least, is quite sim»ly no
It should be observed, however,
adequate data at all.
that some heed has begun to be paid to this fact: in
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sources (censuscs, s:wple surveys end agency achltinistra-

tive records) so as to maxihi:x the usefulness of alter-

native types of availableor potentially available-statistics by assigning to each source that specialized
role in the overall system that is warranted by its particular advantages.

Under such an arrangement, it

is

perfectly conceivable that .administrative records at

the various levels of governmental operations (including
those of the Social Security Administration and the Internal Revenue Service) could, in time, obviate the need
for such present census questions as those on employment
status, income and other individual characteristics.

Given the state of current statistical systems, it must
certcinly be admitted that such thinking is both vision-

ary and impractical at present; but when the results of

the statistical efforts now being made arc comared with
the overwhelming immediate requirements for information,,
it is clear that radical innovation is not only necessary
but inevitable.

June, 1968, the U. S. Department of Labor started an
experimental sample survey program in the Concentrated Employment Program areas of Atlanta, Chicago, Detroit, Houston, Los Angeles and New York. re purpose was to produce detailed manpower inform,.tion for
the slum populations of these six cities.
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There can be no question that census data will, for
the time.. being, continue to occupy a dominant position

in any successful urban infomation system,

since these

statistics are the only ones whose availability is reasonably assured; but this fact should not be allowed to
eclipse the importance of other data sources or to deter
the transition from mere speculation concerning their
functions to active utilization of them in the system.

In this connection, it is regrettable, for example, that
local agency data cannot he subject to greater exploita-:
tion in the conduct of the coming 1970 Census.

To be

sure, the use now planned of Post Office records of addresses for the improvement of Census coverage in mailing
questionnaires is a major step in the direction of utilization of government agency information; and so too is
the Census Bureau's tonne'- ration with local agencies in
the preparation of addrc.

coding guides.

lint the most

significant potential of local data for'the purposes of
the 1970 Census lies in their use as checks on the completeness and accuracy of Census results in an expansism
of the evaluation studies already so successfully pioneered by the Bureau for earlier censuses.

The eventual role of agency data, combined with census and survey data in larger statistical systems, will

300

doubtless depend upon thc degree cf success to be attain-

ed in overcomin8 institutioiwl and technolozical obstacles
to the integration of the agencies' information into those
systems.

Three distinct phases may be envisioned in the

continuing process of obtaining greater utilization of
agency data: first, the development oC statistics on the
populations being served b; individual agencies; second,
the coupling by analytical methods of agency data with
census or survey data in a system of current and comprehensive estimates of characteristics of the general population; and finally, when efficient and inexpensive methods
of record-matching become possible under appropriate safeguards of data confidentiality, the development of an entirely new kind of population census in which agency recordsrather than household questionnaires - -would constitute the basic source of data.

The Current Population Survey has amply demonstrated
that well designed sample surveys, efficiently executed,

offer much the same potential for comprehensive data on
population characteristics as do the Censuses; and they
could also provide, just as well as the censuses, the
bench mark data necessary to any system of current estimates foil

a major poverty area.

But, as has already been

shown (in the example of the tract estimates from the
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twenty-five percent sample of the 1960 Census),] the
number of persons interviewed in a sample must be extremely large if the sampling error for estimates pertaming to small groups is to be kept within reasonable'
bounds.

Even so, the costs of sampling on an appropri-

ately large scale would still be less than the costs of
additional censuses.

It seers likely, therefore, that

the use of sample surveys must increase as means to obtain the information necessary between censuses to supplement data from administrative records.

Until that time when it may become possible to
develop more frequently recurring population censuses
by means of the large-scale integration of data from
agency 1,;cords, the solution to the problem of urban

manpower information must lie in a system for the regular provision of current estimates--a system in which
administrative data from the operating agencies. would

constitute the basic source of "raw" statistics for
the construction of comprehensive estimates) while censuses and sample survey data would contribute primarily
to the design of mathematical methods of estimation and
to evaluations of their adequacy.

Supra, pp. 78-79.

The concept of such
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a system is not novel in it

it rerh:cts the approach

of most of the analytical methods currently used in the

provision of intercensal estimates ofpopulation characteristics.

Nevertheless, it differs from past thinking

in one considerably significant respect, namely: its presupposition of the availability of adidinistratively ob-

tained data with quality and detail sufficient to support
estimates, not merely of total population or of total unemployment, but Of the entire range of information required to solve present manpower problems.

The vision

is of a truly comprehensive system of statistical intelligence based primariA) upon the data-collecting activities
of operating (as opposed to statistical) agelicics, with

census and survey data playing supplementaryif nonetheless essential--roles.

DATA CONFIDENTIALITY AND'
THE PROTECTION OF PERSONAL PRIVACY.,

Statistical programs constitute no exception to the
general rule that all government activity in the United
States nay exist only as long as it remains azceptable to

a majority of the voting public

Indeed, they require
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much more than simple acceptance; they also depend upon
the remarkable degree of public cooperation in responding
to tediously lengthy questionnaires that has heel responsible in large measure for the success achieved by the
Bureau of the Census and other government agencies in ob.taining presently available population data.

It is true,

of course, that individual cooperation has often been
exacted by law (as in the case of the censuses) or, to
some extent, by agency regulations as a condition for
program participation (in the instance of data collected
by the manpower and welfare agencies).

Nevertheless,

with or without such requirements, the requested information has heretofore been furnished with only rare complaint by a public convinced, not only that the data are
necessary, but also that, since its responses are treated
as confidential, there can he no undue invasion of individual personal privacy involved.

In recent years, how-

ever, the combination of greatly incicased demands for
data on individuals and the rapid developlcnt of computerized facilities for the storage and dissemination of
such information has raised serious questions with regard to the continuation of public acceptance of new
statistical programs and of public cooperation in them,
Even the operations of the decennial census have been
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challenged, despite i s strict legislative safeguards of

confidentiality and its unbroken record in protecting the
privacy of the individual respondents.

Public concern over the miny possibilities for undue
intrusions into individual privacy has been manifested by
the frequent instances of magazine and newspaper articles
--and even books--dealing with the subject, by recent Con-

gressional hearings, and by a number of legislative proposals of which several woulJ, unfortunately, limit the
scope of the 1970 Census.

The issues involved are, indeed,

much broader than tbos'e related to governmental collection

and use of population statistics.

They extend to ques-

tions of the proprety of the private information systems
developed by such non-governmental agencies as the credit
card and credit rating firms and to the especially serious problems posed by electronic and other means of physical surveillance of individual activity.

Amid this gen-

eral concern, however, it is the governmehtal statistical

program, strangely enough, which seem to offer the most
tempting targets to persons and groups who desire action
to eliminate pos!ible abuses to individual privacy.

It should Pe recognized that at least some of those
who would curtail existing government statistical activities arc using invasion-of-privacy arguments to cloak
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their general opposition to federal economic and social
programs.

Surely they realize, consciously or uncon-

sciously, that statistics arc essential for the justification of governmental programs as well as for program
management and that curtailment of the supply of infor.

mation would be an effective curb to government action.
While it is curious that many of the Census Bureau's

antagoists seem more worried about its relatively innocuous questions on housing quality (e.g., the questions
on bathroom facilities) than they are about more serious
government intrusions into personal privacy (e.g., wireapping), the intent of the present comment is trot en-

tirely to deny the validity of some of their arguments,
but rather to consider the issues in a more proper perspective, with awareness both of the importance of statistical information and of the impeccable record of
fedefal statistical agencies in the maintenance of data
confidentiality,
However specious the blandishments agairist govern-

.ment statistical programs may appeai to be.at present,
one dares not ignore the Orwellian possibilities that
exist in the establishment of computer-based information
systems.

It is obvious that neither computers nor any

other mechanical elements in the systems are in themselves
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necessarily invasive of personal privacy in any harmful
It is, instead, the awesome prospect of human mis-

way.

,

use cf the capabilities of the machines that constitutes
the threat to individual civil liberties; and it iF thi
threat that: must be eliminated if any profit is to be

gained from the many opportunities offered by computers
and by the better information they can afford.

Naturally, them is no real infringement of indivi
dual privacy in the release of summary measures of population characteristics for large groups of people, as,
for example, emp3.oymcnt totals, income averages or birth
'rates.

Such data are published by government agencies

with the strict observance of the simple criterion that
no statistic be released from which information on any
one individual could be deduced.

The restriction is one

imposed by more than statute or agency regulation; it is
fundamental to the code of professiona3 ethics among
statisticians, a code which has been as rigidly observed
as that of'the medical and legal professions.

However, regardless of the matter of professional
ethics, legal restrictions are essential on the release
of data maintained in local information systems, if public confidence is to no sustained.

Certainly, in the

atsence of a strong statutory safeguard to individual
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privacy, it should be unthinkable to establish a system
for computer-matching and compilation of the data contained in variems agencies' records,.

Ne data on any in-

dividual from.such a centralized source should be released
at any time for use by other individuals-'-not even to the
pe rsonnel of the agencies that may have supplied the in-

formation in the first place--and all such data should
even be exempt from judicial subpoena.

Moreover, any

local statistical agency established for the centraliza-

tion of data would have to be as professionalized and as
independent of domination by its sponsol-ing governmental

unit as are the federal statistical bureaus themselves.
Many possibilities for the protection of privacy exist within the very operations, proCedural and mechanical,
of a record-matching and data-consolidation system.

For

example, sensitive items of data, such as criminal records
or scores from psychological tests, could and should be
excluded from the system; and it might prove desirable to
place currency restrictions of five or ten years on individual historical information,) even at the expense of limiting the oppo tunitics for statistical analysis of such

1 A number of such restrictions have been incorporated into a data system based on agency records now being developed by the United Planning Organization, Washington, D. C.
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phenomena as migrAion patterns.

Finally, additional

safeguards could be applied to enhance the physical security of computer operations in order further to pre-

vent any unauthorized access to the individual computerized data files.

It cannot be denied that statistical operations of
the type here under discussion do, by their very nature,

intrude upon personal privacy to a slight extent; but
this is hardly an issue that needs rehearsal.

The sig-

nificant problem is rather that, as far as. interagency

data programs are concerned, no strict guarantee as yet
exists that the necessary invasion of privacy will bring
no economic, social or psychological harm whatsoever to
any single individual who has supplied data on his own
personal characteristics.

It would be a grave error to

enact laws that might prevent the acquisition of such
information; but equally serious would be the failure to
develop the legislative and procedural elements of such
a guarantee which, along with continuing public and pri-

vate vigilance lo prevent abuses of'statistical systems,
constitutes nothing less than a sine qua non for the
urban manpower information necessary for useful and efficient manpower prograMs.
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THE DEVELOPMENT AND INTEGRATION OF LOCAL DATA SYSTEMS

The apparently simple and easy assumption thnt cen;
tralization of agency data will provide the basic statistical resource for an urban information system leads one
to still another series of questions.

How, where, and at

whose initiative will the development begin?
finance its activities?

Who will

Who will carry out the work?

How will agency cooperation and statistical cooydination
be secured?
tralization?

What will be the appropriate degree of cenAnd so the list of queries lengthens.

The

questions are deceptively simple, and there are no facile
answers.

For each there are alternative and inconsistent

possible answers and insufficient grounds for choices of
the correct ones.

Federal and state agencies have had

littlr or no guidance to offer with respect to the prob-

lems;'and, as a result, city governments and individual
local agencies have taken a wide variety of approaches to
the development of data systems,

While the differing ;tp-

proaches offer opportunities for comparative evaluations
of system adequacy, they also present the risk of statistical inconsistencies which will inhibit inter-area com-

parisons of data and the exchange of information among
governments,
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Intertpvernmental Aspects of Systems DeveloEtent

The complexity of the problems of developing effe6tivr) information systems has been made particularly evi-

dent in the recent report of an Intergovernmental Task
Force on Information Systems which considercd the impediments to such systems and' the means for their removal.1

All of the recommendations of this group's study are as
relevant to the development of local manpower data systems as they are to other types of governmental informa-

tion needs. and its major ones arc indicative, not merely
of some of the necessary action, but also of the fact- -

perhaps insufficiently stressed thus far in the present
report--that many of the problems in the design of urban
manpower information systems have aspects which transcend
both the boundaries of the local area and the concept of
manpower information itself.

The recommendations would

provide for the coordinated development of information
systems within each level of government, for the organiza-

1 Intergovernmental Task Force on Information Systems,
The Dynamics of Information Flow, Recommendations to
Improve the Flow of Information Within and Among Peauric
eralL_State anTLocal Governments, A
to file U. S. Bureau oriNe Budget and other sponsoring agencies, April 1, 1968.
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tion of active consultation between governmental agencies at all levels to facilitate system development,
for the pooling of information resources, for the shar,
ing of technological experience, and for the establish-

ment of statistical standards and arrangement for systems compatibility.
'

While the discussion of the report on information

systems deals more with the broad outlines of needed action than with specific details of the systems, it is

explicit on many aspects of the requirements for organization, coordination and financing.

Information Coordi-

nating Offices are proposed at each level of government
to exercise centralized guidance over the development
and organization of the various systems and subsystems,
to provide professional expertise, to establish statis-.
tical standards, and to make periodic audits of system
1

operations.

It,is suggested, moreover, that the Inior-

mation' Coordinating Offices not have operational respon1

1

sibility for the specific information systems themselves,
1

but rather that operations be left to other governmental
units.

Financing of the statistical activities presumably

would depend on a variety of governmental sources, although federal grants-in-Aid are suggested for, the initial
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costs of development and operations.

The second of the

Task Forco's recommendations deals with the problems of
obtaining such grants when many federal agencies and
aid programs ,nay .be prospective sources of the much need-

ed funds.1

Such other proposals as those for institutionalizing arrangements for in+ergovernmental consultation and
for the sharing of experience in the development of information systems are clearly obvious needs, if inter-

agency cooperation is to be obtained and if unnecessary
duplication of effort is to be prevented.

The report

speaks in general terms of problems of "continuous reinvention of systems and techniques already in existence" and "unilateral development of hundreds of basically similar systems."

Federal government leadership

and assistance in the solution or elimination of such
problemS would clearly be desirable, with the possible
1

specific actions at the federal le..l ranging from the
provision of a model statute for state and local laws

1 It was noted that one particular proposal for an integrated information system involved six federal agenThe recomcies and twenty'different aid programs!
mended Joint Funding Simp3ification Act would simplify
the administration of grants-in-aid, allowing federal
agencies to comhine related grants into a single financial package.
I
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to protect data confidentiality to the development of

standarazed forms for the recording of personal information during local agency interviews.
It is apparent from a consideration of Philadel-

phia's statistical activities that it will be no easy
task to secure the kinds of interagency cooperation
discussed in the Task Force's report and necessary for
an information system which draws its data from many
sources.

Even if a system were to be designed for a

single area such as the "North City," agreements would
have to be obtained on both policy and procedural matters irom all the many agencies whose data would be
desirable components of the pooled information resource.
The prospects for cooperation among so many agencies
would seem hopeless but for the fact that the urgency
and complexity of manpower problems hai already resulted in an unprecedented number of multiple-agency and
intergovernmental cooperative programs and activities.

It is only because of these recent achievements that
one can speculate on the success of interagency statistical collaboration as a means to produce results for
everyone that no single agency could obtain alone.

;14

Developing Philadelphia's

Existing Manpower Data Systsms

The concept of a manpower information system is a
convenient one fcr the discussion of data requirements
and the means of producing them.

Ho,mver, there is no

such system now in existence as a single entity at My
level of government; nor, probably, will there ever be.

At the federal level there are, instead; the Bureau of
the Census, the Bureau of Labor Statistics and many
other agencies, all working in relative independence
with their efforts coordinated by the Office of Statistical Standards of the Bureau of the Budget and through
the offices of interagency committees.

Some what simi-

lar arrangements may be found in the statistical organ-

izations of state and local governments, although usually in a far more rudimentary form.

Philadelphia's existing statistical systems, as
the second part of this report makes clear, are adjuncts
of its various governmental service programs and are
as decentralized and uncoordinated as the programs themselves.

While it might be argued that a city of approxi-

mately two million persons should possess an informationgathering agency independent of particular
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operating programs, there appear even stronger arguments
for continuing and strengthening the present decentral-

ized arrangements; for--apart from the costs of programs

for the direct collection of needed statisticsthere
are major advantages to be afforded by the agency-clinnt
relationship now present in the interviewing and datacollecting activities of the government, service programs.
1

It would be desirable to strengthen and expand the

individual agency information systems even if there were
no prospects for data sharing,

"e so much potentially

useful data lie buried and inaccessible in the agency
files.

Whether one considers the school systems or the

public employment service or any of the other local programs investigated as part of this project's research,
the findings are the same: inadequate budgets for statistical activity have precluded facilities and staffs suf.ficie)it and neceqsa-y to convert much of the available

data inscribed on individual records into information
useful even for the agencies' own managerial decisions.
Not the least of the many benefits which could be obtained from actioll to develop a coordinated interagency

statistical program, therefore, would be those accruing
to the agencies themselves through more intensive Interna' use of their own data resources.
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The extent of the development of individual agency
statistical programs varies widely.

Several agencies

have progressed to such a degree that highly sophisti-

cated use of computers in data-processing activities is
1

I

now possible.

Of particular note is the.achievement of

the public school system in assembling data obtained on
individual students from several hundred schools and in
tabulating this information, not only by school, but,

With the aid of a computer program for the coding of
addresses, by census tract and even by city block of
students' residences as wel1.1

The statistical dis-

tributions by age, se, and race so obtained are of crit-

ical value for facilities-planning, capital-budgeting
and other administrative uses; and,

4

) addition to their

value for school administration, they constitute a most
Important demonstration of the feasibility of largescale statistical operations involving matching and
merging of individual information from many locations
into statistics by residence as well as by place of
activity.

The success of this element of the public schools'
data program would probably not have been possible

1

For a discussion of the public schools' data bank see the
second part of this report, pp. 28-30.
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without another locally developed statistical resource:
the real property location index (or address coding
guide) of the city's Department of Finance.

The index

is a product of the city's continuing and detailed inventory of all its more than half a million parcels of
land; and it is available for purchase in book form or
on computer tape.1

Its existence is enother illustra-

tion--one of many that could be mentioned--that Phila-

delphia already possesses many of the means necessary
to satisfy its own information requirements and that
the present need is simply for acceleration of the systems development now well under way.

Currently, Philadelphia lacks an agency with the
functions and powers ef the Information Coordinating

Office proposed by the Intergovernmental Task Force on
Information Systems.

In addition to coordinaCon ac-

tivities and development of statistical standards, such
an office could prove vital in stimulating the city's
further development of area information systems.

How-

ever, Philadelphia does have within Its government the
Management Information Advisory Council, a sizable and
1111110.4.41101111111..............60.

1

Further discussion of the location index may be found supra, pp. 3839, and in the second part of this report, pp. 12S-126.
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well organized consultative group made up of representatives from its major agencies and charged with broad

responsibilities in the development of a comprehensive
system of managerial information for the purposes of
all departments of the city's government.

It ranks as

a highly suitable prototype for the kind of intergovern-

mental consultative group that must eventually link
state and federal activities--as well as local govern-

ment effortsin the design of information systems.
The major problem in the evolution of local systems
is undoubtedly the economic one of financing new activities.

Agency statistical budgets are barely adequate in

many instances to maintain the functions now performed.
As Philadelphia's public school system recently discovered

it is true that, besides new kinds of statistical

information, computerization of activities may also pro-

duce more efficient and less expensive ways of accomplishing existing operations; but the initial cost! of
innovation remain forbidding for most agencies.

Although

interagency sharing of computer resources might contrib-

ute toward minimization of these costs, local manpower
information probleras, like local manpower problems in

general, may well be resolved only with the help of substantial federal assistance.
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Pronncts for Local Centralized Data Facilities

The notion that data obtained from local manpower
agency operations may be pooled as a centralized sta-

tistical resource presupposes the existence of a data
center capable of the activities involved in translating multitudes of individOal items of information sup-

plied by many agencies into more comprehensive types
of manpowel statistics.

Such a center would have, at

a minimum, two major functions: first, the processing

and conversion of data on inlvidual persons into tabulations of summary statistics, and, second, the prepIlration and publication of comprehensive manpower esXimates based on these summary data.

It would be pre-

mature, however, to attempt to detlil here the organization and functions of a central local data facility
at length; for the present research has not been extended into many of the relevant techn 'ogical and
procedural questions involved.

.

Indeed, since there

are few precedents for such an operation, it is likely

that the initial efforts of any central information
agency would require a consideiable amount of experimentation and subsequent accomodation to the circumstances encountered.
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Presumably, the organization and operations of a
local data center would be analogous in a number of re.

spects to those proposed by the Kaysen Report' for a
National Data Center (except, of course, that local
agencies would bo the primary contributors to and beneficiaries from the center's activities rather than federal ones).

As in the National Dot& Center proposal,

it.is even conceivable that manpower data would be only
one of the several kinds af: economic, demographic and

social information for which a local center would hear

responsibility.

Aside from these speculatLons, however,

the chief relevance of the Xaysen Report to the present
considerations lies in its recognition of the problems
and inefficiencies of decentralization of government
statistical programs and in its suggestions for the
gradual evolution of new and centralized statistical

1 The Kaysen Committee (or, simply, laysen) Report, formally titled Report of the Task Force_on_the_Storage
of and Access t.oevernment Statistres inaaiLi410-Cfo-

Eer, I-MC-was submflta -lo theWrector of the U. S.

.

Its proposrl for a National
Bureau of the Bueget.
Data Center envisages the establishment and maintenance
of an integrated inventory of alp relevant and available
federally obtained data as well as these potentially to
be supplied by cooperating state and local governmental
units.
The Center would have both operational and research functions and would be an independent ergani,ation within the Executive Office of the President.
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activity as a supplement to existing programs.

It rec-

ommends that the now federal organization be "started
on a sufficiently firm basis to permit it to survive the
inevitable birth trauma" and that thereafter its activi-

ties relative to those of other statistical agencies be
determined on the basis of which agencies can and will
provide "quicker, cheaper, and better sources to meet
rapidly expanding demands."

Such suggestions appear as

eminently appropriate guidelines for the gradual develop-

ment of innovative local counterparts to the proposed
National Data Center.

In order that it might possess the necessary flexi-

bility to pursue its developmental tasks, it is important that any newly created local dt.tAt center shquld be

adequately supplied with a technologically skilled staff
and with ample access to computer facilities.

Initially,

its programs for integration of agency-supplied data
might.very well be conducted on a limited basis, dealing,
perhaps, with only two or three of the major data-producink agencies, for the purpose of innovating and testing procedures.

Whatever form the early activities of

a a centralized data agency might take, its organizational. framework ought certainly to provide every assurance

of data confidentiality, interagency cooperation and
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statistical coordination, and ultimate expansion into
a truly functional multipJe-purpose information system.

REQUIREMENTS FOR ADDITIONAL RESEARCH

No one need he told that research is a continuing
process.

it must be particularly so in the matter of

the initial design of any urban manpower information
system and in its subsequent development and activity,
in proof whe)eof it will be observed that far more questions seem to have been raised in this present report
than have been adequately answered in it.

Equally clear

As the fact that still additional questions are certain
to arise as the various local, state and federal agencies
continue in their efforts to resolve their many information problems.

Apart from the technological and proce-

dural issues involved in the evolution of agency programs for the utilization of data and in the initial
organization of centralized statistical operations,
there are many problems that will only be encountered
in their full complexity at such time as more data begin to become available from the newly devised information systems.
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Technical aspects of record - matching and data-merg-

ing may be expected to prove particularly troublesome,
considering the relatively primitive state of many of the
agencies' present data-accumulating operations and the varicty of forms and procedures now in use among them.

An6,

while the basic technology of data-processing has under-

gone substantial improvement in recent years, it must be
recognized that each instance of its application presents
new problems of a developmental nature.

The process of

experimentation and improvisation that will be required
for adequate solutions to these technical and procedural
problems cannot but be a lengthy one.

For this reason,

and in view of the pressing immediate needs for data, any
further delay in the initiation of this process could lead
to deplorable consequences.1
Even less developed than present data-processing tech-

nology are existing methods for the conversion of such

l It would be highly desirable for local agencies to begin
immedi ,ely with explorations of the nature of the problems to be encountered.
Pilot studies and simulations of
needed system activities could easily be conducted with
the assistance, perhaps, of area university research
staffs and other research organizations, the financing
to be obtained from federal or state grants-in-aid, For
a discussion of a number of elements of the problem of
record-matching and a bibliography of relevant works, see
Benjamin J. Tepping, "A Model for Optimum Linkage of Records," Journal of the American Statistical Association,
vol. 63, no. 324 (December, 196g), pp. 1321-1332.
1
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statistics as would surely result from any centralization
of agency data into suitable estimates of area manpower
characteristics.

A large body of literature does, indeed,

exist on the techniques of estimation for the most general types of population measurements relating to large
areas;' but little has been accomplished in the way of
methodological research for the kinds of detailed estimates which this report pruposes for poverty-area manpower.

Nor can such research be adequately begun until

the essential agency-derived data have, in some measure,
been provided.

Equally important, moreover, is the re-

search requirement on the accuracy of alternative methods
111.

arliMMIL

1 See, for example, the publications of the U. S. Bureau
of the Census on population estimates and projections;
the handbooks on estimation of the U. S. Department of
Labor, Bureau of Employment. Security, published for the
guidance of local labor market analysts; and, of course,
the many relevant articles in the journals of the staThe literature
tistical and demographic professions.
of projections and forecasting is genurally relevant
because of its portrayal of models which utilize both
historical and current data with methodology equivalent
A summary and
to that employed for current estimates.
critique of federal manpower projection activities may
be found in U. S. Department of Labor, Manpower Administration, Manpower Projections: An Appraisal and a
Plan of Action, WdWilliiton: U. S. Department jr-TiVe-r,
1967.
For an assessment of the state of smallarea methods see the articles and discussions in Proceedin s of the Social Statistics section, 1967, Xigil
cap Statistical Association,liTAIngton: American Sta-

tist-Wif Association, fm, pp. 2-27.
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for the preparation of estimates.

This, in turn, must

await, not only the availability of estimates produced
by competitive methods, but also that of data from alternative sources (whose error characteristi,s are known)
in order that comparative analyses may be conducted.1
The areas in which research is so urgently needed
are

broader than the ramified technological and

methodological difficulties just described.

They ex-

tend through the entire span of protean subject matter
in the present report and include further investigations into the appropriateness of poverty-area and
statistical -area definitions and designations, into
the l'fature of the constantly growing requirements for

manpower inforoation, and into the adequacy of all types
11.-.-ii-71....41.

I Evidence has been produced in studies of the accuracy
of methods of estimation that techniques efficient
for large areas may be less satisfactory for the snail
Ones.
See, for example, Meyer Zitter and Menry S.
"Accuracy of Methods of Preparing PostShryock, Jr.
censal Population Estimates for States and Local Are.,s,"
SimiDemography, vol. 1, no. 1 (1964), pp. 227-241.
indings appear in An exploratory study of methods
of accuracy analysis for manpower projections conducted
by one of the present authois under a grant from the
U. S. Department of Labor, Manpower Administration:
John H. Norton, Accurncy_Analy:sis for Projections of
Manpower in Metropolitan ArCas,liasIlington:The George
ifTishingiimTriciversity, 1967: A bibliography of other
references on the subject of accuracy analysis and TOlated topics also appears in the latter publication.
,
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of data, their underlying measurement concepts and their
methods of provision.

Questions concerning the develop-

ment and maintenance of statistical standards and coordinLtion and of data confidentiality must be added to the
list.

Yet, oven as the catalog of research requirements

lengthens, it is imperative that no confusion be tolerated between the needs for research and the infinitely
more pressing needs for the immediate initiation of new
data programs.

No statistical system can or has ever

been organized with all of its developmental problems
fully resolved or even anticipated in advance of its
founding.

Rather, systems of this kind must evolve in

an evet, continuing process of mutually concomitant research and action.
the c

Naturally, mistAes will occur in

irse of developing the necessary systems--an un-

fortunate fact from the standpoints of tine and resour-es
expended.

Hut such losses will surely seem negligihle

when compared with the steadily accruing costs of the
national failure thus far to resolve its overwhelming
--and

mounting--manpower crisis.

Part II

An Inventory and Appraisal of
Local Data Resources
in Philadelphia

CHAPTER 1

INTRODUCTION

Manpower programs have become increasingly a part of
government and private action to solve the many problems
of urban poverty.

The goals of such programs are clear:

more and better jobs for a growing and inadequately utilized poverty-area work force and greater opportunities
for the acquisition of the skill3 and other requisites
to fill them.

Not so clear, unfortunately, is the effec-

tiveness of the efforts to meet these goals; for, while
there is much general information concerning urban poverty
--its manife7tations are all too painfully visible in our
cities,--there are appallingly few accurate measures of
the individual characteristics and needs of the residents
oi poverty areas.

Indeed, the vary lack of such data pre-

vents any certainty as to whether the services provided
are those most needed or, if so, whether they are actually
bringing about the effects they were designed to produce.

New systems for the provision of this vital information
arc essential to adequate planaing for, and implementation
of, manpower and human resources development. programs.

This has been the principal motivation for the inventory of local manpower data resources here reported, which
has been one phase of a broader investigationl of the specific requirements for, and the methods of providing, current poverty-area manpower data that may be more adequate
for program needs.

The objectives of the research have

been not only an identification of particular data requirements and of potential sources from which to furnish them,
but also a much more general exploration of the various
conceptual and procedural problems to be encountered in
the development of manpower data systems.

It was hoped

at first that attention could be extended to the actual
development and testing of s:lecific methods for producing

local estimates; but the unavailability of appropriate
tabulated data from local agency sources or of the necessary statistical "bench mark" information thwarted this aim.

1 For a More detailed statement of the overall objectives
and findings of the project, see Levine and Norton,
Manpower Information for Urban Poverty Areas part 1.
Sources and Systems of Urban Data for the Planninf, and
panagement of Manpower Programs (University Park, Pa.:
The Pennsylvania State University, Institute for Research
on Human Resources, 1969.)

3

With the exception of such occasional somplesurveys
as those conducted in ten urban areas in November, 1966,
only the decennia] censuses of population offer statistics
that begin to approach the cleree of detail and comprehenSiVene:'S necessary to the planning and administration of
manpower programs.

Of course, this does not mean that

survey and census data arc unusable for the purpose; with
their ability to provide reliable information on entire
populations, surveys and censuses can and must continue
to play a critical role in any information system devised
to moot the requirements of poverty-area programs.

How-

ever, because of the costliness and, therefore, the infrequency of their provision, the data that: they produce can

make little more than a slight contribution to program
evaluation.

liven if data as detailed as those projected

for the 1970 Census were available today, the information

would still be insufficient (because of the limited number
of questions that can be asked on the Census forms) on the
specific needs of the poverty-area population and on the
extent to which existing programs have met them.

It is

obvious that other means must be found to fill the demands
for additional detail and for current population statistics
during the intervals between publications of the findings
of censuses and surveys.
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One possible source of populaiion (lain has long becn
known to lie within 11,c very activities that provide man

power services; for every inetividwd person who applies

to themjob Seel:eiS, students, welfare cases and many

othersmust invariably complete a lengthy application
form, or other such record, which nay often contain more

detail in queAions on manpower characteristics than appears in conventional population surveys.

The data so

acquired serve the worUng needs of the agencies; and
when statislical resources occasionally permit, they are
tabulated as indicators of the characteristics of that
particular segment of the population that receives the
agencies' services.

Yet these important records remain

nothing more than strictly operational documents, eventually retired from the agencies' active files,

Their po-

tential usefulness in supplying the critical need for
general population information goes unconsidered.

This

xs partly due to the natural, and somewhat justifiable,
skepticism of the experienced statistician who recognizes
thC problems of comparability, comprehensiveness and accessibility inherent in the use of agency records.

But

the fact remains that supplementary sources of population
data must be found; and, in the absence of other alternatives, there

it

be no choice but to devise moans to open
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the way to the consideration and use of operationally de-

rived data for program management and general statistical
purposes.

The identification o.i at least some of the dimensions

of the problems just cited--coparability, comprehensiveness and accessibility--was a major motive for conducting
the data inventory and appraisal contained in this report.

And it was clear that first-hand inspection was essential
if the limitations of the data were to be discovered, and
that a community representative of most major urban poverty
areas should be selected as a focus for research in a city
whose population and service programs would be diverse
enough to ensure a full spectrum of data potentials and
difficulties to be met.

Such an area is the north-central

section of Philadelphia, a poverty neighborhood with a
population of mere than 300,000 persons which is, as far
as it is known, relatively homogeneous with respect to manpower characteristics and economic problems, and which is
served by literally hundreds of public and private manpower
and manpower-related organizations--if one counts all the
agencies, from the giant public school system to the neighborhood welfare and social services, who contribute to the
education, training, counseling and job placement of the
citizens.' The "North City" poverty neighborhood of Phi.la-

dolphin was therefore chosen for study;3 and all of its
manpower activities were recognized as potential producers, as well as consumers, of the much sought after data
Early in the course of the investigation, it became
obvious that the scores of small agencies serving the
"North City" area had neither the volume of activities
nor the quality of detailed information necessary to be
regarded as having any immediate potential as statistical sources.

Hence, attention was focused upon the data

systems of the large public agencies whose quantities of
statistical information and standardized forms and reports most easily lend themselves to processing and assembly.

Even here, certain difficulties became apparent

at the outset.

There was no consistent pattern of ser-

vice-area jurisdictions that coincided with either the
"North City" area or with its component parts; and thus
was Eliminated the possibility of using existing tabulations from the chosen agencies' recurring administrative

1 The "North City" poverty area is most often defined as
lying between Vine Street on the south, Lehigh Avenue
on the north, .the Schuylkill River on the west, and,
roughly, Front Street on the cast. This was the originally proposed "Model Cities" area.
For a more complete discussion of the logic which dictated its choice
for the project and of the general problems of povertyarea definition, see the first part of this report.

1

reports to reveal the population characteristics of the
neighborhood.

In addition, problems arose from the fact

that poverty-area residents themselves Were not always nec-

essarily confined in their service-seeking activities to
the agenciesi.jurisdictional boundaries or even to those
of the "North City."

Indeed, some agency services arc of

fered to residents of any area at all

without restrictions.

It immediately became clear that research would have to be
concentrated upon primary records and upon the problems of
aggregating the information from such records into totals
for the poverty neighborhood on the basic of individually
listed addresses of residence.
The chapters that .follow are organized according to

the major service categories of agencies from whose files
the wealth of data is described and evaluated.

For each

agency a brief summary is given of its physical facilities,
area jurisdiction and types of services and of the nature
of those parts of its existing statistical system most relevant to the manpower '..nterests of the project.

CHAPTER 2

EDUCATIONAL SERVICES

More than half of a million residents of Philadelphia
are students in its schools and universities; and those

who arc within the age limits of legally required school
attendance include all but a very few of the total population in their age group.

Hence, their individual -data,

contained in school records, offer great potential for
tabulations very closely approximating the comprehensiveness of those from complete censuses.

In fact, in the

case of the younger age groups where the impact of the

"dropping out" problem is minimal, the completeness of
coverage of the population may be even greater than could
ever be achieved by a conventional census.

This is espe-

cially.true for poverty areas because of the difficulties
in the conduct of censuses among the urban poor.

Student.

records offer yet another potential, as will be seen, for
they often contain considerable information on parents and

other family members as weal as on the students themselves.

Data from the many private, non-parochial schools
of Philadelphia were largely disregarded in the course of
this research, partly becaufe of the diversity of their

practices in record keeping and partly because of the
relatively small private school enrollments, especially
of children from the "North City" poverty neighborhood.
Instead, research resources have been concentrated on
the public and parochial school systems, the former being particularly responsible for the education of the
poverty area's youth.

THE PUBLIC SCHOOL SYSTEM

Jurisdictions and Types of Services

The School District of Philadelphia, including the
entire county and city of Philadelphia, is made up of
two hundred seventy-six schools serving nearly 300,000
full-time students, of whom approximately 50,000 reside
in the "North City."

The schools are organized, for the most part, into
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elementary schools (grades one through six), junior high
schools (grades seven through nine), senior high schools
(grades ten through twelve) and vocational-technical high
schools.

There arc also special class centers, adult eve-

ning schools, and communi.ty extension, community recrea-

tion and child care centers; and other activities include,
in addition, Project Head Start, Project Get Set, Manpower
Development and Training Act institutional training pro,

grams and Neighborhood Youth Corps activities.
The city of Philadelphia is divided into eight geographically defined administrative districts whose superintendents hold authority over the schools and other facilities located within their boundaries.

Each school,

in turn, serves its particular area within the district,

although some children attend schools outside their own
areas or districts, especially in cases where overcrowded conditions are relieved by busing pupils to other districts.

In general, the areas served by junior and sen-

ior high schools arc considerably larger than those served by elementary schools and arc fewer in number.

Still

fewer are the vocational-technical high schools which
actually serve the entire city.

The "North City" poverty area does not coincide with
any one administrative district of the school system; and

while it contains several entire school "feeder" areas,
its boundaries cross through school areas of no fewer
than four districts: of its fifty schools, seventeen are
located in District 2, nine in District 3, thirteen in
District 4, and eleven in District 5.

Hence, it is not

possible to determine the characteristics of the entire
"North City" population as represented in school records
simply by combining the school -by- school, totals.

It has

therefore been necessary to code the information available on individual students by area location, when specif-

ic area totals were desired.by place of residence.

Records and Types of Information

More than six hundred standard forms are used in
school administration.

Only a few of them, however, con-

tain basic data on individual students.

Table I indi-

cates the principal items of general population information that appear on the more important forms, which are
themselves illustrated in Figures 1, 2, 3,

4 and 5.

General Purpose Forms:

Several forms containing data on personal and ecoflomic chafacteri stics arc completed for all individua) s
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FOR INDIVIDrJAL STUDENTS IN THE PHILADELPHIA PUBLIC SCHOOLS
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attending public schools in the Philadelphia School. District.

Such forms are maintained in either the school

offices or individual classrooms, rather than in a central location.

No data from them arc currently tabulated

by area of residence.

The most significant of these gen-

eral purpose forms are described in the paragraphs which
follow.
lilt

40: Application for Admission of Child to School
This form is used only in cases of initial

(Figure 1).

admission to school.

completed by the new student's

parent, is subsequently maintained at whatever school the
child may be attending, and is retained in the records of
the school he last attended until June of the year in
which he becomes nineteen years of age.

The data record-

ed on this form in,:lude the child's name, residence, zone,

home telephone number, sex, country of birth (if U. S. A.,
city and state) and date of birth; the father's country of
birth, first name (full !lane if surname is different from
the child's)

,

place of employment with address and tele-

phone number and name and address of employer; and the same
information, as appropriate, for the mother, steppar.nt or
guardian as for the father.

EU 4: Parent Location Card (Figure 2).

The informa-

tion en this card enables the school office to locate the
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student's parents rapidly in the event of an emergency.
It is also used as the basis for the identification of
students for whom the School District can receive federal subsidies by virtue of their parents' employment in
certain federal activities.

The form is completed in

October and May of every year by the teacher or by the
student himself, depending upon the requiremc,ts of the
particular school.

The October forms arc maintained in

the school offices; the Hay ones in the administrative
district offices.

Both forms arc retained in both of-

fices until the end of each school year.

The informa-

tion includes the student's name, residence, home tele-

phone number and date of birth; and his father's and
mother's (or stepparent's or guardian's) first names
(full names if surnames are different from the child's),

names of employers, and addresses and telephone numbers
where employed.
EH 5: Alphabetic Index (Figure 3) .

The form is a

basic record of all children who have attended any public school in Philadelphia in the last fifteen years.

It

is completed by the school secretary upon admission and
dismissal of the student, updated when changes of address
or other information are reported, and maintained where
original li completed.

Its data include the student's name,

17
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Figur-6 3.

Public School Form 11 5:

Alphabetic Index.
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sex, date of birth, residence, zone, telephone number and
dates of admission and dismissal; the first names of both
his parents; and the full name of his stepparent or guardian, if applicable.
.

Ell 6: CuffUlative Record .(Figure 4).

This form is

used to record the basic information on an individual pupil from kindergarten to graduation, including registration, enrollment and attendance, residence and test score
data.

Entries at the time of a student's original eilroll-

ment, dismissal or re-entry into school are made in the
school office; all others are made by classroom teachers.
The cards are kept in the school offices while the children are in kindergarten and, when they are in the other
grades of the elementary school, in either the offices or
the teachers' own files.

In secondary schonis, they are

filed by group or book number in hoseleaf covers in the
school offices.

A student's card follows him from school

to school, and, when he leaves the system, it is forwarded to the Division of Pupil Personnel and Counseling where
it is maintained indefinitely.

The data on it include the

student's name, date of birth, sex and nationality (if
U. S. A., city and state of birth); the first names of
both his parents and the countries of their birth (information obtained from form Ell 40: Application for Admission
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of Child to School); and the full name of his stepparent or guardian, if it is applicable.

The student's

original residence and changes of address arc entered
into the form only at the time of his dismissal from
a school as a result of his transfer, "dropping out"
or graduation.

E 83: Rolibook Leaf, Grades 1-8, Kindergarten,
and Special Classes, Boys.
E 84:

.

Rolibook Leaf, Grades 1-8, Kindergarten,

and Special Classes, Girl..

H 101: Rolibook Leaf, Secondary, Boys.
H 102: Rolibook Leaf, Secondary, Girls.

The four rollbook leaves, essentially the same in
format, are original records of residence, enrollment
and attendance, completed yearly by homeroom teachers.
Entries are made for lateness and absence on a daily
basis.

Residence and telephone number for each stu-

dent are verified at the end of each month, and any_

changes are recorded on his rollbook leaf.

The forms

follow the student when he transfers from one school
to another; and all of them remain in the office of
the last school attended in Philadelphia until June
of the student's nineteenth year of age.

The informa-

tion given on the rollbook leaves includes the student's
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name, date of birth, residence, zone, and telephone
number; his parents' names; and, if it is applicable,
his guardian's name.

Special Purpose

Many forms have been especially designed to facilitate such services as the counseling of individual students, whose difficulties may range from matters of attendance and behavior through those of personality or
need for educational and vocational guidance to problems
of health and home or neighborhood conditions.

Although

several of the forms connected with the counseling operation do contain information on individual students--such
as C 131: Family History, and CEH 132: Confidential Counseling Record Face Sheet, -they cannot be considered a
major source of ',ate, since only approximately 10.8 per-

cent of all public school students in the Philadelphia
District receive regular counseling and since the forms
themselves are not kept continuously up to date.

Periodic Reports:

Monthly reports, prepared at the Cassroom, school
and district level, provide enrollment data by sex and
grade.

Admission and dismissal data appear by name and
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sex, along with additional listings of students whose

residences or telephone numbers have changed; only to
tals appear in the school and district reports.

Tha

sources of this information are the rollbook leaves
discussed above.

Elementary school reports only are

tabulated by district.

liaployment kecords and Reports:

State law requires that employment certificates be
issued to minors (i.e., to those below the age of eight-

een years) before they may seek employment in jobs other
than domestic service, newspaper delivery and farm labor.

The minimom ages at which employment certificates may be
issued are sixteen for full-time and fourteen for parttime and vacation work.

A minor who desires to leave

school at the age of sixteen must secure a full-time job.

His certificate is retained by his employer and rust be
returned to the Vocational Guidance Office within five
days after job termination, at which time the minor must
return to school within two weeks.

In the city of Phila-

delphia, issuance of employment certificates is the re-

sponsibility of the school system's Vocational Guidance
Service.

During the year ending June 30, 1967, no fewer

than 34,143 certificates were issued.
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C 127: Employment Certificate Record, Boys (Figure 5 )

.

C 128: Employment Certificate Record, Girls:
The two forms are identical, except in color, and constitute a primary source of data on employed minors between
the ages of fourteen and eighteen years.

Their information

includes the name of the student to whom an employment cer-

tificate has ben issued; his residence, telephone number,
grade completed, curriculum, socl,-.1 security number, date

of birth and occupation; and his employer's name, address
and industrial code.

C 130: Employment and Age Certificate Report.

C 140: Monthly Report, Employment Certificate, Industries and Occupations.

These two types of monthly reports are prepared by
the Vocational.Guidanze Offices,

The first (C 130) indi-

cates the numbers of employment certificates issued to
applicants in both public and non-public schools by sex,
by age at the time of first and subsequent certificates,

And by grade completed at the time of first certificate.
Other totals are provided on employment certificates refused, by reason of refusal, and on certificates returned.
The second report (C 140) shows, on its face, the totals
of first certificates classified by sex and occupation of
the minor rind by industry of the employer; on the reverse
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are given the same totals for subsequent certificates.

No identification of areas of minors' residences is
provided.

Appraisal of Data in the Basic Records

For the purposes of the present research, the principal value of the data that have been described lies in
their potential fur representing the characteristics of
so large a segment of the youth of the "North City" poverty neighborhood.

The limitations of the data are the

expected ones: their relative inaccessibility, their inadequacy of area identification and, occasionally, their
lack of completeness and questionable accuracy as recorded on the forms.

It has been noticed that the individual records are
often physically located in school classrooms where teachers must bear the responsibility for their completion and
maintenance.

Unfortunately, small secretarial staffs lim-

it the capacity of most schools for the substantial efforts necessary to make more information more readily accessible.

Although the work could be accomplished by the

teachers themselves, it is understandable--and even desirable because of the weight of their particular professional
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responsibilities--that they should resist the imposition of additional record-keeping burdens.

The problem of area identification is, indeed, a
major one, since students do not necessarily attend
schools in their areas of residence within the city.

This problem,.while certainly a difficult one, is by
no means insoluble, as will be subsequently shown.

Evidence of deficiencies in record keeping was
frequently observed during inspections of individual
records maintained by the various schools visited in
the "North City" area.

This is not meant to suggest

that the schools' great quantities of records were
not generally well maintained.

They were.

But cer-

tain items of information, such as parents' (stepparents' or guardians') names and characteristics, are
troublesome by their very nature.

The difficulties

arise, in part, from inadequacies in the design of
forms, where the questions are not sufficiently detailed to permit proper representation of circumstances
that often become particularly complex in poverty neighborhoods.

No entries were found, for example, under

"Father" in a *number of cases; in many others tho

written entry was simply "unknown."

In still others,

the father's address was not known, or he was living in
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a different city.

Needless to say, it would be dif-

ficult to translate such data into.significant statistics on the composition of resident families.

Addi-

tional problems include questionable currency of addresses and other information in many cases.

It should be made quite clear that the inspection
of school records of every type in schools of all levels by the project was in no way intended as an evaluation of the practices and efficiency of the school system in the keeping of records.

Rather, it was made

only for the purpose of identifying problems that would
arise, were an attempt made to use the information in
these records for general statistical purposes.

Indeed,

much of the criticism here made coincides, more or less,
with that which has so far resulted from the school system's current self-examination with regard to its own
statistical and record-keeping procedures.

Major

changes of forms and methods of maintaining them are
now being contemplated, to include the simplification,
replacement or elimination of certain of the forms.

Among the most promising of the projected developments
are those which have already led to the establishment
of a centralized "data bank" of basic student information and which offer future prospects of overcoming
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most of the observed deficiencies, and, more important,

of providing even more comprehensive data that are now
available.

The Data Bank

increasingly critical requirements of the Phil-

adelphia public school system for more comprehensive and
centrally available data and for coordination and simpli

fication of its internal procedures for the gathering
and reporting of information have resulted in the organization of the new Department of Administrative and Survey Research.

To this organization has been assigned a

variety of responsibilities.

One of them is the develop-

ment and maintenance of a computerized data bank.

The initial efforts of the data bank, under the official title of the Pupil Identification Project, were
directed toward the combination, in a single operation,

of the 1967 Annual Racial Survey, the preliminary work
for the 1968 School Census and the assignment of an identification number to every individual student.

On

October 31, 1967, homeroom teachers completed specially
developed forms for all pupils assigned to them as of
that date.

These forms, designed to ensure uniformity

29

in the recording of data so as to facilitate keypunching, contained spaces for school and class identification and the name, address, sex, birthdate and race of
each student.

After the forms had been given a prelim-

inary audit for completeness and accuracy, they were
transmitted to a central location for machine processing,

which included a vital step: the addition of codes for
each address to indicate city block and census tract.

It was this last operation that provided the basis for
subsequent tabulations of data, not merely by school,
but by areas of residence as well.

The computerized coding of students' addresses to
show block and tract identification was accomplished
with the help of the City's Real Property Location In
dex, now more generally known by the Bureau of the Cen-

sus designation for such files as the Address Coding
Guide.

This device, available on computer tape, requir-

ed additional refinements and special programming.to meet
the particular needs for processing the school data.

The

result was a thoroughly successful matching, in 97.4 percent of the cases, between addresses provided by the
teachers and the identification data on the Location Index.

The remaining 2.6 percent of the cases were given

arbitrary area assignments on the basis of school location.
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The various steps of the entire data collection and

processing operations--completion of forms, checkilig,
punching, verifying, auditing, address matching and coding, and assignment of identification numbers -- occupied
a period of five months.

Their outcome is an extremely

valuable translation of data organized by location of
activity into a form permitting tabulations for any geo-

graphic area consisting of aggregations of blocks.
Plans for the data bank call for periodic repetitions
of its basic operations of collecting and processing individual statistics, further automation of its procedures and,
to the extent that finances may permit, the addition of other types oF.data to its resources.

Already, however, the

accomplishments of the data bank are of major significance
to the present research; for they demonstrate that it is
technically feasible to convert information furnished by
scattered agencies into tabulations by area of residence.

The Annual School Censuses

By State law, the public school system is required
to conduct an annual census of all children of school age
for the purpose of determining whether they are enrolled

in school or legally excused from attendance.

This is not
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a conventional census that requires interviews in all
households; rather, most of its information is draWn
from existing school records.

The data reported in-

clude totals of children, by year of age and by sex,
who are in attendance at public, parochial and private
schools; and there are also totals for those not in
school because of employment or for other reasons.
There are, basically, four systems for the collection of data for school censuses.

From the public and

private schools within file city comes the information,

tabulated in the different public school district attendance offices, concerning those children who attend schools
of any kind within each district.

The sixth administra-

tive district bears the additional burden of tabulating
the data reported from schools (again of any kind) outside the city on those children who attend them but whose

parents or guardians reside within the Philadelphia city
limits.

The data for children legal'y employed and there-

fore not enrolled in school is tabulated in the various
district attendance offices from information on the is-

suance of work permits reported by the Vocational Guidance
Service.

Finally, information reported by the administra-

tiv) districts' attendance officers,concerning school-age
children neither employed nor enrolled in school is de-
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rived from school dismissal reports and from. the records

of home and school visitors, the ameliorated and less
fearful term for the once celebrated "truant officers."
Every third year, the taking of the school census in-

volves an additional operation: a "door-to-door canvass"
by the home and school visitors in which they visit at
least two residences on each side of every block.

This

is intended to ensure the recording of the names of all
school-age children.

However, it seems hardly necessary

to point out that the validity of this technique is ques-

tionable'if only because of the variability of population
density among blocks and of assiduity among interviewers
(since each is entirely free to determine the number of

houses in excess of eight per block that he will canvass).
While the data collected by these various means are
tabulated for each of the eight administrative districts

of the Philadelphia public school system and for the city
as a whole, they are not and, under the present system,

could not be provided for such geographic areas as the
"North City;" for the children are reported by location
of school instead of by area of residence.

And those

in schools outside the city are listed simply as city
residents.

Moreover, financial resources and personnel

are unavailable for interviews in every household, and a
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problem of undercounting is therefore obviously present
because of the almost certain existence of many school
age children who have never come in contact with the recording agencies of the school system.

The undercount

for the city as a whole may be relatively insignificant;
but the problem must necessarily be much more serious
in a poverty neighborhood, because the category of individuals neither employed nor enrolled in school is proportionately greater there than elsewhere in the city.
In spite of these deficiencies, the information contain-

ed in the annual school censuses is valuable in that it
offers data on all the children in Philadelphia and not
just on those in the public schools.

Hence, it approxi-

mates a complete count of the school-age population of
the city from year to year.

THE PAROCHIAL SCHOOL SYSTEM

Facilities, Jurisdictions and Types of Services

Approximately 150,000 students--nearly one third
of the total school enrollment in the city--attend Philadelphia's one hundred seventy-five Roman Catholic paro-
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chial schools.

The exact number of "North City" chil-

dren attending these schools is unknown, but a reasonable estimate would be of the order of 6,000 students.

The one hundred thirty-eight elementary schools
(grades one through eight), fourteen high schools (grades

nine through twelve), seventeen private schools and six
special purpose schools within the city make up part of
a larger system embracing no less than five counties and
conducted by the Archdiocese of Philadelphia,

Adminis-

tered from the office of the Archdiocesan Superintendent
of Schools, they are not divided into districts like the
public schools.

As their name suggests, the elementary

parochial schools' jurisdictions generally follow parish
boundaries, with occasional consolidations where one
parish or another has no school of its own.

Parish boun-

daries generally determine the assignment of students to
high schools also.

The "North City" area contains eight-

een elementary and two high schools which, however, do
not serve "North City" residents exclusively.

Records and Types of Information

No centralized student data are available except
those on total enrollments by school, age and sex.

The
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data on individual students who attend parochial schools

are recorded on three basic forms maintairA in the inaivid,Ial schools.

C 93: Registration Card, Parochial, Boys.
C 94: Registration Card, Parochial, Girls (Figure 6).
These forms are completed at the time of a student's
original admission, readmission, transfer and dismissal.
The information contained in them includes the student's
name, address, telephone number, date of birth and country of birth (if U. S. A., city and state); his parents'
first names and countries of birth; and his stepparent's
or guardian's full name, if applicable.
EH 5: Alphabetic Index.

The form is identical, even

in its number and name, to that used in the Philadelphia
public school system and described above (Figure 3).
C 91: Yollbook Leaf, Parochial and Private, Boys.
C 92: Rollbook Leaf, Parochial and Private, Girls.

Substantially the same in format as those used in the
public schools, these forms also offer the same data.

Appraisal of Data in the Basic Records

Since parochial school data are so similar to those
of the public schools, they also have essentially the same
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.

strengths and weaknesses.

The probie.,s of accessibility

and completeness are heightened by the fact that many of
the parochial schools have no secretarial and cicc'zal
personnel whatsoever, so that the entire burden of administration falls upon their academic staffs.

Moreover,

despite the fact that the forms described above are used
in all the schools, the possibility remains for varia-

tion among schools in the procedures for their completion
and maintenance.

And, as was the case with the public

schools' data, no tabulations are possible by area of
residence without special arrangements for the coding of
addresses.

In view of the'severely limited financial re-

sources of the parochial system, the development of a
more extensive record-keeping and data-reporting operation does not appear possible at present.

The only im-

mediately appaient solution to the critically important
need for the centralized provision of detailed data on
the characteristics of parochial school students seems
to lie in the extension of the procedures of the public
schools' data bank to include those students enrolled in
the parochial system.
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CHAPTER 3
MANPOWER SERVICES

The records of the agencies that provide manpower
and job market services represent no more than one tenth
of Philadelphia's labor force, although the rail) may be
somewhat higher for the "North City."

Since there is no

reason to believe that this fraction is representative
of the remainder of the city's wcrk force, or even of
the "North City's," it is clear that manpower ages 4, re-

cords do not possess as great potential to indicate the
characteristics (4 the general working population as do
those of the schools for the school age population.

Yet

their nature is such that they produce far more detail
on the characteristics of individuals; and, through
their identification of persons served by the manpower
programs, they provide part of the information necessary
to evaluate the adequacy of t1i' service programs' activities.

Among the many manpower agencies serving the
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"North City" residents, the Pennsylvania State Employment Service produces by far the largest quantity'of
individual records.

The others here reported upon

have been considered more out of interest in the kinds
of data that they deem worthy of acquisition than out
of any conviction that their records might be significant sources of information on the general population.

THE PENNSYLVANIA STATE EMPLOYMENT SERVICE

Facilities, Jurisdictions and Types of Services

The Pennsylvania State Employment Service is organized under the Bureau of Employment Security in the
Pennsylvania Department of Labor and Industry.

Its

activities throughout the State are administered in
several geographic districts of which the first consists of the five Pennsylvania couhtics of the Philadelphia metropolitan area.

The offices serving the

city itself are of three types: specialized placement
offices, human resources development centers and un-

employment amponsation claims offices.

There are

five of the specialized placement offices with jurisdic-
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tions corresponding to major industrial classifications
of employment: professional and clerical, service; industrial (manufacturing)
men's apparel.

,

industrial (non-manufacturing) and

While those offices serve the entire city,

the three human resources development centers and the six
unemployment compensation claims offices serve specific
geographic areas within it.

The three areas over which

the human resources development centers have jurisdiction
are those north of Market Street, south of Market Street
and vest of the Schuylkill River; and of them, the North

Center's area includes, but is not limited to, the "North
City" poverty neighborhood.

Area jurisdictions are small-

er for the claims offices, two of which, designated as
Uptown and Downtown, serve the "North City," although not
exclusively in either case.

In addition, there are pro-

fessional counseling personnel from the Employment Service
stationed in a number of other agencies in support of its
"outreach" program.

The "outreach" program is typical of the shift in
the orientation of the Employment Service's function as

a placement agency from interest primarily in filling the
needs of employers to interest also in the development of
the employability of job applicpnts.

The broadening of

activities implied by this change in emphasis has resulted
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in participation to various degrees by the Employment
Service in a number of federally sponsored manpower
programs, such as the Concentrated Employment Program,
training programs under the Manpower Development and
Training Act, the local Apprenticeship Information
Center acid the Philco-Ford Project of the "Ten Cities
Program."

Activities of this sort have involved the

Employment Service more deeply than before with members of the "North City" population.

Records and Types of Information

The requirements of the various activities of the
Employment Service for detailed personal eita are reflected in its several basic record forms completed at
the time of initial and subsequent interviews with applicants.

These forms may be categorized as general

Or special purpose, depending upon whether they are related to the agency's basic activities of job placement
and processing of unemploymert compensation claims for
all types of applicants or to certain of its more spe-

cialized services for human resources development or
individuals eligible for special programs.

All the

forms are completed and maintained in accordance with
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carefully standardized and published procedures which
provide a high degree of uniformity to the operations
of gatherinf; information.

In order to avoid repetition in the discussion

that follows, a few forms are included (the MT series
of the United States Department of Labor and Department
of Health, Education and Welfare) which arc used not
only by the Employment Service, but by other agencies
as well.

Only forms with population information of

major relevance to the project are here reported upon,
the content of the three principal ones among them be-

ing illustrated in part in Table II, along with an
indication of the corresponding data acquired by several other independent manpower activities.

General Purpose Forms:

The personal and economic characteristics of all
individuals who apply for assistance at local Employment Service offices may be obtained from either of
two basic forms: the Application Card (ES-531), com-

pleted by those who apply to placement offices and to
human resources development centers; and the Applica,
titan for Benefits (UC-42), completed by those who

cla:m unemployment compengatiOn.
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ES-511: Application Card (Figure 7).

This form has

four variants: ES-511 M, ES-511 F, ES-511 V and ES-511 P.

The letter suffixes indicate the particular uses for the
formS by males (11)

,

females (F) , veterans

cants for part-time or summer work (P) .

(V) and appli-

The first two

forms are identical except in color; the third includes
an item (number 11) with space for dates of last military
service and Veterans Administration claim number; and the
fourth is an abbreviated version of the others, containing the same basic in-:'ormation but with less space for

listing past work experience.

The forms are completed,

as appropriate, by the individual applicants and are veri-

fied and Laded during the initial interview.

All four

contain additional space on their reverse sides for information on Employment Service actions, such as the nature of the counseling provided, referrals to potential
employers and results of such referrals.

They are main-

tained in the local offices for at least one year before
being discarded.

Veterans' applications are given pref-

erence and filed separately.

UC-42: Application for Benefits ;Pigure 8).

This

fork-, completed by all applicants for unemployment com-

pensation, is a manifold one prepared in three copies,
of which the second and third contain additional spaces
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for local office entries and are separately numbered
UC-45 and UC-100, respectively.

mation appear on all three forms

Basic items of infor,

to include the names

and addresses of the applicant and of his last employer
and the applicant's telephone number, sex, birth dale,
social security number and reason for separation from
last employment.

Form UC-45 carries spaces on its re-

verse side for a statement of additional data by the
employer on the nature of the applicant's last employment, his earnings, the type-of his separation and the
reasons for it.

Form UC-100 has spaces on the front

for the entry of past employment and others on the reverse for a variety of information entered by the interviewer and including occupational titles and codes.
The forms are maintained in the local claims office until unemployment benefits are exhausted or terminated
because of the claimant's having secured a new job.
They are then retained for a period of two years in an
inactive file, from which they may be reactivated in
case of a subsequent claim.

Accuracy of data in these

forms is highly probable, for the UC-42 includes a warning of legal penalties for false statements.
UC-450: Identification Questionnaire.

Completed

for all claimants for unemployment compensation, the

50

form contains the name and social security number (but
not the address) of the applicant, together with a variety of personal information on his employment status,

most of which is subsequently entered on the UC-42 or
UC-100.

Like them, the UC-450 is also maintained in

the local claims office.

LS-512: Additional Application Card.

The three va-

riants of this form arc ES 512 M, ES-512 P and ES-512 V.

They duplicate the basic individual information in their
ES-511 courterparts and are used in placement efforts
for secondary jot, classifications.

Since they contain

no new data, and since they are not completed for all
applicants, these forms cannot be considered a primary
data source.

Special Purpose Forms:

Special purpose forms are completed for a relatively small number of persons and therefore do not constitute a major source of information.

Among them, those

of the MT series are nevertheless of interest because of
the particular types of data that they provide--especially those relevant to the evaluation of the effectiveness
of manpower 3ervices.

Thr MT forms are required by fed-

eral regulation for the administration of the institutional

51

and on-the-job training programs of the Manpower Development and Training Act.

The Employment Service, it should

be noted, is usually not directly responsible for these
programs, although it does have referral and certain other functions in cooperation with them.

Other agencies

serve as the prime contractors for on-the-job training,

such as, for examples, the Philadelphia Manpower Utilization Commission, the Urban League and the North City Congress.

These agencies subcontract specific programs with

yet other non-profit organizations and hith private firms.
Institutional training under the Manpower Development and
Training Act has been given principally in the public
vocational schools.

Unless otherwise noted, the special

purpose forms in the MT series are used for all trainees
in these programs and in certain others as well which receive funds under legislation other than the Manpower
Development and Training Act.
MT-101: Characteristics of Trainees (Figure 9).

This form is completed by the Employment Service for all
participants in institutional training programs, for al]
who receive cash allowances while engaged in on-the-job
training programs, and for many in these latter who do
not receive allowances.

Unfortunately, no means exist

to determine the number or proportion of trainees for

Ti;.

P406464.

011

rap

0113, _1

A.

I.

4

C,, L Id '.1T II IIT lt 141. )411

cgArtm-roivivrics or TRAIIIECS

61tIc bd.

I

141314

4

C VI I, 4.1'.11,Y4,
'MCC
All 113. 4$ 1.$147.1

(rid the NAP

UoJes ece

_31

011ie,

Put* ____

P. Do,

I.

9. 5<sr Peoht

1

Pea,

Ii Ask. WitIo, cofyc:

thoch,-orrnh

_7

F./ o1.

__2
Pcc1C.414{, cTwitt

13. 61reirrol

If. rc,,,r,

Noir s; Fogs once.
Y04__1
No....2

13,

5n:tee

I IttrI

__.1

1,:crwie/

011111 r.tr.1.1

1

_5

Ni boner

II,C4 CI

__

Other

1:1-141)

K.1.6cr of ticpotid.10):

16,

_1

__5 e,u) °veil

D. 1. /fi,,hnst s,ro.I con, ,ro 1 :

2,

CIA

9

Gr Deo

0

r2

1

4

2

-3

5

6

4

cr.-14.: rotor

S

I. lor.g worked in 06. ,)
C,

7

e
4

Y;;,

C

pd,
V11,0 Ns, :.ort. ci ;IN PO WI NTT

I.

so 10

or.o?

Yr 1.__I

4,

ouP

14o._2

2.

kr. ',aro! CO I CIIII1(/ c CeryCtl:

3.

Eoro!lc4:

5.

Vf01 lea 0- I Con

---._.--. -...-.-

Pcoson fcr o-tosot Of 104.'0 Or Ic,IL.r. to enroll,
threrrn.i
r
1
Pour Iv, 0130
Mo..,
014
2
In-41:Liont

IIlr'cso kclud,

11...c,

Not into, ste!

f t,q7r,Tn2 ._5

onge far ocintr-,r- 6

_.

141

tcS..0,3% L,, :1

__7

For cc .)

No ong 1010.1 o'er fcciily
Yos___ 1

__

RcCol..:41 not logoon

015e. (tor ear)

-.-----

fa good eo.-sa,1
D.

Not ref good co.co__2

I. AP time tn in;nt: or(oc), c, olicont rost
o. 1.5tincer.,,k)eJ
35.3? hoer Fur v.s.rh cmcl kci thos

2.

1.64 1.1.1,1!1 I,vol
tr..c.cr,e01 No.olocoIrstiot )07J1
o.rp foroJ

d.

3. Uncrr,

form *Art

-.2

t.,1

Kt or riore.___3

g, 01". slaull

Pruncl,incu-d

Occigl ont _ I

4, Public 01010,:c TOL";

Hoc ,ec

lea

S. A. cfernsod for rooloorst.erni of 1,411113 0314;5. to: I, cool Is,

16

;5-24
21-52

__I

Uns!er

-- 1
4
_B

b. Pcrlottc11 to i.3%, tiro
W.,, k, encrogioioir
Less then 5__.1
5.14

.
Yr ors el ronfo1cr-olo rntgl.

full limo__ 1

Lest then Mhos:Ts per werh

C,

.

Uncat !or J__1

___3
4

OVef 52...5

6. lust r,90133

3:

nt

C. Snoijotirre rsero,to hocert e0111io51 $

E. Elig:Lit
1.

op,ilicubl. f,. PAR):

oNoway

2. Yourh 1.111

Pugulce

Yet _..1

Au3 rn.tC4__3

14o __2

Yes

1

3. 5,1-glat,nct.oclo,..totior1
No

F. for snort.:
I. vloi was 01.1,11 Impotto,! CC II.', 101150w, 11,0101 ccIro-o)? IChzet i-i!, on.,
Cu&orcd bons 12416,o-by

._._.0

Oleos,
fled to sgpoort cell
AILTPX.4,%11,,11'
fickrreJ ter.r1, to school

_5

isoc,,,,-. .3f low rroAs In 0,4,-01
Iloi to work Co f ersi;), frnn, or in fulii!y bu: inc:a

1

2

Troolle 1.,;th trochcrs or schuot c .0.11A;I cC

3

li5arliOc4 pc

B

4

(Sp. cilyI
2.

Living sith port ors (c ;thee c.11 se pouoe's)?

3.

Flig!..t g.oln of govt../ sch,g1 fclhor

2

cots:hi:4?

(2%4,

0

1

2

3_

tl

0__6__

6

fog:. t

.$

_5

(Doc NrcgcssIng Olricc Cupy)

Figure 9.
Forri

DaparIalmt
7,14f-JeJ.:

anJ Dpc,rimcpt of II:7alth,

Hut:at:Jon an,J
ChPfaccfis(. ics 01 "1:calle:.:7..

POOR ORIGINAL
AVAILABLE

Al

COPY-BEST

TFME

FILMED

53

whom no forms are completed; nor is it now possible to
state their number in the "North City" area, since only
county of residence Is given on the form.

Fuur copies

of the MT-101 are usually prepared for each trainee, one
of which remains with the Employment Service control office.

MT-102: Individual Trainee Termination Training or
Services (Figure 10).

Usually completed at the training

facility, the MT-IO2 provides a detailed indication of
the reasons 1.)r, and of the nature of, the termination

of training and of the post-training employment status
of the individual.

MT-103: Post Training Report (Figure 11).
MT-103a: Work Experience Since Training (Figure 12).
These forms are completed principally by the Employment Service and are intended as devices for the evaluation of the success of the training programs.

However,

the difficulties encountered in locating trainees subsequent to the termination of their training seriously

restrict the usefulness of the data that can be acquired
from the forms.

As has been observed, the special purpose forms in
the MT series are the most important for the purposes of
the present project.

The system for their use is a new
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one which is thus far inadequately controlled.

There

is, therefore, nc, assurance that the forms are com-

pleted and maintained according to uniform procedures
and standards.

Among the other special purpose forms used by the
Employment Service in its activities in sppport of the
Manpower Development and Training Act and other programs are ES-580, Training Record Card; ES-950, MDTA
Entitlement Questionnaire--Youth and NYC Graduates;
ES-950A, MDTA Entitlement Questionnaire--Other Than
Youths and NYC Graduates; and ES-950B, MDTA Referral
Notice.

Periodic Reports:

Although a number of recurring reports are prepared by the local offices of the Employment Service
and by the District Office as well, none of them contain tabulations that represent the "North City" area
exclusively.

Such reports as those that are com-

pleted monthly by the three Human Resources Development Centers and which include totals of applicants
by age, sex and years of education completed pertain
only to the entire areas they serve.

Most other re-

ports, such as the ES-219, containing a substantial
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amount of data on general employment conditions, are

made for the whole metropolitan area rather than for
any of its more economically homogeneous components.
While they are', indeed, valuable for the purposes for

which they were designed, they offer, regrettably,
little or nothing that is specifically descriptive of
conditions in the poverty neighborhoods.

Auraisal of Data in the Basic Records

Of the information that has been described from
Employment Service records, the principal value lies

in its potential capability to represent the detailed
characteristics of particular segments of the "Ny:th
City" population.

Items of individual identification

such AS name, address and social security number are
almost always available in the forms, not to mention
critically important information on skills, education
and other e%perience and on the barriers which may
exist to employment.

The data are usually verified

by interviewers and possess the additional advantage
of being subject to the independent checking implicit
in their use in referrals to employers or for other
operating purposes.

It seems highly probable that the
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quality of these data is superior 1..o that obtained by

alternative methods of collecting information.
No tabulations are available, however, for residents of the "North City;" nor could they be made a
vailable unless addresses were coded by area.

While

the records are not as widely dispersed as are those
of the schools, some additional centralization of data would be necessary, which could only be accom-

plished with major changes in procedures and with
augmentation of both statistical staffs and data'processing facilities.

If it were possible to tabulate the various char-

acteristics of the population served by the Employment
Service as reflected in all its records on a specific
date, additional statistical problems would become obvious.

There would be, for example, double counting

of some individuals whose forms appear in more than
one file; but this problem would be easily solved by
the matching of records and by the elimination of du-

plicate entries--probably an operation that could be
accomplished by using punch card equipment to match social security numbers.

More serious and less easily

solved would be the problem of rapid obsolescence of
the entries: the files remain static while individUals
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move to new addresses, change jobs, acquire or lose de-

pendents, or otherwise invalidate the information that
was correct only when provided for the records.

But

this difficulty would be susceptible to minimization if

the time spans were determined within which significant
data obsolescence occurs--periods which must be fairly
short, if pres3nt knowledge is taken into account concerning the mobility of poverty-area populations.

The

only alternative to methods for maintaining the curren-

cy of the data would be to ignore all records older
than the determined period of time.

Still another

* problem requiring careful analytical study is the extent to which the data on the Employment Service's cli-

entele are representative of the characteristics of the
general population and, hence, potentially useful in
their estimation.

The Employment SecurityAlltomalflieportineLSystc:m

Still in the process of development but scheduled
for full implementation in the near future, this system
promises drastic changes in the availability of data on
Employment Service operations throughout the nation.
It proposes the superimposition of computerized procc-
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dures for data maintenance and processing upon all of
th,

Service's existing information-gathering activities;

and fon this reason it offers the possibility for cen-

tralized provision of tabulations of the many items of
individual data already discussed.

Special machine-

readable forms will be prepared at the time of every
individual's initial application and each time he receives counseling, testing, placement or other subsequent services.

Comparable forms are also to be avail-

able for employers' job orders.

When the characteris-

tics of a particular indiv!dual or transaction have

been appropriately marked on the forms, the data will
be transcribed from them automatically to punch cards
and thence to computer tape for further automatic processing.

Such procedures will permit not only the cen-

tralized maintenance at any desired location of infor-

mation on individuals, but also the matching of records,
the compilation of individual case histories, and the
preparation of reports on operations

all without the

need for laborious manual processing of the basic records kept, as before, in the local offices.

To illustrate the possibilities of the system for
the provision of detailed data, the proposed for

for

an applicant's characteristics may be described.

It
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contains spaces for his name, local office number and
date of application; and there are also spaces foi-

marks which indicate the type of application (new, re-

activated, changed), the applicant's social security
number, zip code, primary occupational code, year of
birth, highest school grade completed, sex, color, labor force status, source of "intake" (i.e., means of
referral to the Employment- Service), weeks of unemploy-

ment during the last twelve months, minority group sta-

tus if applicable, date released from military service
if applicable, family size, family income classifica-

tion, present or previous participation in manpower
programs, and perhaps still other data (since there are
spaces whose use is as yet undesignated).
There will doubtless be many difficulties to over -.

come before such procedures can be made fully operational; but their elimination through testing and modification of the system's details appears assured.

Among

the limitations of the procedures as currently proposed
would seem to be the restrictions on the information to
be transcribed to that which can be numerically coded
and punched on a single, eighty-column standard punch
card; but this is hardly too serious, considering the
long list of characteristics just oescribed.

A far more
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critical limitation is the fact that the geographic location of residence will be expressed only by the identification of zip code, which will prevent tabulations
for such areas as the "North City," whose boundaries, as
defined, cut through Dhiladelphia's postal zones.

Never-

theless, such tabulations would be possible, if a second
.ard were to be prepared with name, address, social security number and block or census tract codes--in other

words, if procedures were used similar to those for the
Philadelphia public schools' data bank.

Alternatively,

the additional area codes could be prescribed for manual entry--an unfortunately tedious operation--on the
original machine-readable forms.

However this problem

may be solved, the already demonstrated feasibility of
area coding means that the data on "North City" residents in the files of the Employment Service can, indeed, be made accessible in the not too distant future.

OTHER MANPOWER PROGRAMS

Reference has been made to the many agencies and
varieties of programs offering manpower services to the
"North City" population.

Of them, only three have been
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selected for consideration in this report: the Concentrated Employment Program, the Neighborhood Youth Corps
and the Opportunities Industrialization Center.

The

data from these three programs account for only a few
thousands of persons, and that with some duplication.

But the comprehensiveness of the information on their
standard forms is of no little interest; nor should the
similarities and differences between the data in them
and in the records of the Employment Service be over
looked, for they hold implications, for the possible de-

sign and use of common forms for all manpower agencies
and hence for the development of a comprehensive multiagency statistical system.

The Philadelphia Concentrated Employment Program

This program has the mission of coordinating the
delivery of manpower services to the resid,,nts of a

single central area of some eighteen census tracts within the larger forty-tract "North City" poverty neighborhood.

In Philadelphia, as in a number of other cities,

the Unitcd States Department of Labor has contracted
with a local sponsor--in this case, the Philadelphia Era-

ployment Development Corporation--to provide through
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subcontracting a wide range of counseling, health, education, training and placement services to the most severely deprived members of the potential work force of
a limited area,

Agencies participating in the work of

the local Concentrated Employment Program arc the Jewish
Employment and Vocational Service, the North City Congress, the Opportunities Industrialization Center, the
Philadelphia Manpower Utilization Commission, the Pennsylvania State Employment Service, and the Urban League.

All applicants for the services of the Concentrated
Employment Program complete the basic form PEDC-CEP 1,
Applicant Intake and Registration Form (Figure 13).

In

addition, Form PEDC-17A, Post Training Report, identical. -to the MT-103 (Figure 11), is also prepared when
possible.

However, difficulties encountered in lo.at-

ing individuals once they have left the program make
the completion of this form infrequent.

The Neighborhood Youth Corps

This agency offers to young people between the ages
of sixteen and twenty-one years full-time job opportu-

nities to assist them in gaining work experience and
part-time ones to help them to remain in school or to
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Corporation, Concentrated Employment Program
Form PEDC-CEP 1: Applicant Intake and Registration Form.
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encourage them to return there.

The Neighborhood

Youth Corps program, like the Concentrated Employment Program, is under the administration of the
United States Department of Labor and, in Philadelphia, currently has contracts with a number of local
organizations including the city itself, the Board
of Education, the Roman Catholic Archdiocese and
several private. agencies.

All those who enroll in

its program complete its form NYC-16, Neighborhood
Youth Corps Enrollee Record (Figure 14).

.

The Opportunities Industrialization Center

This training activity, conceived in Ailadelphia in 1964 as a Negro venture in self assistance,

has been the prototype for at least sixty similar
organizations throughout the nation.

Now comprised

of five branches which serve the entire city of Philadelphia, it has a capacity of fourteen hundred
trainees at a given time in a highly intensive program particularly directed to its applicants' specific needs on which information is obtained through
the use of a complex form providing the most detailed
individual information of any yet examined: A-10/3,
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Student Information, General Background, Data (Figure

IS), Occupational Data (Figure 16), and Supplementary
Data (Figure 17).
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CHAPTER 4

WELFARE AND SOCIAL SERVICES

The services provided by the educational and manpower agencies thus far discussed might. Wel) be re-

garded as "welfare services" themselves, if one were
to consider the inclusiveness of the term by its definition.

Yet those services are particularly special-

ized and deal with only certain of the problems that
dog the lives of the poor, while necessarily treating
others, when they must be taken into account, as secondary to their principal functions.

The agencies

now to be discussed are those which, as a group, cannot be described as confined to a single kind of welfare activity and are, therefore, more reflective of
the term's broad meaning.

Some of them provide fi-

nancial assistance; some offer counseling and guidance;

some make referrals to still others for more specialized
services.

Indeed, the list of functions could become
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quite long; and some agencies may combine several.
Moreover, the agencies themselves may range in. type

from state and local governmental activities, some
receiving federal financial support, to settlement
houses and churches.

Of these many organizations,

however, only two have major significance to the
present project because of the quantity and quality
of the data which they can offer.

THE PHILADELPHIA COUNTY BOARD OF ASSISTPNCE

Facilities, Jurisdictions and Types of Services

The Philadelphia County Board of Assistance, a
component organization of the Pennsylvania Department
of Public Welfare, administers the various activities
of the State's program of public assistance.

It

serves the population of Philadelphia through eight
district offices in as many geographic sectors of the
city.

As was the case with the public schools, none

of the district offices serves the "North City" exclusively; rather, it is served by five of them which bear
the designations: Center, Girard, Hill, North and Ridge.

7S

Cash payments are made direct3y to recipients un-

der any of five programs whose titles are indicative of
the categories of persons aided: Aid to Families with
Dependent Children, 03d Age Assistance, Aid to Disabled,
Blind Pensions, and General Assistance.

In addition,

there are programs, administered city-wide by one office each, for the issuance of food stamps and for medical assistance in which payments are made only to the
vendors of medical services.

More than 140,000 persons

in Philadelphia are currently pa7tiCipants in these pro.

grams; and of them, approximateJy 60,000 reside in the
"North City" poverty neighborhood.

Records and Types of information

The standard forms used by the Philadelphia County
Board of Assistance in gathering the information necessary for the administration of its programs may here
again be categorized as general and special forms.

On-

ly those with population information of major relevance
to the project at hand are reported upon, the content
of the principal ones among them being illustrated, in
part, in Table III.

It will be observed that data are

collected not only on individual recipients of assistance,

76

TABLE III

ECONOMIC AND SOCIAL CHARACTERISTICS
OP THE POPULATION OF PHILADELPHIA
AS CONTAINED IN THE BASIC FORMS FOR PUBLIC ASSISTANCE
(R
Recipient Data; S - Shelter Group Data;
L.Data on Legally Responsible Relative Outside of Shelter Group;
E = Employable Recipient Data)

Item

Name

ApplicaLegally
tion for
ResponAssistsible
ance
Relatives
(Fig. 18) (Fig. 19)

R4S

L

Address

R

L

Lengtl, of

R

Shelter
Group
Incomes

Employability
Data

(Fig. 20)

(Fig. 21)

Employab l e

Index
Card
(Fig. 22)

S

Residence
Social Security No.

R,S

Birthdate

R, S

Sex

Marital
Status

Handicap
Training
Education

R

R,S

L

E

E

TABLE III

ECONOMIC AND SOCIAL CHARACTERISTICS
OF THE POPULATION OF PHILADELPHIA
AS CONTAINED IN T1113 BASIC FORMS FOR PUBLIC ASSISTANCE
(CONTINUED)

Item

Application for
Assistaiice

Legally
Re: 1)0n-

sible
Relatives

Shelter
Group
Incomes

Work
History
Labor Fordo
Status

Occupation

Monthly
Income

L

Income
Source

Household
Status

R,S

Assistance
Program

R,S

Date of
Entries

S

Employability
Data

Employable
Index
Card

'/8

but also on members of their "shelter groups"--a con-

cept equivalent to the Census's "households."

Infor-

mation is gathered separately on recipients' legally
responsible relatives living apart from the shelter
group, and on those particular recipients who are considered employable.

It seems evident, therefore, that

data arc available from the records for a -.0nsiderably

larger number of persons than the approximately 60,000
actual recipients in the "North City" area

General. Purpose Forms:

The two standard forms which follow provide data
on both the applicants for (or recipients of) public
assistance and the members of their households.

In

addition, these records provide case identification
numbers and spaces for the entry of cross references
to other cases when information on individuals appears
in more than one file.
PA

Application for Assistance (Figure 38).

This form is completed at the time of application for
public assistance.

The data it contains are taken by

a receptionist, checked by an interviewer and subsequently verified in part by a case worker.

The re-

Verse side of the sheet is an affidavit, to be signed
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by the applicant, of the correctness and completeness
of the facts stated in the application.

As long as the

case remains active, the form is maintained by the case
worker to whom the case is assigned, as a part of the
file of additional records which gradually accumulate
on the individual.

These files, referred to as case

folders, are returned to a central location in the district office when cases become inactive; and they are
maintained there for four more years.
PA 21: Face Sheet.

The case worker completes this

form from the data furnished on the basic application,
with the additional information of citizenship of foreign-born persons and the dates and means of the worker's verification of certain of the applicant's statements.

Any changes in status are entered on the Face

Sheet when they have been determined during the course
of periodic reviews of the case--reviews made semiannu-

ally for recipients of Aid to Families with Dependent
Children and annually for others.

Such entries may al-

so occur during the intervals between reviews, since
recipients have a legal obligation to report al] changes
of status as they occur.

The Face Sheet is retained in

the recipient's case folder, along with the basic application.
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Special Purpose Forms:
PA 21-F: Legally Responsible Relatives Not Living
with the Client (Figure 19).

The case worker makes the

entries on this form at the time of initial processing,

upon subsequent reviews of the case, or whenever it is
ascertained that the recipient has relatives with legal
responsibility for his support (e.g., parents of a re-

cipient of Aid to Families with Dependent Children, or
children of a person receiving Old Age Assistance) who
live apart from his shelter group.

The completed form

is added to the individual's case folder.

PA 21-G: Income of Persons in Shelter Group (Figure
20).

This form, also kept in the case folder, is com-

pleted by the case worker whenever persons in the recipient's shelter group receive income from sources other than public assistance.
PA 21-J: Employability Data (Figure 21).

The case

worker is again responsible for the completion of this
form for all recipients who are classified as employable.

The data are obtained partly from the basic application
form, PA 1, and partly by interview.

Changes are enter-

ed when the case is reviewed or when appropriate information is reported by the recipient.

The reverse side

of the form contains spaces for a detailed work history,
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including previous employers' names and addresses and
the recipient's occupation, dates of employment, rea-

sons for leaving employment in each case, and dates of
registration with the State Employment Service.

These

forms are also maintained in the case folders.
PA 28-S: Employable Index Card (Figure 22).

This

card is completed in two copies by the case worker for
employable recipients at the time of their initial applications, again during the reviews of their cases,
and at other times when changes are reported.

One

copy remains in the case folder; the other is filed
at the central administrative office.

Periodic Re)orts:

Each local district provides data as of the last
day of each month, the information being only on the
number of active cases by assistance categories.

City-

wide tabulations are also available on the average number of individuals receiving payments under each assistance category; but none provide the much needed detailed
characteristics of the recipients.

And, although no

totals of any kind on "North City" residents can be
compiled at present from the regularly recurring reports by the Philadelphia County Board of Assistance,
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occasional tabulations arc made for areas as small as
census tracts of the numbers of persons receiving cash
payments under the various programs.

Appraisal of Data

_
i

n the B asic Records

As has been indicated, the public assistance files
offer detailed data on large numbers of individuals,
data whose accuracy is attested by sworn statements and
whose currency is more or less assured by the legal obligation of recipients of assistance to report all
changes in their status and by periodic reviews to ensure that that obligation has been met.

Furthermore,

the information is representative of the very poorest
segment of the Philadelphia community which includes
twenty percent or more of the resident population of
the "North City" neighborhood.

Yet these particularly

valuable data arc practically inaccessible, since, for
the most part, they appear only on the records in the
custody of the individual case workers.
It seems likely that any new procedures which
might be devised to proluce information from the public assistance records for the "North City" or for

other local area populations would require duplication
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and possible redesign of the forms so that copies
could be made available for centralized data processing.

Address coding and other operations equiv-

alent to those used by the public schools' data bank

would, of couse, also be necessary.
The problem of double counting which might be
expected in tabulations or individual data from case
records--a problem arising because shelter group members may receive more than one type of public assist-

ance and thereby appear in the records of more than
one case--may be easily minimized, if not altogether
eliminated, since the record number assigned to each
case is prescribed in the cross-reference entries on
both the Application for Assistance Form and on the
Face Sheet for all persons who may appear in the records of other cases.

In addition, cross-referencing

is required to reveal which current recipients have
received assistance under different case numbers in
the past.

Thus double counting might also be elim-

inated in tabulations of information from active and
inactive records.
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THE PHILADELPHIA ANTI-POVERTY ACTION COMMISSION

Facilities

Jurisdictions and Types of Services

Programs under the jurisdiction of the federal
Office of Economic Opportunity are administered in
each city by its local Community Action Agency.

In

Philadelphia, this is the Philadelphia Anti-Poverty
Action Commission, consisting of thirty-one members,
twelve of whom are the elected area representatives
of the twelve administrative districts in the city,
and the rest of whom represent the city government
and the major community organizations.

The Commis-

sion's services are provided through other agencies
to whose programs it contributes financial support
--such as the Opportunities Industrialization Center
--and also through its own administrative district
offices.

Only one of its districts, Area F, is en-

tirely within the "North City."

Other parts of the

"North (ity" neighborhood lie in Areas C, 0, E and
G which also include areas outside its northern,
eastern and southern boundaries.

The offices' prin-

cipal function is to assist underprivileged persons

with information on available services and tc refer
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them to various agencies that may be able to help.

Such

action is followed by re-interviews to evaluate the responses of individuals and agencieg to such referrals.

Records and Types of Information

002A: Day Sheet.

Of the three principal forms used

in providing the services jast described, this is the
least important, since it cites only the name, address,
date, time and suggested action for the client.

012B: Social Service Referral Record (Figure 23).
The social worker records on this form the personal data
and other necessary information on the client interviewed.

Two copies are made, one for the social worker's

files and one for the Commission's central office.
0121): Social Service Follow-Up Record (Figure 24).

When evaluation is made of the results of a client's referral, this form is also preparcd in duplicate, .the dis-

position of copies being the same as for the 012B.

Appraisal of Data in the Basic Records

Each of the district offices in the "North City"
area deal with approximately 20,000 cases annually --a
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substantial number, even though Many cases probably represent return visits by the same persons.

While the

items of information on each form are relative.ly few,

and while the nature of much of the information is such
as.to preclude standard classifications and tabulations
of the entries; nevertheless, the large number of personal contacts between individuals from the poverty-area
population and members of local office staffs indicates
a possibility for the organization of a statistical system for the Philadelphia Anti-Poverty Action Commission's
activities that could be far more useful than the present
one for the purpose of collecting.significant manpower
data.

The realization of this potential is contingent,

in part, upon whether the local agency would adopt the
procedures currently prescribed by the Office of Economic
Opportunity for its Community Action Agencies' reporting
of management information.

OTUER WELFARE AND SOCIAL SERVICE AGENCIES

None of the other welfare and social service agencies serving the "North City" area has either a suffitiently significant quantity of records or a comprehensive
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enough statistical system to warrant detailed description here.

Some, such as the Areawide Council of the,

Model. Cities program, collect no quantifiable informa-

tion at all on the individuals they serve; others, such
as the several neighborhood settlement houses, appear
to have only fragmentary records on their various activities--a situation entirely to be expected considering
the limitations on their staffs and other resources.

One special purpose agency deserves mention: the
Philadelphia-Camden Social Service Exchange which maintains a central file of basic identifying information
on those individuals who benefit from the health, education and welfare services of its several hundred mem-

be agencies.

These data are considered confidential,

however, and, upon request, are provided only to member organizations in order to facilitate communication
among those that may be providing services of varying
kinds for the same persons or families.

Although

standard forms are used as part of a centralized and
carefully organized information system notable as a
means for inter-agency data sharing, the limited amount
of available data on individuals and their confidential -.

ity render the system hardly a potential source of comprehensive manpower information.

95

Plans are currently developing to establish multipurpose neighborhood service, centers in the poverty

areas, some of which, such as the Hartranft Community
Corporation in the "North City" area, have already begun to function.

By this means it is intended to cen-

tralize the activities of various types Of manpower
and other agencies for small neighborhoods within the
poverty areas.

Such centers may, in time, he'able al-

so to standardize record keeping and other statistical
activities for their component agencies and may thus
possibly become new sources of comprehensive data for
small neighborhood populations.

In this event, they

might so offer an alternative solution to the problem
of assembling small-area manpower information.
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CHAPTER 5

HEALTH SERVICES AND VITAL STATISTICS

As in any large urban area, health services in
the "North City" constitute an extremely complex set
of activities reflecting both the diversity of the
population's many needs and the highly specialized
nature of the health care system that has been developed to meet them.

More than a dozen major facili-

ties, including hospitals and public and private clinics, are located within the "North City" area; and
many more in other parts of the city serve large numbers of its residents.

The area's physicians and

other kinds of private practitioners are numbered in
the hundreds.

And the data-collecting and record-

keeping activities concomitant to the provision of
health services are equally complex and decentralized.
It would appear that only the public agencies--and,
possibly, certain of the private activities which are
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publicly financed--may eventually be potential data
sources; but even theii the information will be limit-

ed to particular segments of the population dith particular types of health problems.

The public agency

with the largest "North City" clientele is the Philadelphia Department of Public Health, which includes

among its responsibilities the administration of the
Philadelphia General Hospital, whose admissions num-

ber above twenty thousand a year, and the Medical
Examiner's Office, which annually investigates several thousand deaths.

Its major programs, however,

are those of the Community Health Services.

THE COMMUNITY HEALTH SERVICES OF THE
PHILADELPHIA DEPARTMENT OF PUBLIC HEALTH

Facilities, Jurisdictions and Types of Services

The Community Health Services' programs are offered through its own clinics, through other organizations and private practitioners with whom it collab-

orates and, in some instance, through visits to individual residences; and they provide medical, dental
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and mental health care, immunizations, nursing and
laboratory services, communicable disease control,

and other specialized types of services to several

hundred thousand members of the city's population
every year.

These, diverse programs are administered through

ten health districts, two of which, Districts S and

6, include the entire "North City" as defined for
the present project.

(District S lies entirely with-

in the "North City;" District 6 includes part of the
"North City" and also five census tracts that lie beyond its eastern boundary.)

Nine of the districts,

including these two, have Health Centers that house
a variety of clinics and other facilities; but the
individual centers do not offer all types of services an6 must, therefore, refer one district's residents to another's facilities for certain services.

For example, the Health Centers of Districts 5 and
6 both include child health, X-ray, prenatal, cytol-

ogy, dental and tuberculosis clinics and clinics for
"Project Human Renewal;" and, in addition, the District S venereal disease clinic and the District 6
parasitosis clinic both serve the entire city.

Hence,

a District Health Center's records will neither per-
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taro exclusively to residents of its particular ju-

risdictional area nor reflect the services rendered
to them by other centers.

.Records and Types of Information

The variety and specialized nature of the scr.vices offered by the Community Health Services are
reflected in the agency's many forms and in the
types of information collected.

No single form is

in general use in all clinics.

Instead, different

forms are prepared for each activity, as, for example, the Tuberculosis Chest Clinic's Report of Patient Services (Figure 25) or the "Project Human
Renewal's" Patient Social History and Evaluation
Record (Figure 26).

Most of these special purpose

forms do contain significant data on the individuals'
personal characteristics (name, address, date of
birth, sex, race, marital or family status, and occupation) along with the detailed information relative to the specific health condition for which they
are being treated.

And all records are maintained

at the District Health Centers, except for those
kept in schools for dental clinic cases.

No tabu-
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lations of the data, however, are currently available
other than totals of cases of various types.

_Appraisal of Data in the Basic Records

Since the forms are completed by clerks or other
agency personnel in the course of interviews with patients, the information contained in them is likely to
be both accurate and complete.

And verifications of

the entries usually made at the time of patients' return visits "tend to ensure the currency of the information.

However, the forms themselves Jo not provide

standardized classifications for such information as
race, family status or occupation.

Even so, the large

numbers of individuals represented make clear that these
forms might constitute a potentially significant source
of population information, if procedures were to be devised to permit the centralization of their data.

VITAL STATISTICS

Vital statistics are data on births and deaths
which are, in Pennsylvania, the responsibility of the
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State's Department of Health.

Certificates of deaths

and of live births occurring in Philadelphia are officially numbered and sealed in the Department's local office of. Vital Statistics; and two additional

copies of each certificate arc prepared.

The origi-

nal certificate is filed by the Department in Harris-

burg; one copy is maintained in the local office in
Philadelphia; and the other copy is transmitted to
the Division of Statistics and Research of the Phil-

adelphia Department of Health, Community Health Services.

This last agency' translates. much of the data

from the certificate into punch card records which,
in turn, provide the basis for the yearly tabulations
of vital statistics which appear in its Philadelphia
Annual Statistical Report.

This document provides

such data as resident live births in 1966 for Health
Districts 5 and 6 of 4,127 and 3,012, respectively;
resident deaths for the same year and districts of
2,256 and 1,881, respectively; and a large variety
of other area statistics, including such unfortunate
indicators as the non-white infant death rates for
both districts of 41.2 deaths per 1,000 live births
--rates more than twice the city's overall white infant mortality rate.
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Both the Certificate of Live Birth (Figure 27)
and the Certificate of Death (Figure 28) contain economic and social information beyond that essential
for the identification of a person born or deceased.
Since most of the data on indiViduals concerned (and
also on mothers, in the case of births) are recorded
on the punch cards already mentioned, along with the
census tract number for residence; tabulations are
therefOre possible for any areas which are aggregations of census tracts.

But

until now, only totals

for the city and the Health Districts are regularly

published; and these are limited to the relatively
few classifications by sex, race and cause or, cate-

gory of deaths appearing in the Philadelphia Annual
Statistical Reports.

It should also be noted that not all of the

births and deaths that occur and are reported in
Philadelphia are those of Philadelphians.

Moreover,

in tabulations of data by residence, allowances must

be made for births to Philadelphian parents and
deaths of Philadelphians that are recorded elsewhere.

Actually, no serious problems arise in this connection, because the forms clearly prOvide for the iden-

tification of an individual's area of residence; and
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the Department of Public Health is able to adjust
its totals to eliminate nonresidents and to allow
for out-of-city births and deaths'.

If tabulations of such data as occupations of

parents or of deceased persons were to be attempted, difficulties would be certain to arise in the
establishment of uniform classifications because
of the limited entries for such information on the.
forms.

Birth certificate data on a child's father

may, indeed, suffer from the further limitation of
uncertainty of his address, since, unlike that of
the mother, it is not separately recorded.

CURRENT POPULATION ESTIMATES

The birth and death data by area of residence
are essential ingredients, along with data from the
school and the decennial censuses, in the preparation of annual estimates of the current population
of the city and of its Health Districts.

These es-

timates, as constructeA by the Division of Statistics and Itesear,:h of the Philadelphia Department of

Public Health, also appear in the Philadelphia
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Annual Statistical Reports by age grow, sex and
race for the city, and by race alone for the Health
Districts; and they are generally regarded as the
.official estimates of the current population of the
city.
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CHAPTER 6

LAW ENFORUMENT AND CORRECTIONA1, SERVICES

The records that are produced by the law enforcement and correctional activities of Philadelphia's police, judicial, probation and prison systems are of
interest to the present research in two major respects:

first, they indicate the effects of crime and other
types of offenses on the economic life of the community,
and especially on the employment or employability of
the persons involved; and second, they provide data on
the individual characteristics of a group most likely
to be missed in the enumerations of population censuses
and sample surveys.

In a city as large as Philadelphia

these records are not insubstantial; more than 100,000
persons are arrested each year, and approximately the
same number appear in the city's courts as litigants
in non-criminal cases.
confidential ones.

Such records arc, of course,

But, given the dr.velopment of
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procedures for safeguarding their confidentiality and for
extracting from them and centralizing those data whose release would be permissible, they would, indeed, constitute
a significant source of population information.

THE PHILADELPHIA POLICE DEPARTMENT

Facilities and Jurisdictions

The seven geographical divisions into which the police activities of Philadelphia are organized are further
subdivided into districts and patrol car sectors.

The

"North City" may therefore be described as containing either all or parts of five police districts or the entire
North Central Division and parts of the East and Central
Divisions.

Once again it is observed that administrative

boundaries arc drawn for functional reasons and not for
reasons of economic neighborhoo1 definition.

Records and Types of Information

The basic forms are the Complaint or Incident Report
(form 7S -48), the Investigation Report (form 75-49) and
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the Arrest Report (form 75-50), of which only the last
(figure 29) contains the detail necessary for the explicit.identification of an individual by place of residence
or by social security number.
. to

It also is the only form

provide such items as employer, occupation, and date

and place of birth.

The form is prepared in four copies.

which are maintained indefinitely in the respective offices of the district in which the arrest was made, the
Police Department's General Services Division and its
Identification Division, and the Philadelphia District
Attorney,

Appraisal of Data in the Basic Records

The number of persons for whom Arrest Reports are
completed and the fact that they are available in no
less than three centralized files warrant the consideration of the form as a major data.source.

Its employer

and occupation information would doubtless raise classification problems; and the dita would generally be subject to the usual caveats concerning erroneous informa-

tion (including fictitious names and addresses in some
cases), obsolescence (there being little, if any, need
for information on changes of status), and double count-
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ing (when different offenses are committed by the same
person).

Nevertheless, arrest data would be a source

of. valid information on many persons who would not be

represented in the files cf any other agencies.

THE PHILADELPHIA COURTS

Facilities, Jurisdictions and Types of Services

Philadelphia's exceedingly complex courts system
currently consists of twenty-eight Magistrate's Courts
for minor offenses, ten Courts of Common Pleas for ma-

jorcivil cases, an Orphans' Court for cases of equity
and estates, Courts of Quarter Sessions and Oyer and
Terminer and General Jail Delivery for major criminal
cases, and the County Court with its several principal
divisions for juveniles, domestic relations, special
types of "misdemeanants," and minor civil and criminal
cases.

Jurisdictions are therefore by classification

Of Case rather than by geographic area--a situation
that does not promise to change with the partial re-

organization of the system as scheduled for January 1,
1969, when the Common Pleas, County and Orphans' Courts
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will merge into a consolidated Common Pleas Court of Philadelphia with fifty-six judges.

This new court will con-

sist of a Trial Division, an Orphans' Court Division and
a Family Court Division, which last will have jurisdiction
over divorce and custody cases and juvenile problems.

While the impact of the recrganization on record keeping
functions is as yet indeterminate, it does not seem likely that it will diminish the quantity or quality of information required.

It has seemed valid, therefore, to

investigate the records of the system as it now stands.

Of the various present courts, the County Court is
of principal interest because of its large volume of
cases and its detailed and standardized records.

Its

Juvenile Division accounts for more than one third of its
total case load and its Domestic Relations Division for
nearly another thirti.

In addition, its single Probation

Department serves all its divisions and ierforms certain
pretrial investigations as well as supervision of those
juveniles or adults who are placed on probation or parole.

RecorykssofInfOrmation
Each of the courts, and each of their various divisions, has its own forms.

As a result, there arc major
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variations in the types of information collected.

Sev-

eral of the forms, such as those of the Juvenile Divi-

sibn (Figure 'A) and of the Domestic Relations Division
(Figure 31) of the County Court, contain name, address,

birth date, birth place, race, sex, marital or family
status, education, occupation, employer, income and
other data on the principal, person or persons iiivolved.

Completion and maintenance of these forms are functions
of clerical personnel assigned to the courts.

In some

instances the data are subject to verification by spe-

cial investigations, as, for example, employment and
income entries for non-support cases.

Each division

of the County Court maintains its own files, although
theie are central indexes, and all new cases are the
subject of inquiries to the Philadelphia-Camden Social
Service Exchange for determination of other agencies'
contacts with the families concerned.

Appraisal of Data in the Basic Records

The principal problem posed by these records is
their lack of standardization.

The Juvenile and Domes-

tic Relations Divisions of the County Court are the
most important potential sources of data; but even
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in these two divisions there is variation from case to
case in the amount el' data collected.

The data gene-r-

ally appear to be kept current during the period of
time during which the case is active, which may last
from a few weeks to more than a year.

There is also

reason to believe that the data are, in general, accurate.

However, even if the limitations on their con-

fidentiality could be overcome, the disparate nature
of the individual records would present substantialthough probably not insurmountable -- problems to any

system for the retrieval and centralization of their
information.

PRISONS AND DETENTION MITERS

Philadelphia's prisons and letention centers are
the responsibility of its Department of Welfare.

They

include Holmesburg Prison for sentenced prisoners, the
Detention Center for both sentenced prisoners and those
awaiting sentencing, the House of Correction for juve-

niles either sentenced or awaiting sentencing, and the
Youth Study Center for special types of juvenile cases.
In each of these agencies, detailed individual records
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of the prisoners and detentioners are maintained on
standardized and well designed forms.

But the rela-

tively small number of persons involvedsome 20,000
annually after the elimination of double counting- -

does not warrant a detailed discussion of these records here.

120

CHAPTER 7

HOUSING SERVICES AND LAND USE PLANNING

Statistics on an area's housing and on the uses
of its land are essential to urban planning and eco-

nomic analysis, for they are indicators of the nature
and quality of the physical environment and of its
status as an economic resource.

But such statistics

are also important as indicators of the residential
location of manpower and of the environmental aspects
of manpower problems.

The "North Ciy," containing Philadelphia's largest concentration of blighted and substandard housing,

was the obvious site of the city's earliest efforts
at urban renewal and the equally obvious choice for
the major efforts of both public and private renewal
planning under the Model Cities program.

More than one

hundred millions of dollars In federal and local renew-*
al funds have already been invested in, or allocated to,
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area projects which inevitably--and necessarilyhave
resulted in the destruction of clock after block of
the area's housing and other structures and the shifting of thousands of families to residences elsewhere.

To'be sure, many of these families have probably remained in or near the "North City;" but, even so, the
extcht of the population shifts and of their impact on
area manpower are probably partly responsible for such
statistics as the 1966 estimate of 100,000 persons residing in eighteen of the principally affected census
tracts whose population was 142,000 in 1960 and 171,000
in 1950.

This decrease in population might have been

greater had not the emphasis in urban renewal during

thelast few years been placed more upon the rehabilitation of existing housing than on new demolitions and
rebuilding.

The principal agencies with responsibilities for
rehabilitation and other urban renewal activities are
the Redevelopment Authority with the necessary power
to condemn and purchase areas selected for renewal and
to sell them to appropriate developers, the Philadel-

phia Housing Authority engaged in building and leasing
public housing and in the rehabilitation and rental of
individual houses, and the Philadelphia Housing Develop-
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ment Corporation whose responsibilities are particular-

ly the restoraJmn of existing houses and their rental
Or sale to low income families.

The focus of the present research on manpower informatiLn precludes any extensive investigation of the
various types of environmental data apart from those
indicative of residence, with the obvious exception of
data on the characteristics of the'residents themselves

which may be acquired by the agencies concerned with
physical environment in the course of performing their
various functions.

THE REDEVELOPMENT AUTHORITY.

The responsibilities of the Redevelopment Authority
cut across all phases of existing urban renewal programs.
But its most important activity for the purposes of the
present research lies in its Centralized Relocation Bureau which offers assistance to any families or businesses displaced by renewal programs in the city.

Dur-

ing 1967, the Bureau dealt with more than 9,000 such
cases.

Its record keeping and data processing are cen-

tralized and fully automated and include files on both
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properties and persons.

Information collected on families

includes residence, names of family members, the age of
each, his date of birth, sex, maiital or family status,

education, occupation, social security number, and amount
and source of income, fu; may be seen from the Preliminary
Data Collection Form (Figure 32) uses' for all cases except

those arising under Title I of the Metropolitan Development Act of 1966 (for whom a similar form is required).
The information on these forms is entered .by case

workers but is not verified; hence, it may be unreliable
in the case of some items, especially income data.

The

forms and other operational records provide the basis for
several regularly recurring reports submitted to the federal Department of Housing and Urban Development and to
other agencies.

The data in the reports, however, are

simply aggregates of the total workload by activity and
case characteristics and are, therefore, of little relevance to the objectives of this project.

THE PHILADELPHIA HOUSING AUTHORITY

This organization currently maintains over 14,000
housing units for rent to low income families in various
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sections of the city.

Of such units, there are approxi-

mvtely 3,500 in the "North City" neighborhood.

Applica-

tions for them are submitted on form PHA-TS, which in
cludes name, family status, sex, date of birth, occupation and social security number for all members of the
family and, for the applicant himself, such additional
information as present address, employment history over
the last twelve months, amounts and. sources of income,

and other data on his health and handicaps when applicable.

Similar data appear on Form PHA-1-1A, Application

for Continued Occupancy.

Hence, reasonably current in-

formation on the occupants of public housing could he
'provided if tabulations of the data on these forms were
to be made.

THE REAL PROPERTY INVENTORY AND LOCATION INDEX

In cooperation with the City Planning Commission
and other agencies, Philadelphia's Department of Finance
administers a continuing detailed inventory of all real
property in the city.

It contains such information as

address, block and census tract codes, tax identification number and assessment, building description, lot
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size, owner's flaw.: and address, and number of occu-

pants for more than half a million parcels of land.
The data are maintained' in the city's Data Bank on

various computer tapes, one of which is the Real
Property Location Index, mentioned earlier in the
discussion of the Public Schools' Data Bank as the
basis for developing an address coding guide.

Oth-

er files include tapes on building.permits,.vacant
houses and lots, delinquent taxes, real estate accounts receivable, 1960 Census data on population
and housing 'characteristics by census tract, and

the Dun and Bradstreet Ares Industrial Data Tape
by firm name.

The Real Property Location Index is also a-

vailable in book form, so that manual coding of
addresses is possible.

In addition, copies of the

computer tapes containing the full collection of
data of the real property inventory may be purchased for the costs of their reproduction.

Cur-

rent plans call for major augmentation of the
city's computer capacity, the use of random access
rather than tape files, "banking" of a much greater variety of data aid develppment of improved systems for keeping the data current.

127

LAND USE RECORDS OF PUBIC UTILITIES

In the process of providing' water, electricity,
gas, telephone and transportation services, the' pub-

lic utilities not only require land use data; they
also generate them.

Certain of the information so

produced can he useful in verifying or supplementing data obtained from tax and other municipal records.

In the instance If the School Board's data

processing operations, the private contractor, 1de

Associates (who was responsible for the block and
tract coding of students' addresses), used the Phil-

adelphia street-ordered telephonedirectory and the
Philadelphia Electric Company's maps containing
house numbers of properties receiving electric ser-

vice in order to augment the information in the
city's Location Index and to adapt it to meet his
particular needs more efficiently.

Indeed, utili-

ties data may at times be more current than those
derived from municipal records and hence offer additional advantages as supplements to the city's
inventory.

However, neither data on land parcels

nor those on subscribers to public utilities are
necessarily descriptive of al" housing units, because
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many buildings, such as apartment houses, are occupied by many families.

Still, such data remain of

interest because, as has been observed, they are
essential to the developii:nt of accurate address
coding guides.
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CHAPTER 8

OTHER SOURCES OF

1il

INFORMATION

The records of rust of the agencies so far dis-

cussed offer large quantities of detailed information,
but only on the relatively small segments of the population to whom the agencies supply their sorvires.
There arc, however, other agencies whose functions are
not conventionally thought of as "services" and which
provide less detailed information on very large num.

bers of people.

To be sure, data from these agencies

can offer little to the description of an area's manpower problems; for they relate only to the most basic characteristics, such as age, sex, race, marital
status, occupation and the like.

Hui the relatively

high order of completeness in their population coverage'suggests the prospect of totals which, if tabulated, might serve as bench marks in statistical
evaluations of representativeness in the data offered
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by the records of service providing agencies.

In-

deed, there is a distinct possibility that some of
the data now to be discusJed might even be superiOr
in quality to census data themselves--if one may

judge from the difficulties in obtaining complete
coverage recently encountered in special censuses
and surveys of the nation's poverty areas.

It

seems quite certain that as much as twenty percent
or more of the "North City's" population in some
age groups was missed by the 1960 census; and there
is no indication at present that the relative num-

ber of individuals uncounted there will be any less
in 1970.

LICHNSES AND REGISTRATIONS

Voter Registrations

As registered for the election of November, 1968,
Philadelphia's voters totaled 1,016,278 -- almost ce

half of the city's currently estimated population.
Registration to vote is accomplished through
the completion of a Voter's Permanent Registration
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Affidavit, a form that includes among its items of
personal information the individual's name, address,
occupation, color, date and place of birth, sex,
length of residence in the state and in the voting

district, and address from which he last registered
and voted.

Of these items, his name, address, oocu-

pation, color and year of birth are recorded on

punch cards, along with informatioA on the ward and
voting division in which he

regAtered.

It is true that the data from voter registration records are variable in their currency.

Regis-

tration need not be renewed if a person keeps the
same residence and votes regularly; and, when a
voter moves to another district, only his reregistration there or his failure to appear at the polls

will guurantae his removal from the rolls of his
former voting district.

Moreover, classification

difficulties might inhibit the prOductionof occupational totals.

But such difficulties could doubt-

less be resolved; and the combination of ward and

voting division information with personal data on
the punch cards would permit important and desirable tabulations by small areas.

Above all, however,

it is the sheer vollAr of the voter registration
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records that makes them a significant data resource:

they represent the closest approximation to a current
census of the city's adult population yet observed.

Motor Veldele Operators' Licenses

Nearly a million Philadelphians are represented
in the files and on the computer tapes of the State's
Bureau of Motor Vehicles.

Although an application for

an operator's license includes only information on the
person's name, address, sex and date of birth, the
need for biennial reapplications and the legal requirement to report changes of address ensure a much greater degree of currency than may be expected in tho records on voter registration.

Yet the data could not be

tabulated for areas such as the "North City" unless

computers were to be used to match addresses with census tract codes.

Marrltge and Other Licenses

Of all the records associated with the issuance of
licenses by the city of Philadelphia, only those related
to marriages appear to have any substantial significance
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as a source of population data.

As submitted to the

Clork of the Orphans' Court, a marriage license application contains the name, residence, occupation,

date and place of birth, race and prior marriage (if
any) of both parties to the marriage and the names,
addresses, occupations and birthplaces of their several parents.

Selective Service Registrations

Data acquired and maintained by the local draft
boards on males between the ages of eighteen and thirty-five might be suspected as a significant source of
information on this segment of the population; but
such is not the case.

A principal difficulty is that

a registrant does not change draft boards when he
changes his place of residence.

Nor would this be

the only problem to be dealt with; th're would also

be problems of completeness and currency of data it
is well known that many registrants fail to comply
with the legal requirement to advise their draft
boards of changes of address and statui.

Finally,

even if the registration data could be secured for
a particular area's residents, the release of such
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information would be barred by the confidentiality restrictions imposed by the Selective Service System.

INCOME AND WAGE TAX DATA

Federal income tax returns and other related rec-

ords obviously offer yet another major potential source
of information on an 81CRIS residenls.

An individual

income tax return need hardly be described; it contains
significant information on individuals' names and ad-

dresses, the names and addresses of their emplwers,
their marital status, their dependents, their social

security numbers, and the amounts, categories and sources
of their taxable incomes.

Some of these data arc also

to be found on the W-2 forms furnished by employers at
the end of each year.

Hut any realization of the data

potential inherent in these records does not eppear likely in the immediate future because of the many problcns
which 1n 4st first be resolved in the determination of a

federal policy on the release of such information to
local data banks--or even to national ones.
Philadelphia's City Wage Tax, however, offers a
strictly local source of incorie data in the form of the
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records completed by employers on tax withholdings from
their employees' wages or salaries.

The tax itself is

applicable to all residents of thc city wherever their
place of work and to non-residents if they are employed
within the city; but tax withholding is a requirement
only for local employers who withhold taxes from their
employees' gross wages at the time of payment and remit
them monthly (or quarterly if total payroll deductions
do not exceed fifty dollars) along with forms indicating total employment and compensation p id.

Only at

the year's end, of course, are individual employment
and tax records prepared.

The individual record sub-

mitted by the employer is the form W-1-S which is essentially the* same in format as the federal W-2 and

contains the employer's name and address and the employee's name, address, social security number, marital
status, total wages received during the year, federal
and city tax withheld and the first or final date of
employment that has not extended through the entire
year.

These forms are filed alphabetically by employer,

retained for one year for reference purposes, and then
destroyed.

Approximately 1,100,000 W-1-S forms are filed annually under more than 43,000 employer accounts.

Any
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tabulation of their data for "North Cit," residents

would, of course, require coding of employees' addresses as well as card punching of the information
recorded on the forms.

Record matching by social

seeur:ty number would also be necessary in cases of
employment of an individual by more than one employer during the year.

Such data processing is en-

tirely feasible technologicHly; but the expeh:e
of it, as compared with the potential usefulness
of the information that: would be acquired, would

make the Philadelphia City Wage Tax records an unlikely source of area income data at the present
.time.

OTHER FEDERAL AGENCIES

As has been noticed in the instances of Selective
Service and income tax records, the availability of
data from federal agencies is dependent on the resolution of problems of confidentiality restrictions and
of national statistical policy with respect to datasharing arrangenents and the creation of data banks.
Current Congressional opposition to any proposals for
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the assembly of such data makes it unlikely that they
can be provided for small areas from federal records
in the near future.

Even so, it should be observed

that the records of the Social Security Administration
on the individuals receiving retirement benefits and
Medicare coverage constitute so nearly a census of the
nation's aged population as to have recently caused
upward revisions of estimates of the total number of
persons now in this group.

And data from the Veterans

Administration, with its millions of insurance policy
holders and recipients of medical and pension benefits,

must also be kept in mind as a possible resource of
major significance.

PUSINESS FIRMS AND OTHER PRIVATE AGENCIES

Perhaps the nearest approximation to data banks
of individual and family information in the Philadel-

phia area is to be found in the records of the major
credit rating and reporting agencies.

While the exist-

ence of the records and the efficiency of the systems
with which to retrieve information from them are kntwn,
it is impossible at present to consider them as a
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statistical resource.' The confidentiality of the
agencies' information and the agencies' desire to
avoid government regulation of their activities has
made the credit rating firms increasingly secretive
About their operations; and the project's attempts
to investigate their procedures and the types of
data they collect have met a complete, if not un.friendly, rebuff.

The employee personnel records maintained by
individual business firms and most other employers
contain substantial amounts of data on the members
of an area's work force.

But the only information

available from those records is that which appears
in the Many reports required of employers by governmen. agencies, such as the regularly recurring

reports of tax wahholdings already mentioned, with
their totals of employment, wages and other data.

Such totals reflect employment only by location of
place of work (sometimes merely by location of company headquarters, when a firm's activities are
scattered) and not by residence.

Thus, any compila-

tion of information on the eivloyed members of the
"North City" population 'could require their separate

identification in the reports of employers throughout
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the area in which commuting to work is possible.

It

seems almost unnecessary to point out that the clerical burdens entailed in such identifications of resi-

dence would be intolerable when compounded with the
statistical efforts already required of, employers.

It is highly probable, therefore, that if indus-

trial and occupational totals of "North City" employment are to be provided by any means other than special surveys, they must be derived from the information contained in the many records already present
in the files of the manpower service agencies discussed earlier in this inventory.
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CHAPTER 9

POSTSCRIPT

Three major findings emerge from the present inventory of manpower da...a resources in Philadelphia.

One is the obvious fact that truly massive amounts of
information on manpower in the "North City" poverty
area are present in the files of the local agencies.

All but the most recent arrivals in the neighborhood
must surely be represented in the files of one agency or another.

The second finding is the equally

obvious and highly unfortunate fact that almost none
of these voluminous data are currently tabulated.
The limited resources of the present research
have made it necessary to concentrate upon agencies

with well standardized procedures for the collection
and maintenance of information and upon records that
contain large quantities of data.

It is entirely pos-

sible that these data may still be insufficient fully

to indicate and clarify the critical problems of em-

ployment and employability that are faced by the residents of poverty neighborhoods.

Despite the quantity

of the records already observed by this project, there
are doubtless many other types of significant data
hidden in the files of the agencies here discussed and
of others as well.

Counseling records, in particular.

in the schools and in employment and welfare agencies,
are among the resources inadequately considered here:

their relatively small amounts of information might
provide major insights into manpower problems and the
liwitations of current manpower programs.

The absence of summary measures of the information contained in the files of the agencies dealt
with in this study--that is, the totals, averages
and other ratios which would constitute numerical
descriptions of specific manpower characteristics
and problems--and the lack of corresponding information independently derived for use in determinations of the accuracy and representativeness of
such summary measures prevent more than a cursory
appraisal of the adequacy of the data described.

Those evaluations that have'been possible, however, show many similarities among agencies in both
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the types of information collected and in the problems to be encountered in attempts to translate them
into usable form.

These similarities imply common requirements
for manpower information, common problems to be resolved in obtaining it,' and common needs for inter-

agency sharing of resources in the development of
jointly administered data systems.

That such sys-

tems can be developed has been shown by the one

instance of detailed poverty-area tabulations provided by the public schools' data bank.

The obvi-

ously necessary next steps are the modification
and improvement of such operations on a multiple
agency basis--and the demonstrated feasibility of
taking these steps in the near future is, indeed,
the third and happiest major finding of this research.
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