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FOREWORD

This report summarizes the findings of a research

project which has explored the informational needs of,

~
;«"‘(
o = ’

and potential data sources for, manpower development o
and service programs 1in urban poverty aréas.l The pra;f;
ject, conducted under the terms of a rescarch cont;a&z
between the Pennsylvania Bureau of Employment %eéafity
and the Institute for Research on Human Re%pﬁgées of

The Pennsylvania State University, has‘haé‘as its pri-
mary objective an inveétigatian of préspects for the
provision of the data needed and not currently avail-

able for planning, conducting and evaluating programs

1 A supplementary report containing additional detail
on the nature and limitations of specific local data
resources has also been jssued. See: Louis Levine,
John H. Norton and Carol Popet, Manpawe:,Ian;matign
for Urhan Poverty Areas, Vol. II, An Inventory and

Data Resources in Phniladelphia,

Appraisal of Local Data . burces in Phi € 7
University Park: The Pennsylvania State University,
Institute for Research on Human Resources, 1969.
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of community manpower services and manpowcr-related
sctivities. In particular, it has been concerned
with the nature and potential availability of such
population and manpower data as are gencrated as by-
products of the day-to-day operations of governmen-
tal and private agencies serving the residents of
povefty arcas. Also of importance has been the
question of whether such informaticn, coupled with
data from more standard statistical sources (i.e.,
censuses and sémple surveys), might possibly scrve
as the basis for a system of current estimates of
the economic and demographic characteristics of ur-
ban poverty neighborhoods.

The geographic focus of the research has been
the major inner-city povérty area of néfth=central
Philadelphia, a community of ﬁcre than three hun-
dred thousand persons, relztively homogeneous with
respect to its population characteristics and eco-
nomic problems yet large and diverse enough in its
needs for manpower services to present the likeli-
hood that the research findings may have relevéﬂce
té all urban poverty aréas.

It should be emphasized that the Tesearcﬁ has

been-purely methodological in nature and principally
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concerned with those types of data that assist in the
idon ification 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 per-
sons from various universities and with various spe-
cializations in economics, education, social work, ur-
ban sociology and statistical theory and mcthods. It
has included Dr. Louis Levine of The Pennsylvania State
University, Project Director; Dr. John H. Norton from
The George Washington University, Assistant Director
and Statistician; Mr. Dennis Clark of Temple Univer-
sity's Center for Community Studies; Mr. James B.
MacRae and Mr. Samuel Sylvester of Lincoln University;
and Mr. Ernest Betcke, Mr. Samuel DiRoberto and Miss
Carol Popet from The Pennsylvania State University.
A1l of these have been actively engaged in research at
the agency level. In addition, a number ef students
have served as research assistants, the principal
among them being Miss Rona Zucker of The Pennsylvania
State University and Mr. carl Fink and Mr. Charles
Oewel of the University of Pennsylvania}

Especially in its planning stages, the_researéh

has profited greatly from consultations between the

6



staff and many individuals at all lcvels ol federal,
state and local government, in private agencies serv-
ing the geographic arcea studied, and in the local uni-
versitices. Mr. Vladimir D. Chavrid 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 Sccurity have been particu-
larly helpful. Much useful advice and relevant factual
jinformation has also becn obtained from many others in
the Bu.eau of Labor Statistics, thc Bureau of the Cen-
sus and the various federal agencies with responsibil-
jties for urban programs. The debt is even greater at
the local level, for it is obvious--most especially so
in the data inventorf stage--that no research project
such as this one could have been completed witheut the
active cooperation and assistance of the maﬁy persons,
ranging in rank from heads of agencies and directors

Qf research to interviewers, counselors and statistical
clerks, who have given generously of their time and
haye provided access to their files. Mr. Daniel Fas-
cione, for eﬁample? Director of Administrative 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

Y
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system. With the assistance of his staff, hc arranged
the necessary visits to schools and intervicws with
principals, statistical personncl and others involved
with the several data-generating activities of the pub-
1ic school opevations. Similar acknowledgment should
bc paid to Mr. lenry lHaschke of the District Office of
the State Imployment Service, Mr. Benjamin Rosenberg

of the Pennsylvania Department of Public Welfare, Dr.
F. Herbert Colwell of the Philadclphia Department of
public Health, Captain James Herrcn of the Philadelphia
Police Department, Mr. Bertram Todd of the Philadelphia
Department Qf Finance, and their many counterparts in
the scores of other agencies visited.

The list of names of persons who were intcrﬁiewed
or who otherwise assisted in the efforts of Tesaarcﬁ is
far too long to permit individual Citations here; they
wquld number several hundred. But their help has been
deeply appreciated. And the willing cooperation re-
ceived from so many has been, in ijtself, a significant
indication of the major concern which exists for the
serious inadequacies of currently available urban man-
power data. |

Responsibility for any deficiencies ofzﬁhe présent

repért-must, of course, lie with the members of the
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project's stalf. For then the research has been a rarc
and fascinating opportunity to study at first hand--and
at the level of minute detail that constitutes statis-
tical measurcment--the complexitic. of modern urban

problems and the programs that seek their solution.
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CHAPTER 1

MANPOWER INFORMATION AND URBAN PROBLEMS

The experience of recent government programs for
the alleviation of urban poverty has amply cgnfifmed
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 ghd living stand-
ards by such expedients as the creatioﬁ of new jobs
and the training of persons to fill them, there is no
truly conclusive evidence that poverty-area caﬁdit;ons
havé materially improved. Indeed, some statistical
measures of poverty, such as numbers on welfave rglls,
indicéte an increase rather than a reductieﬁ of the
serious problems of the urban slums whose disrupting
jnfluences on the economic 1life of the major cities of
the United States serve to amplify the already urgent

demands for greater effectiveness in campaigns against



poverty. Most typecs of antipoverty prograams, therefore,
seem likely to be continued at great and enlarging costs,
even though it becomes increasingly evident that there 1is
no immediate way in which to demonstrate adequately theilr
effectiveness or lack of it. Are the programs having the
results they were designed to produce? Do the results
justify the costs? Which of the alternative--or competl-
itive--programs are best suited to accomplish a particu-
jar aim? Have program resources been properly allocated
~among areas and popnlation groups? Such questiohs are
more and more often raised; and the lack of adequate an-
swers constitutes one of the least recognized, most im-
portant 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 manpower programs for poverty areas are
clear and simple: more and better jobs for a growing and
inadequately utilized work force, and greater 6ppaftuni=
ties for the acquisition of the skills and other requi-
sites to fill such jobs. Yet the progress toward thése

goals has proved difficult, frustrating and often unsatis-



factory. Traditional government policies of economic
stimulation of the dema.d for 1abor have had little or
no impact on the residents of the urban slums, at least
if the all too infrequent surveys of employment experi-
ence in poverty ayeas cdn be believed. Such surveys
continue to show intolerably high rates of unemployment
and non-participation in the labor force, while substan-
tial numbers of jobs remain unfilled. The evidence in-
dicates malfunctioning--iu poverty areas at any rate--
of what has been thought to be a reiatively automatilc
economic system that matches jobs with a labor supply
competent to £ill them.

Recent legislation has recognized this failure; and
yadical 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 neighbor-
hoods 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

17



in assisting an individual to rcach cmployable status
ranges from training in skills and work habits through
help with immediate health or financial problems. Not
the lcast of the complications to be encountered in pro-
viding manpowver services thus broadly defined are those
of thaining cooperation between the variety of special-
ized manpower, welfare, health and social service agen-
cies, all of whom might have an essential contribution
to make in finding employment for a single individual,
It is the unconventional nature of such programs
and services and the lack of precedent for them that
complicate the problem of providing the information

suitable for their proper planning, adequate administra-

tion and significant evaluatlon, Data on the needs of

the potential clientele, on their personal, economic
and social characteristics, and even on their geograph-
ic location are almost entirely lacking. The only regu-
lar and comprehensive measurements of population and
labor force characteristics for poverty-area residents
are those of the decennial censuses, data which have
been 1a£gely-obsolete for operational purposes by the
time of their publication. The program planner -or ad-
minist~ator has been forced, in the main, to werk with

little or no information other than that provided by his

138



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, al-
though greater detail and curre Yy would be desirable.
The censuses do not enquire sufficiently into the var-
ious impediments to individual employment; and they
cannot, therefore, provide statistical bases for such
fundamental acts asithe determination of the particu-
lar needs for manpower services in various population

groups and in different geographic areas or of priori-

‘ties in the allocation of services among those groups

and areas.l Nor have means been found to make 1t eco-
nomically practical to provide current census OT other
household survey data at intervals frequent enough to

permit the adaptation of programs to changing conditions

=t

Without doubt, sample surveys, such as those that were
conducted by the U. S. Department of Labor in ten ur-
ban 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 indi-
viduals in-the many small areas for which manpower
programs must be formulated. Moreover, the variation
of service needs among population groups and geograph-
ic areas makes estimates for the nation's overall ur-
ban poverty-area population of little usefulness in
planning individual area programs.

13
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in the areas which they serve. While any demand for
greater currency of census data may scen naively ide-
alistic, nevertheless it has become more and more evi-
dent that the annual provision of current population
characteristics should be the minimal requirement if
programs are to be directed toward existing and emerg-
iﬁg problem situations rather éhan toward those of

the past.

If information on the population is of critical
importance in the effort fc improve the employability
of the present and potential labor supply of the pov-
erty areas, data are no less significant which reveal

the demand for labor as evidenced by mea-ures of cur-

rent employment opportunities and projections of
trends for the future; andAinférmation on specific
services rendered and on their affectiveness is an
equally obvious prerequisite for efficient administra-
tion of poverty programs and for realistic evaluations
of their achievements.

It is éleér that the success of the battle against
poverty demands, in ﬁart, the expansion of the existing
urban manpower data Systém. In addition, the system
mest be made flexible enough to facilitate coordination

and collaboration between the many agencies whose ser-

20



vices and activities are relevant to the ultimate solu-
tions of poverty-area problems. Not only must provisicn
be made for the daté requirements of local organizations
with direct opcrational responsibilities in the areas
they serve, but also for additional specialized needs

of state and federal agencies--of which many of the
local organizations are components--in theilr planning,

budgeting and other managerial activities.

SOURCES AND SYSTEMS OF URBAN MANPOWER DATA

It has been observed that, with the exception of
such occasional sample surveys as those conducted by
the United States bepartmént of Labor in ten urban areas
in November, 1966, only the decennial censuses of ﬁcpu*
lation 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 sufvéf and cen-
sus data are.unugable for the purpose. With their abil-
ity to provide reliable information on entire popula-
tions, surveys and censuses can and must continue to’

pléy a critical role in any information system devised

21
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to meet the rcquirements of poverty-area programs. low-
ever, because of the costliness and, thercfore, the infre-
aquency of their provision, the data that they produce can
make little more than a slight contribution to program
evaluation. Even if data as detailed as those projected
for the 1970 Census were available today, the information
would still be insufficient (because of the limited num-
ber of questions that can be asked on the Census forms)
on the specific needs of the poverty-arca population and
on the extent to which existing programs have met ﬁhem-
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 populatién data has long been
known to lie within the very activities that provide man-
power services; for every ind.vidual 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 may often contain more
detail in questions on manpower characteristics than ap-
pears in conventional population surveys. The data so
acquired serve the working needs of the agencies; and,

when statistical resources occassionally permit, they are

e



tabulated as indicators of the characteristics of that pavr-
ticular scgment of the population that receives the agen-
cies' services. Yet these important records remain noth-
ing more than strictly operational (:1(3-t:1,1nu;:111:s,3 eventually
retired from the agencies' active files. Their potential
usefulness in supplying the critical nced for general popu-
lation information goecs 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 in-
herent 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 mcans to open the way to the consid-
eration and use of operationally derived data for program

management and gengral statistical purposes.

THE 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

ERIC 23
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of the rescarch whosce findings are reported here. 1t was
clear that first-hand inspection of existing information
systems was essential if the limitations of available data
and thc prospeccts for improving them were to be discovered.
To this end it was necessary to sclect a geographic focus,
a community which would be representative of most major
urban poverty areas and whose population and service pro-
grams would be diverse ecnough to ensure a full spectrum of
data potentials and difficulties to be met.

Such an area is the north-central section of Philadel-
phia, Pennsylvania, a pove}ty neighborhood with a popula-

t

W
[

tion of more than 300,000 persons which is, as far a
is known, relatively homwgeneous 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 onc counts all the agen-
cies, from the giant public school system to the neighbor-
hood welfare and social services, who contribute to the
education, training, counseling and job placement of the

% citizens. The "North City" pcﬁerty neighborhood of Phila-

delphia was theiwcfore chosen for study;l and all of its

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.

3
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manpower activitics were recognized as potential producers,
as well as consumers, of the much sought aflter data.

The immediacy of the data neceds and consideration of
the costs of the research and of the time 1imits placed
upon it dictated a pragmatic approach to meeting the gcals
of the project. It seemed appropriate to begin by making
as exhaustive an inventory and appraisal as possible of
"North City" data currently or potentiallv 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 reveal 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 Ee conducted among the
agencics 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
poeints 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 agencics, but also with other government
personnel, community leaders and university resecarchers
familiar with the area %angawar 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 infea-
sible to consider in detail such data on general aTrea
economic conditions for the "North City'" as, zor example,
types and levels of business and industrial activity, al-
though they are, indeed, relevant 10 manpower planning.
Rather, it was dcemed 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 ﬁost CTiticaily wanted: statistics
on the poverty-area population and labor force, such as
numbers of residents of particular areas by age, SeXx,
race or minority group, income, education and the many
other categories relevant to determinations of employéﬁ
bility or employment status.

Early in the ccurse of the subsequent investigation
of local agency data, it became evident that the scorés
of small agencies serving the 'North City" area had nei-

ther the volume of activities nor the quality Qf detailed

;
:
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information nccecssary to be regacded as having any imme-
diate potential as statistical sources. lience, attention
was Tocused upon the data systems of the large public agen-
cies whose quantities of statistical information and stand-
ardized 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 1ts component parts;
and thus was eliminated the possibility of using existing
tabulations from the chosen agencies' recurring adminis-
trative 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-seekinyg ac-
tivities to the agencies' jurisdictional boundaries or
even to those of the "North City." Indeed, some agency
cervices are offered to residents of any arza at all,
without restrictions. It immediately became clear that
research would have to be conceﬁtrateé upon primary rec-
ords and upon the preblems of aggregating the informa-
tion from such records into totals for the poverty neigh-
borhood on the basis of individually listed addresses of

residence.
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At this strge of the research it was narticularly
disappointing to find that, while relevant manpower data
arc abundant in agency records, almost none are currently
tabulated. The absence of tabulations for the povertly
arca 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 comprchensive in-
formation system through the construction of estimates of
particular population characteristics. Even more naive
had been the hope to test such estimates against infor-
mation from alternative sources as a check on their
adequacy. It was, of course, discovered that there was
10 relevant information from alternative sources.

Nevertheless, as will be seen fyom 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 s@lutions 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 translation into usable
estimates, although no simple process, appearsrtg be
the only economically pfacticable means to supply the

information so critically needed for poverty-area programs.
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CHAPTER 2

DEFINING POVERTY ARBAS:

ALTI NATIVE CONCLPTS AND THEIR LIMITATIONS

Few are the people who cannot describe with ease
and accuracy the slum or the ghetto, as the urban pov-
erty area has been named. It is a sort of city within
a city; and in the nation's major centers it becomes
Iincreasingly 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 eaucaticnal attainment and a high incidence
of health and social prebiems.

In Philadelphié, as in most cities of comparable
5ize,-thére is more than one such area. To the jnorth
of the city's doWntown.buSiness district, somewhat

separated from it by a narrow band of ccmmercial,
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industrial and park areas, and extending from the Delaware

to the Schuylkill Rivers, there 1ics a slum area which con-

tains perhaps twenty percent of the city's population and
which is in reality a collecction of communitics 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 Schuyl-
kill River, there is a second largely non-white area with
somewhat less than half the population of the first; and
adjoi