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Abstract

Boston's public housing program is plagued with problems,
both social and physical, some of which are common to hou-
sing authorities throughout the country, and some of which
are unique to Boston. The Boston Housing Authority has been
under attack from civil rights groups for racial discrimina-
tion, and from other liberal groups for its out-moded policies
and philosophies. The members of the 5-man Authority have
been criticized as unqualified, politically-motivated, and
lacking in understanding of the special needs of the problem
families who are increasingly the inhabitants of public housing.
In spite of a waiting list of 4,500 families, no new family
public housing has been built in Boston in 13 years. Although
several new programs -- leased housing, turnkey, rehabilita-
tion, rent supplement -- have been tried, none is operating
with maximum effectiveness. Increasing vandalism, crime, dis-
repair, and tenant complaints about indifferent managers,
indolent maintenance men, and unreasonable tenant regulations,
all attest to a need for re-evaluation of the program.

This thesis is, in essence, a case study of the Boston Housing
Authority. It examines the organizational structure, the poli-
cies, and the operations of the BHA, and describes the people
who run it: the Board, the Administrator, the department heads,
the project managers, the staff. It analyzes present BRA pro-
grams, and assesses their effectiveness in the face of today's
needs. It identifies those inadequacies which are the result
of internal BHA management and structure, and those which are
the result of state and federal legislation over which the BHA
has little direct control. It attempts to evaluate the extent
to which political patronage and nepotism -- in selection of
tenants, in hiring of employees, in appointment of Authority
members -- affect the program and its operation.

In the concluding sections, recommendations are made for changes
that seem indicated: Those which could be made within and by
the BHA itself, those which could be made only by the Mayor of
Boston, and those which would require legislative action at
both state and federal levels. In brief, the thesis asks,
"What is wrong with Boston's public housing program?" and
suggests what could be done to improve it if the citizens of
Boston want a more vigorous and viable program.

Thesis Supervisor: Bernard J. Frieden,
Associate Professor of City & Regional
Planning, M.I.T.
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INTRODUCTION

The public housing program in the United States is

going through a period of painful re-appraisal, with a

growing awareness that a changing world is changing its

traditional role. The middle-class families in temporary

financial straits, which the program originally housed in

Depression days, are being replaced in rapidly increasing

numbers by a different kind of tenant -- the "permanent

poor" --a population largely made up of the aged, welfare

recipients, broken families with many children, and minority

races. These are, by and large, a troubled and often trouble-

some group, for whom many traditional public housing policies

may be both inappropriate and inadequate. Reports from many

parts of the country indicate that tenant and public dissat-

isfaction with public housing is increasing, as are both

physical and social problems -- vandalism, crime, unrest --

within housing projects themselves. Major criticisms are

almost too familiar to need recounting: the institutional

appearance of most projects; their physical and psychological

isolation; the social stigma attached to living in public

housing; the often heavy-handed and unreasonable regulations

imposed by management.

Boston's public housing program reflects many of the

problems reported from other cities. The Boston Housing

Authority has been charged with maintaining a pattern of

racial segregation in its projects, and with unfair and

discriminatory practices in the selection of tenants.



Tenants themselves complain of indifferent and insensitive

management; managers complain of vandalism, unsupervised

children, and the increasing numbers of "problem families".

Many of the projects are in disrepair and in need of major

rehabilitation.

Regardless of these criticisms, the waiting list at

the BHA continues to grow -- in April 1967 it was estimated

at 4,500 families. With an annual turnover averaging only

about 1,850 apartments out of the city's total of nearly

15,000 public housing units, many of these families will

wait years before they are placed. Despite the need which

this waiting list demonstrates so vividly, no new family

public housing has been built in Boston in the past 13 years.

It is significant that Columbia Point, the grim fortress-like

project that typifies public housing to many Bostonians, was

the last to be built. Housing for the elderly, which is more

acceptable in the community and therefore politically "plus",

has fared a little better -- some 700 units have been built

since 1962, and another 1500 are being planned.

What are the reasons for a lagging, problem-ridden

public housing program in Boston? Is the public housing

program itself outmoded in terms of meeting today's needs,

or is it the administration and operation of that program

that needs up-dating? Has the city reached the saturation

point in public housing, as some critics state? If so, how

are the thousands of families on the BHA waiting list, and

other uncounted thousands now living in the City's slums,
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going to be decently housed at rents they can afford-? What

of the families who are being displaced by Boston's urban

renewal and highway programs at the rate of an estimated

1000 per year?

In an effort to reach towards answers to these very

basic questions, this report has taken the Boston Housing

Authority as a case study. Its structure, its policies, and

its operations are analyzed in the following pages, in hopes

of identifying the obstacles that stand in the way of a more

viable and progressive public housing program. An attempt

will be made to differentiate between problems which result

from internal operations within the BHA itself from those

which have their origins in State and Federal housing law and

administrative procedures and philosophies. The local public

and political climate will also be assessed to determine the

extent of its effect on the program.

Some of the areas that will be investigated, and some of

the questions that will be raised, include the following:

The Structure of the BHA

Is the present structure, headed by a 5-man appointed

Authority and a paid professional administrator, the most

efficient'organizational set-up? What effect does the local

political patronage system have on the calibre and function

of Authority members, and on hiring practices generally?

What is the'effect of the state tenure system on general

quality of personnel and general level of performance? To

what extent are attitudes of Authority members reflected in



attitudes of employees at various levels of responsibility?

Could one or more of the present functions of the BHA (plan-

ning, construction, ownership, management) be more effectively

and economically performed by some other private or public

body? How?

Policies and Operations of the BHA

Do actual procedures now in use actually conform to

announced BHA policies? Which policies do tenants find most

difficult to accept,? Which ones do housing managers find

most difficult to enforce? Does tenant selection now follow

an objective and equitable procedure? What effect have

recently announced policies of racial integration had within

the projects? What is the quality of the project managers?

What efforts are being made to improve tenant/management

relations? What is the place of social services in present

management? What is the quality of project maintenance?

Local Public and Political "Climate"

To what extent are the BHA and its staff accountable

to the Mayor, and how much of its program and operation

are dictated by him? How large a part does political

influence play in the selection of tenants and in the hiring

of staff? What is the attitude of the Mayor towards an

expanded public housing program? On what basis does he make

appointments to the 5-man Authority? How can the general

public in Boston be stimulated to participate more actively

in efforts to achieve a good low-income housing program for

Boston? How can the City's suburbs be drawn into the program?



State and Federal Policies

Should present policies be modified to take account of

the changing needs and role of public housing? In what way?

Are present administrative and operational procedures hamp-

ering the present program? What legislative changes should

be made to increase the effectiveness of the housing program?

Methodology Used in This Report

In the course of attempting to find answers to some of

the above questions, numerous interviews were held with

members of the BHA administrative staff, including the Admin-

istrator and several department heads; regular meetings of

the Authority board were attended. An extensive questionnaire

was prepared for the project managers (see Appendix A), and

replies were obtained through extensive interviews with each

of the thirteen managers employed by the BHA. Tenants were

also interviewed, both individually and in group sessions.

In addition, many other people interested in public housing

were interviewed: staff members of the Boston Redevelopment

Authority, representatives of Fair Housing, Inc., The American

Friends Service Committee, the NAACP, the League of Women

Voters, the Mass. Committee on Discrimination in Housing, the

National Association of Social Workers, and meetings of those

groups were attended. Meetings were also held with the Advi-

sory Committee to the BHA both at BHA offices and elsewhere;

all available reports and documents of the BHA were reviewed.

Reports on public housing programs in other cities have been

studied; information furnished by the National Association of



Housing and Redevelopment Officials has been helpful; and

classic analyses of the U. S. public. housing program by such

professionals as Robert M. Fisher and Catherine Bauer Wurster

have provided historical perspective.

Recommendations

The final section of this report contains recommendations

for changes -- structural, administrative, legislative -- at

various levels: within the BHA itself, within the political

and public community, and at both State and Federal levels.

The basic question that has guided the course of this study

has been: "In what ways, and for what reasons, does Boston's

public housing program fall short of being a vigorous, viable

program, geared to meeting the physical and social needs of

its low-income population?" The recommendations that conclude

this report summarize certain changes in philosophy and oper-

ation that seem indicated if such a socially responsible

program is wanted by the City of Boston, and is to be achieved.

Recent innovations in federal housing legislation demon-

strate that, at least at top levels, housing officials recog-

nize the need for change, and are liberalizing federal programs

to allow more flexibility and innovation. Boston needs to get

in step.
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TODAY'S ACUTE HOUSING NEEDS

Every week, an average of 72 low income families and

individuals file new applications with the Boston Housing

Authority; the current active waiting list stands at an

estimated 4,500 families. The BHA recently estimated that

if a freeze were placed on applications today, and turnover

followed its present rate of about 1,850 apartments each

year, the last of the present applicants for one-bedroom

units would not be,accommodated for sixteen years, and

those wanting five bedrooms would not all be housed for ten

years. It would take from one to three years to place fam-

ilies requiring intermediate-sized apartments.i

There are many thousands of other families who are

eligible for public housing, on the basis of income, who

are either not applying, or have moved out of public housing.

According to the 1960 Census, approximately 26,000 families

in Boston had annual incomes of less than $3,000; 18,000 had

less than $2,000. A recent survey in the South End-Roxbury-

North Dorchester areas reported median family income of

$4,224, as compared to a national figure of $6,300.

Applying the generally accepted rule that a family should

pay a maximum of 20% of its income for rent, a family with

The Leasing Program: a statement submitted to the Boston
City Council by the BHA on Feb. 17, 1966.

"Sub-Employment in the Slums of Boston", Survey by U. S.
Dept. of Labor, February 1967.



an income of $4,200 should pay no more than $71; with an

income of $3,000, no more than $50; with a $2,000 income,

a maximum of $33. The virtual impossibility of finding any

housing at these rentals -- let alone standard, decent

housing -- is known all too well to anyone who has tried to

find it. Tenements in advanced disrepair rent for $80 to

$100 and more. Rentals of so-called "moderate-income housing",

built on low-interest government loans under the 221(d)(3)

programs, start today at :'85 for a one-bedroom apartment in

Boston and rise to $125 for a five-bedroom apartment. (To

support such rents, and keeping within the 20%-of-income

formula, a family of two would need an annual income of $5,100

for a one-bedroom apartment; and a family requiring five bed-

rooms would need an income of $7,500.) Even public housing,

with minimum rents set in Boston at $45, is still out of

reach of the very lowest income group. Those who are receiv-

ing welfare assistance can manage, but it is generally recog-

nized that a high percentage of those qualifying for public

assistance are not getting it. (In New York, it was recently

estimated that fully 50% of eligible families are not receiv-

ing welfare.)

There is a critical shortage of low-rent housing in standard

condition in Boston. In 1960, the U. S. Census reported that

some 55,000 housing units in Boston, or one in five of the

City's housing stock, were either dilapidated or deterior-

ating, or lacked essential plumbing. Regardless of their

inadequacies, however, these units offered shelter to many



of the City's poor. It is estimated that since 1960, about

13,000 dwelling units have been demolished -- 6,345 by urban

renewal projects, and the rest by highway construction, private

construction, or by natural decay and abandonment -- and that

an average of 1,000 more will be demolished each year between

now and 1970.,-L By the very nature of urban renewal, it can

be assumed that the majority of these units were dilapidated,

and were inhabited by families of low income. During the

same period, an estimated 10,000 new dwelling units have been

built in Boston, but the majority of these are in the middle

and upper rental ranges.2/ It seems reasonable to deduce

from the above that the total supply of low-income housing

in Boston has decreased since 1960, although there are those

who reason that since the population of Boston has also

decreased during those years, more housing stock of all

kinds is available for those who have remained. What the true

housing picture is in Boston, and the range of rentals pre-

vailing, must wait, apparently, for the 1970 Census.

A critical shortage exists in the Metropolitan region as well.

The "1965/75 General Plan for Boston and the Region" cites

the need for 20,000 units of new or rehabilitated low rent

units in the Boston region by 1970, including 5,000 units of

public housing "for the elderly and some of the city's low-

income families and individuals"Vand 15,000 moderate-rent

Unofficial figures provided by the Boston Redevelopment
Authority.

2_ Ibid
3/ 1965/75 General Plan for Boston and the Region, Boston

Redevelopment Authority, 1959.
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units. Chester Hartman, in his "low Income Housing- in the

Boston Area", makes a more drastic assessment of the need,

and calls for the construction of 10,000 new units annually

between 1964 and 1970.I- Little progress has been made to-

wards either of these goals.

More and more, the central cities are housing an ever

larger percentage of the poor, and Boston is no exception.

Although the General Plan asserts that Metropolitan Boston's

suburbs and towns must accept their share of housing for low

and moderate income families, there have been no new metro-

politan programs or policies devised to effect such a program.

Nor have the suburbs shown any inclination to relax their

traditional barriers against families of below-average income,

even though many workers are now "reverse commuting" from

the central city to the proliferating industrial plants

along Route 128. Of the 26,125 public housing units in

the Boston SMSA in 1963, 55.1% were in Boston.- More than

half of the units outside of Boston are veterans' housing,

built just after the war, and scattered among 34 towns;

during the past ten years, only a relatively small amount

of housing for the elderly has been constructed in Boston's

suburbs.A Aside from this housing for the elderly, sub-

urban towns have helped Boston's housing situation only to

1/ Chester Hartman, "Low Income Housing in the Boston Area."
Housing Advisory Research Committee, for the Mass. Committee
on Discrimination in Housing. July 1964.

2/ Ibid

3/ Unofficial BRA intra-agency report, 1966.



the extent that, as families have left residences in the

City on their exodus to the suburbs, some of the dwellings

they left behind have become available to lower income fam-

ilies.

The vacancy rate in the Boston area continues to be low.

Generally speaking, a vacancy rate of 4-6% is considered

1/"healthy";- the vacancy rate in the Boston metropolitan

area in 1960 was 22 , whereas in the City of Boston it was

only 3% overall and only 2.7% in standard housing. Subse-

quent housing market studies by the F.H.A. indicate that the

situation is relatively unchangedv and the Boston Redevel-

opment Authority has unofficially confirmed this finding.

The continued low vacancy rate is one more strong indication

of the need for accelerated construction of all types of

housing. Only in an active real estate market, with an

ample stock of housing, can the "filtering down" process --

by which many poor families have traditionally obtained

housing -- operate effectively.

The need for low-income housing is "selective", and solutions

must be tailor-made. Although the population of the city of

Boston has declined at an estimated rate of approximately

10,000 per year over the last decade, the population groups

most dependent on public housing, or on some form of rent

1/ William Nash, "Public Programs and the Housing Shortage in
Boston", Housing Advisory Research Committee, for the Mass.
Committee on Discrimination in Housing, March 1963.

2/ The Leasing Program: a statement submitted to the Boston
City Council by the BHA, Feb. 17, 1966.
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subsidy -- racial minorities, the elderly, large low-income

families, broken families, and families on welfare -- have

increased, and will in all likelihood continue to increase.

These are the people who are applying in growing numbers for

public housing. The following figures show how these groups

have grown in public housing nationally in recent years;

figures for Boston are available only for 1966, but BHA

officials say each group has grown in a pattern similar to

that shown by the national figures.

Public iousing Population

'Type of Tenants ' Percent of Total Public 1 Percent Total Public
Hsg. Population, Nat'l ' Hsg. Population, Bos.'

'Elderly 1960: 17I 1966: 30% ' 1966: 34%

'Welfare
Recipients 1964: 241 of non-eld'ly ' 1966: 39%

39% of elderly
1966: 50

'Negroes 1954: 43% 1966: 53% 1966: 25%

'Broken Families 1957: 27% 1966: 36% ' 1966: 21%

'Large Families
'(Over 4 minors) ' 1965: 40% 1966: 18%

From the foregoing, it can be seen that public housing will

increasingly require 1-bedroom apartments for the elderly,

large units for families with over 4 children, and units at

minimum rents. In addition, the growing number of broken

families and minority families indicates the need for increased

social services and intergroup relations personnel. It is
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further evident that with rents in the private market con-

tinuing to rise, and with rents of new moderate-income

housing far above the means of people with below-average

income, public housing, or some form of publicly-assisted

housing, is at present the only way in which such families

and individuals can be assured of decent living conditions.
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CURRENT PROGRAMS OF THE BHA

Legislative Background

The Boston Housing Authority was established by the

Mayor and the City Council in 1935 -- the same year that the

U. S. Housing Authority Law, which provided for such author-

ities, was enacted. A decade later, Massachusetts launched

a housing program of its own, and today is one of only three

states in the Union with both a federal and a state-aided

public housing program. Under provisions of both, the BHA

is responsible for planning, building, and managing housing

for families of low-income.

The Federal Program. The 1937 Housing Act authorized a

long-range, low-rent public housing program for families of

low income, and established the Public Housing Administration

to direct the program. Its aims were "to provide financial

assistance to the States and political subdivisions thereof

for the elimination of unsafe and insanitary housing condi-

tions, for the eradication of slums, for the provision of

decent, safe, and sanitary dwellings for families of low in-

come, and for the reduction of unemployment and the stimula-

tion of business activity.....u"

Subsequent annual Housing Acts have broadened the scope

and added new dimensions to the program. Notable recent

additions are the Leased Housing Program, Housing for the

Elderly, "Turnkey", and other programs which will be described

1/ U. S. Housing Act of 1937, As Amended.
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later in this report. Since 1937, when the BHA built its

first housing project (Old Harbor Village in South Boston)

it has completed 10,653 units of public housing in the 23

developments referred to in this report as "federally-aided"

projects.

The State Program. Following a 5-year program started in

1946 to build housing for returning veterans (regardless

of income), the Co-monwealth in 1948 launched a long-range

program intended for low-income veterans. Under this program,

authorized by Chapter 200 of the General Laws of Massachus-

etts, the BHA built 3,675 units (known as "Chapter 200"

housing) between 1949 and 1954. None have been built since.

Although priority is still given to veterans' families, at

least one-third of Chapter 200 housing is now occupied by

non-veterans. Chapter 667 of the General Laws authorized a

special program of housing for elderly persons in 1953; 160

units have been constructed in Boston.- The total of 3,835

units completed under these two state programs are those

referred to in this report as "state-aided" projects.

Financing the Programs. Although the basic way in which both

federal and state programs are financed is the same, there

are important differences in the amount of financial assist-

ance given. Both programs provide for construction of

approved units under long-term (40-year) loans, secured by

1/ The program has been hampered by the fact that, although
an additional subsidy was authorized by statute, it was
only recently made available.
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the Housing Assistance Administration (formerly the Public

Housing Administration) in the case of federal projects, and

by the Division of Housing in the case of state projects.

In both cases, an annual subsidy is given, which is intended

primarily to pay debt service on the loans, plus an additional

amount which, when added to income from rents, will pay oper-

ating expenses. The Federal program is more generous in its-

subsidy, and more flexible in its application, than is the

State's. Annual cQntribution from the HAA is based on the

"going rate" of interest on federal loans, plus up to 2% of

the total development cost. An additional subsidy /of $120

per year per unit is given for housing for the elderly and

for displaced families. Annual state contribution is limited

to a fixed 21" of development cost, with a 11% bonus recently

made available for housing for the elderly. Projects com-

pleted after July 1, 1966 will benefit from a subsidy of up

to 5%, authorized by the Legislature in 1966. Total State

contribution to Boston's public housing amounted to approx-

imately $28 per unit in 1966.

Public housing is exempt from local real estate taxes,

but the housing authority makes an annual payment in lieu of

taxes, which is based on a percentage of rental revenue.- In

1966, that payment to the City of Boston amounted to approxi-

mately $629,000 for both federal and state projects.

Changes in Emphasis of the Federal Program. In the thirty

years since the PHA was created, each decade has seen

changes in the emphasis of the program. In the 30's, public

housing was conceived as a means to create employment as well



as to provide temporary housing for the "unaccustomed poor"

who were victims of a devastating economic depression. In

the 40's, the emphasis was first on housing for war workers

and later on housing for returning veterans. Construction

surged in the early 50's, but in 1954, government funding cf

public housing programs was sharply reduced, and the emphasis

was once again on housing families of low income. Increasingly,

in the 60's, housing for the elderly has been stressed; con-

struction of traditional family projects has been minimized,

and various new programs of quite a different character have

been introduced in an effort to lessen public criticism of

the character of existing projects, and to interweave public

housing into the fabric of the community.
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Boston's Public Housing

Some 50,000 people in Boston, or over 8% of its popu-

lation, are tenants in the 35 public housing projects managed

by the Boston Housing Authority. The program's size is re-

flected in an operating budget of well over $12 million (1966);

the 14,488 units built under Federal and State programs re-

present a total development cost in excess of $150 million.

Of Boston's current stock of public housing, roughly

two-thirds is in federally-aided developments, and one-third

in state-aided. Whereas up to 1954, all construction was in

traditional family housing, no family housing has been built

since that date. The comparatively small amount of public

housing that has been developed in Boston in recent years has

been limited to housing for the elderly, and to modest exper-

iments with the various new programs recently authorized both

by national and state housing acts. A description follows of

each of the various types of public housing now in Boston,

or planned for the future, together with an evaluation of

how well they meet current needs.

PUBLIC HOUSING STOCK, BOSTON, 1967

Family Housing Housing for the Elderly

Projects Units Projects Units

jederally-aided 15 1 10,107 t 8 546

tate-aided 10 32 16

Totals 25 1 13,782 1 10 706

Totals both programs: 35 projects, 14, 488 dwelling units
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1. Family Housing. Over 40%, or 6,000 units, of Boston's

present stock of family public housing was built in the

three-year period from 1951 to 1954. The last two projects

of this type are among the largest: Bromley Park in Jamaica

Plain, with 732 units, and Columbia Point in Dorchester,

with 1,504 units. (It is interesting that these are two of

the projects currently most beset with problems. In the

case of Columbia Point, at least, the correlation between

size and trouble is generally acknowledged.)

Despite the fact that about 2,700 of the current

applications at the BHA are for family housing, while 1,800

are for housing for the elderly, only 72 of the 2400 units

authorized by the PHA for Boston since 19591/ are actually

planned for family occupancy.2/ The rest are housing for

the elderly. The BHA has stated that "non-elderly housing

will be developed only under a closely-coordinated program

with the Boston Redevelopment Authority and within the re-

quirements of a city-wide plan for renewal, rehabilitation,

and conservation."'

This de-emphasis on family housing is reflected nationally.

The huge projects characteristic of the 40's and 50's have

made communities highly resistent to having more built --

particularly in their own neighborhoods -- regardless of the

1/ 400 units approved 1959; 1,000 in 1961; 1,000 in 1965.
This does not include the 1,000 units of leased housing
that have also been authorized.

/ These units are planned in the South End renewal area.

/ Statement before City Council by Edward Hassan, then chair-
man of the BHA, Feb. 1964.
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obvious need. In addition, housing authorities have not

been anxious to build family units,.especially the 4- and

5-bedroom apartments now in critical demand, because it is

almost impossible to construct large units under present

cost ceilings set by the HAA. Another deterrent is the fact

that there is no provision for "write-down" on land taken

for public housing, as there is for urban renewal projects.

The increasingly prohibitive price of land thus makes it

almost mandatory that public housing be built only in urban

renewal areas -- and neighborhood opposition to having

family public housing developments included in renewal areas

has been both loud and effective. Neither the BHA or the

Mayor, or indeed the Boston Redevelopment Authority, have

shown any inclination to go against public opinion in this

regard and to press for more family housing.

Because of the changing composition and size of public

housing families, there is a striking mismatch between the

size of existing units (the majority of which were designed

for an average family of four) and the size required by the

greatest number of applicants today. Whereas over 70% of

existing units are two and three-bedroom apartments, they

are in demand by only 40% of present applicants. The acute

need is for one-bedroom units and for those with five or

more bedrooms. Since annual turnover is lowest in apart-

ments of the size most in demand, the situation is even more

aggravated than the following figures indicate:

(See next page)



BOSTON PUBLIC HOUSING

Size of Existing Units Compared to Current Demand t

iType of Unit J of Size of Apartments Requested by :
Total 5,976 Applicant Families in 1966 :

il-bedroom 22.1 50.5 (of which 76% were elderly) ,
t 2 -bedroom 41 .5% 24.8%
13-bedroom 28.5% 14.6%
t4-bedroom 6.6% 7.2%
:5 or more 1.3% 2.9%

Because of the surplus of 2-bedroom apartments, elderly

couples are occasionally permitted as tenants; because of

the shortage of large apartments, very large families have

sometimes been permitted to occupy two adjoining units. In

a handful of cases, two apartments have actually been combined

into one for families with many children, but this process

has apparently been both difficult and costly. In one devel-

opment, units were designed so that adjoining apartments

could "swap" bedrooms, but this device has also been less

than successful.

Some recent legislative provisions at both state and

federal level may pave the way for new family housing in new

forms. First, an amendment to the 1966 state housing law

specifies that new housing developments shall be limited to

100 units (following recommendations made by both the Special

Legislative Commission on Low-Income H using and by the Boston

General Plan.) Smaller projects, conforming to neighborhood

character, should lessen community resistance, and hopefully

will minimize problems arising from the sheer size and
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impersonality of many existing projects. Second, the

increased State subsidy for projects completed after July 1,

1966 should stimulate new programs, particularly since

"-37,500,OOO authorized by the 1966 Legislature has recently

been made available.

2. Housing for the Elderly. Special developments for elderly

tenants, first authorized by Massachusetts in 1954, and by

federal legislation in 1956, have grown enormously popular

in recent years. Reasons for their popularity are perhaps

obvious: most of the projects are small, and therefore more

acceptable within the neighborhood; most are of attractive

design; elderly tenants cause none of the disturbance assoc-

iated with families of many children; housing authorities

view these projects favorably because they engender fewer

management problems; since the majority are 1-bedroom units,

they can more easily be built within set unit costs. In

addition, both federal and state programs provide extra

financial incentives for housing for the elderly: a bonus

of "'120 per year per unit is given by the HAA, and an addit-

ional l% subsidy is granted by the State.

There is no question of the need. Over 40% of the

current waiting list at the BHA is composed of individuals

and families with heads over 65, a total of approximately

1,800. About one-third of all existing public housing in

Boston is presently occupied by the elderly: 706 units in

special developments and an additional 4,255 in family projects.

Some projects, such as Bromley Park, have buildings exclusively
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for elderly tenants. An additional 1,500 of the new units

now authorized for the City will be housing for the elderly,

planned for construction in Dorchester, South Boston, Char-

lestovm, the South End, and Washington Park. Of these, 102

units are now under construction in Castle Square in the

South End renewal area; the balance are in various stages

of planning and design. In addition, 400 of the 1000 units

authorized under the Leased Housing Program are expected to

be occupied by elderly tenants.

Annual turnover in existing units for the elderly is

less than 15, compared with a turnover rate of approximately

13 in family projects. (One applicant was told by a BHA

staff member that there was little point in her applying,

because "people stay there until they die, and you will never

get in".

It seems probable that this program will continue to

flourish, especially since the proportion of people over 65

is rising both nationally and locally. In all probability,

the State-aided program will be accelerated in Boston, part-

icularly because of an additional $25 million for housing for

the elderly authorized by a 1966 amendment to the state housing

law. The trend is equally noticeable in Boston's suburbs:

in Brookline, 100% of the 200 public housing units now planned

will be for the elderly; in Worcester, 87% of the 504 units

planned are'also for the elderly.

1/ CORE Public Housing Survey 1963
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Federally-Aided "Ecusing for the Elderly" in Boston I

'Project Location Completed No. of Units

'Bickford St. Roxbry 1962 64
'Jamaica Pond Jamaica Plain 1962 44
'Annapolis Dorchester 1962 56 :

AAshmont Dorchester 1962 54
'Elm Hill Roxtury 1962 86
'Wm.J.Foley, Sr. So. Boston 1963 96
'Washington St. Brighton 1965 82
'Chestnut Hill Brizhton 1966 64

546

State-Aided "Houzing for the Elderly" in Boston

'Franklin Field #1 Dorchester 1962 80
'Franklin Field d#2 Dorchester 1964 80

160

Total units both programs 706

3. Leased Housing. Some observers see the new Leased

Housing Program, initiated in the 1965 U. S. Housing Act,

as the most promising of the new programs, particularly for

housing large families. Under provisions of this Act, the

BHA has been authorizei to lease 1000 existing apartments

anywhere in the City, and to enter into contracts with the

owners for a period of one to five years. (The BHA has

chosen to limit leases to 3 years.) Tenants, drawn from the

BHA waiting list, pay landlords the same rent they would pay

in regular public housing, with the Authority making up the

difference between that amount and the contract rental agreed

upon with the owner. haximum contract rents now quoted by

the BHA compare favorably with rents being asked in new

221(d)(3) apartments constructed at below-market interest
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rates:

COMPARATIVE RENTALS, LEASED HOUSING

AND 221(d)(3) HOUSING

Studio Apt. 1 BR 2 BR 3 BR 4 13E:

tLeased Public Housing 485 92 '$100 4110 125 4135

r221 (d)(3) Apartments $85 $ 95 "105 115 125,

The program offers many advantages to both owner and tenant,

as well as to the Housing Authority and the City; it also has

a few potential or built-in limitations which are beginning to be

recognized.

For the tenant, a much wider choice of building types

and locations should be available, since the Housing Authority

may lease new buildings or old, apartments in single-family

or multiple-family buildings, from private owners or non-profit

corporations. The tenant lives in a building which is not

identifiable as public housing, and which is in a neighborhood

setting. Since only a specified number of units in any building

can be leased under this program, the "ghetto" effect is mini-

mized.! One of the highly-touted features of the Federal

programs is that when a tenant's income rises beyond limits

permitted in public housing, instead of being required to move,

he may stay, take over the lease, and pay the full contract

1/ In the state program, there is no limit in a building with
1-3 units; in a building with 4-8 units, two may be leased;
in a building with 9 or more units one-fourth of the total
units; in any one block, 20% of the total units. In the
federal program, 101Z of any single structure of multiple
complex may be leased, with some exceptions in two and
three family houses.
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rent to the landlord. (The BHA would then substitute an-

other unit for a public housing tenant.) Although federal

statutes include provision for eventual purchase by the

tenant in cases where this would be feasible or desirable,

BHA leases do not now contain any such provision.

For the owner, there is the advantage of guaranteed

monthly income for the duration of the lease (even for periods

during which the unit may be vacant, of when the tenant does

not pay the rent),, as well as protection against damage,

since the Authority reimburses him for any such damage and

assumes the responsibility of collecting from the tenant.

For the Housing Authority, there are several advantages.

First, the program provides a supply of "instant housing",

eliminating the lengthy process of planning and construction;

it is flexible, allowing apartments to be added or subtracted

as need fluctuates; it is equally flexible in that size of

apartments can be matched with size of applicant families;

it is financially advantageous -- the amount of federal

contribution is the same as for new construction of comparable-

size units, while management expense is virtually eliminated,

since the landlord is responsible for general upkeep.

The City of Boston also benefits. First, buildings in

which units are under lease pay full property taxes, instead

of the lesser payment in lieu of taxes made for regular public

housing units. Second, since the BHA will lease only apart-

ments which meet code standards, it is hoped that landlords

will be encouraged to make necessary repairs, thus increasing

the supply of standard housing.
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Limitations of the Drogram are: (1) that only 10,000

units were authorized for the whole country by the 1965

Housing Act, with expansion of the program possible only

under future amendment. Since one-tenth of the country's

total has already been allocated to Boston, it seems

unlikely that the BHA Tould be given any further allocation

under the current program, and at present they anticipate

making no further application: (2) that the program does not

add to the stock of housing units except insofar as sub-

standard units are rehabilitated; (3) the success of the

program is dependent on a good supply of standard housing.

Boston's experience with leased housing to date has

been of only limited success. By March, 1967, almost a year

after federal approval had been received for 1000 units,

only 70 units had actually been leased and occupied -- 44

of them in new 221(d)(3) housing in the Castle Square renewal

area, and 26 in the community at large. Another 150 are

under contract, according to the BHA, and are being readied

for occupancy. The goal of the Leased Housing department --

to have 500 units under lease by the end of July 1967, a total

of 750 by the end of 1967, and the balance in 1968 -- seems

highly over-optimistic in light of present rate of progress.

Delays are due primarily to two factors: first, that the

Leased Housing department, ably headed by Mr. Frank Powers,

is severely under-staffed, with only one assistant and one

secretary, and second, that suitable units are not being

offered in any quantity. The program has so far been publi-

cized in only a very limited viay, through small ads in neigh-
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borhood papers and some contact with real estate agents.

Owners to date appear rather wary. Many are hesitant to

accept public housing tenants (especially in today's market

where they have no difficulty in finding tenants of their own

choosing), and the rents offered by the BHA are not high

enough to offer real financial incentives -- especially if

owners must repair or remodel apartments. According to

Er. Powers, calls from owners are now increasing, and apart-

ments now being offered are generally more acceptable than

those offered at first, which tended to be undesirable units

which they had been unable to rent to anyone else. In an

effort to speed acquisition of suitable units, the rehousing

staff of the Redevelopment Authority now refers known vacan-

cies to the BHA, but are quite critical of the3 length of

time it takes for the BHA to inspect units which have been

recommended.

It may be that the best source of leased housing will

prove to be the newly-constructed 221(d)(3) units in renewal

areas, such as those now leased in Castle Square. The manager

of that project reports himself well pleased with BRA tenants

to date, and with the program.

The Commonwealth in 1966 authorized a leasing program

similar to the federal one, but as yet funds have not been

allocated. The BHA has no present plans to make application

for the state program, preferring to adopt a "wait and see"

attitude until the current program is moving more smoothly.

It is to be hoped that additional staff can be added to the



29

Leased Housing department in order that the full 1000 units

can be acquired and occupied. Only then will it be possible

to begin to assess the effectiveness of the leased housing

program in Boston.

4. The "Turnkey" Program. Also authorized by the 1965 U. S.

Housing Act, this program permits a housing authority to buy

existing buildings, or buildings under construction, for

use as public housing. The advantage is similar to O major

one characterizing, leased housing -- that it relieves the

Authority of the red tape and long delays inherent in new

construction. At present, however, the legality of this

program in Massachusetts has not yet been established, for

it hinges on the so-called "bidding statute" which requires

that all public buildings be constructed in accordance with

the competitive bidding system required by law. A test case

is now pending before the State Supreme Court, involving

scattered-site developments under construction in four lo-

cations in the South End renewal area. The BHA has entered

into an agreement with the Beacon Construction Company to

buy the units, and title to the land has been turned over to

them by the Redevelopment Authority; Beacon in turn has

agreed to pay litigation costs to have the legality of the

agreement tested. If the decision is negative, title to the

property will be transferred back to the Redevelopment Auth-

ority, and the buildings converted to a conventional program;

if favorable, the "Turnkey" method is expected to be more

widely used. Fairly strong arguments against this type of

operation have been advanced, with opponents claiming that it



would open the door to the very abuses the bidding statute

was designed to prevent. How the Supreme Court chooses to

interpret the law will, however, decide the program's future

in iassachusetts.

. ent Suoplement Demontration Program. In 1964, a

demonstration grant was awarded to the BHA by the Housing

and Home Finance Agency to conduct a demonstration rent sup-

plement program over a period of three years. Forty large

families, displaced by urban renewal, were placed in new

garden-type apartments in the Washington Park renewal area

of qoxbury, scattered through three developments: Academy

Homes, Marksdale Gardens, and Charlame Park. Average contract

rent for these units is Q119, of which the tenant's share

averages 64.90, with the Housing Authority paying the diff-

erence of $54.10. Including utilities, tenants' gross rent

averages 473, compared to the Q80 average paid in their

previously-occupied substandard dwellings.

The demonstration grant is supporting an analytical

study being done by sociologist Charles Tilly, formerly of

Harvard and currently at the University of Toronto. Extensive

interviews were held with the families before they moved, just

after moving, and six months later, with a control group

interviewed at the same intervals. Although complete results

of the study are not yet available, BHA Administrator Ash

reports that early indications show the program to have had

beneficial results to the families involved. There are, how-

ever, other indications that all is not entirely serene. Two



of the forty families have been evicted, apparently on

rather generalized complaints from neighbors about their

behavior. There have also been scattered reports of resent-

ment against some families because they are being subsidized.

It has apparently not been possible to keep the identity of

subsidized families confidential, and it is perhaps to be

expected that a man paying the full -119 rent might resent

his neighbor who may pay 65 for the same type of apartment.

This problem is inherent in any rent supplement program which

attempts to mix families of different economic levels. Since

it is unlikely that subsidized families can remain unidenti-

fied by their neighbors, it is to be hoped that more general

acceptance of and sympathy for such families will be encour-

aged by the BHA.

6. Rehabilitation. In 1964, the BHA purchased some 40

apartments in four and five-story row housing in the Highland

Park section of Roxbury, planning to rehabilitate them for

large-family occupancy. An architect of considerable local

reputation (but without previous experience with rehabilita-

tion) was hired, but even after several revisions of his plans,

estimates far exceeded PHA cost ceilings. Reports are that

costs per unit were near $28,000. The high cost was partly

due to the fact that the buildings had to be almost entirely

gutted, in order to combine small apartments to make larger

ones, and also because local building codes required certain

room sizes, hall widths and other standards which were diffi-

cult to apply in structures of the vintage of these. The
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buildings stood vacant for nearly two years; vandals did

considerable damage, and a fire did more. The buildings have

now been demolished. Since this fiasco, the BHA has given

up their plans to look for buildings in the South End renewal

site to rehabilitate and has for the present abandoned any

further rehabilitation efforts. This unfortunate experience

should not, however, be considered sufficient reason to

dismiss rehabilitation as an important tool for acquiring

public housing units. Other cities (notably Philadelphia)-

have embarked on highly successful rehabilitation programs,

and although Boston's situation is admittedly different, as

far as stock of buildings and purchase costs are concerned,

the BHA must continue a search for ways and means to carry

out rehabilitation, at least on a limited basis.

6. Relationship with the Boston Redevelopment Agency.

All new public housing developments presently authorized

for Boston are slated for urban renewal areas; the first --

102 units of housing for the elderly -- is currently rising

in the Castle Square development in the South End. The first

44 units of leased. housing are also included in that devel-

opment. The BHA anticipates that public housing authorized

in the future will also be constructed in conjunction with

1/ Philadelphia's "Used House Program" acquired 40 houses at
an average of $5960, rehabilitated them for an average of
j2764, for a total average cost of $8,800, as compared
with costs of around :$6,000 for new construction. Turn-
over in these "used houses" has been far lower than in
traditional public housing projects.
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renewal projects, because renewal areas are logical

locations for replacement housing for low-income families,

and also provide an opportunity for a neighborhood economic

mix.

Under these circumstances, a close working relationship

between the Redevelopment Authority and the BHA is essential.

Coordination between the two agencies has been close, but

not entirely harmonious. There has been friction, if not

at top administrative levrels, at least among some members of

the working staffs. This is due partly to a difference in

style and pace of the two organizations, and partly because

of the difference in their objectives. The BHA, for example,

complains that the BRA has shown little interest in trying

to introduce public housing into its renewal plans, and that

sites allocated for public housing are the "left-overs",

with choicer sites reserved for profit-making developers.

The BRA, on the other hand, claims that the BHA is in general

reluctant to initiate proposals or accept innovations and

that harmful delays occur because of the length of time it

takes the BHA to get its plans approved by State and federal

agencies. In addition, the serious under-staffing of key

BHA departments contributes to the difficulty of carrying

out plans expeditiously.

Coordinated, long-range planning by the two agencies

could result in reducing the shock and uncertainty so often

experienced by families being displaced by urban renewal and

highway programs. In Madison Park, for example, residents

in a proposed renewal area recently demanded that the Redevel-
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opment Authority give them some guarantee that replacement

housing built in that area would be within financial reach

of their very low-income residents, and BRA Director Logue

gave them the assurance that an adequate supply of both "low

and moderate-income housing" wTould be built. It was assumed

that this would include at least some scattered site public

housing. To date, however, BH1A Administrator Ash is unaware

that any public housing is included in renewal plans, nor

has he himself proposed any.

Moderate-income housing will not provide the quantity

of replacement housing needed by the estimated. 1000 families

a year to be displaced by public action, since the majority

of displaced families have below-average incomes, and funds

are not available to subsidize more than a fraction of those

displaced. More aggressive efforts should be made by the

BHA to assure that at least some public housing is included

in all proposed renewal areas, and that the sites provided

are desirable ones.
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"WHO'S WHO IN THE BOSTON HOUSING AUTHORITY

I. AUTHORITY MEMBERS

There are presently 155 active public housing authorities

in the Commonwealth, each of which is headed by a 5-marn board.

In Massachusetts cities, 4 of these 5 men are aopointed by

the Mayor, and one is technically appointed by the State

Division of Housing, but in actuality by the Governor.-

Members serve five-year terms, with no limit set on the

number of terms. Since terms are staggered, with one member

appointed (or re-appointed) each year, each new mayor and

governor has some appointments at his disposal. Appointees

are traditionally chosen on the basis of political favor and

patronage, (particularly in Boston) rather than for their

qualifications in the field of housing.

The very fact that authority members are politically

appointed means that they are closely accountable to their

appointer, and that in essence the Mayor of a city can control

the housing program. If he is not in favor of a vigorous low-

income housing program, he can ensure non-action by making

weak appointments to an authority -- a device known as "veto

by appointment". One commentator on Massachusetts govern-

ment has written: "The most unusual thing about a housing

authority is that once the city or town has brought the auth-

ority into being, it has virtually no control over the author-

ity's actions....even the financial operations of a housing

L/ In towns, 4 members are elected, and one appointed by the
Governor.
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authority are completely outside the regular financial oper-

ations of the city or town."i'

Boston's housing authority is by far the most power-'ful

in the state, because it oversees a public housing program

many times the size of any other city's. (Cambridge cones

second, with a mere 1,700 public housing units as conpaed

with Boston's nearly 15,000). Present members of the :ston

Housing Authority are all mayor Collins' appointees, wizh the

exception of the state-appointed member, who has survived

several governors.' All are attorneys, except the state

appointee, who has real estate interests. All but one have

held previous public office at some time during their careers.

:Present Members : Year First AppoLnted2" : Date Present i
t and By Whom Term Expires t

'Jacob Brier t 1962 - Mayor ' 1/8/673/
Chairman

'Chas. H. Savage 1961 - Mayor 1/8/71
Vice Chairman

'Victor C. Bynoe 1960 - Mayor 1/8/70
Treasurer

'Cornelius T.' Kiley 1949 - State Division 1/8/69
Secretary of Housing

'Edward D. Hassan 1958 - Mayor 1/8/68
Ass't Secy.

1/ Elwyn E. Mariner, "This is Your Massachusetts Government".
Mariner Books, 1965.

2/ These dates are those officially supplied by the BHA. How-
ever, several are inconsistent with newspaper accountse
According to files of the Boston Globe, Hassan was Colins'
first appointment to the Housing Authority in 1960, with
Bynoe appointed the same year, and Brier was appointef first
in 1961, and reappointed for a 5-year term in 1962. -he dates
re significant because they determine expration d

.2/ According to the BHA, r reappointent is awaiti>z
City Council confirmation.
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Brier, 48, is a former law partner of Mayor Collins',

and still has a small practice. Savage, approximately 70,

served briefly in the State Legislature in the 1940's, and

also continues a small legal practice. Bynoe, 53, the first

Negro ever appointed to the Authority, spent 10 years with

the BHA as a project manager and civil engineer, following

which he served a 5-year term as City Commissioner of Veterans

Services before his appointment to the Authority. Kiley, 60,

served as an expediter for the State Housing Board in the

early 40's prior to his first appointment to the Authority.

Hassan, 78, is a former assistant corporation counsel for the

City, and a former assistant U. S. Attorney.

There have been strong but brief flurries of opposition

to most of these appointments, with attempts by various groups

(including labor, civil rights, and civic and social organiza-

tions) to persuade the Mayor and the Governor to appoint Auth-

ority members whose qualifications and records indicate more

progressive attitudes towards public housing, and who represent

a broader cross-section of the community. These attempts have

so far fallen on deaf ears.

When Brier's appointment was announced, labor groups

vociferously demanded that the Mayor withdraw the nomination

and appoint a bona fide labor representative. (Brier's prede-

cessor on the board had been a labor union business manager.)

"L .bor", replied the Mayor, "no longer needs a spokesman on

every individual board in the City. It has outgrown that."4/

1/ Christian Science Monitor, Mar. 28, 1961.
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Brier's appointment stood and. was confirmed by the Council

after a delay of several months. The question of labor rep-

resentation on the Housing Authority is an interesting one.

Massachusetts housing law states that "one of the members of

a housing authority shall be a representative of organized

labor."J Despite that clause, which was added to the law

in 1961, Collins in appointing Brier said it was his judge-

ment that no statute or ordinance required appointment of a

labor man on the BHA. The Board itself, however, in a meeting

-.ith the League of Woman Voters late in 1966, admitted know-

ledge of the law, and indicated that although there was no

labor representative on the Board, they were nevertheless

"complying with the law". Two theories have been advanced

about this apparent double-talk. One, that one Authority

raermber in his youth played drums in a dance band, and has

kept up (or renewed) his membership in the musicians' union,

thus making him technically a "representative of labor".

The other theory is that the Mayor made his appointments to

the Authority prior to passage of the labor clause, which

could not be invoked retroactively. This theory, however,

fails to explain subsequent re-appointments.

Prior to the expiration of Kileyts last term, when Gov-

ernor Peabody was still in office, several liberal groups

made strong efforts to convince the Governor not to reappoint

him. Their efforts, however, were unsuccessful. It is rumored

that Kiley will not seek re-appointment when his current term

expires in January, 1969.

1/ M.ass. General Laws, Chapter 121, Section 26L
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Chairman of the Board. There was considerable uproar early

in 1965 when it appeared that Hassan would be appointed by

the Mayor for a sixth successive year as chairman of the

Authority. (The By-Laws of the BHA say that the Chairman and

Vice Chairman "shall be elected...from among the members of

the Authority", but it is openly acknowledged that the Chair-

man's position, which carries an additional cash incentive,

is filled by directive from the Mayor.) As an article in

the Boston Herald put it: "Collins, of course, doesn't vote

at the Authority's annual January election, but since four

of the five members are his own appointments, his wishes have

prevailed the past several years."L/ Several civic groups,

led by the Rev. Joseph L. Barth of King's Chapel, urged the

Mayor to appoint a new chairman. Barth, in opposing Hassan's

re-appointment, said: "The program needs the kind of leader-

ship which will recognize that public housing for Boston is

something more than cheap housing. We want leadership that

sees public housing as a community of persons who want to

take part and pride in the community."' The Mayor asked

Hassan to step down, and Brier took over the chairmanship.

He is now serving for his third year as chairman.

Early Days of Power. In the early days of their administration,

the present board had more power than probably any other in

BHA history. From 1.960, when Executive Director Lane died,

until 1963,- when the position was finally filled, the board

acted as both administrators and policy-making board, making

I/ Boston Herald, Jan. 24, 1965.
2/ Ibid
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all day-to-day decisions and running the program without

interference. During this period, each of the Authority

members acquired a private office at BHA headquarters; each

acquired a secretary (two for the chairman, plus a chauffeured

limousine). It was also during this period that the per diem

compensation of Authority members was doubled, to allow a

maximum of $10,000 per year for each member, and $12,500 for

the chairman.~'

The board's troubles began in 1962, after President

Kennedy's historic Executive Order banning racial segregation

in federally-aided public housing. So blatant was the segre-

gation in Boston's projects that a formal suit against the

BHA was filed with the Massachusetts Commission Against

Discrimination by the NAACP and CORE.Z/ Authority members

were accused of racial discrimination both in the selection

and placement of tenants, and in hiring practices. The

charges were angrily denied by board members.

Apoointment of an Administrator. One direct result of civil

rights agitation was the appointment by the Mayor of a new

Acting Administrator to the BHA in 1963.- It was reported in

the press at the time that several board members bitterly

resented the appointment of an administrator, for they were

reluctant to relinquish any of the power to which they had

become accustomed. Friction was predicted, and doubts openly

voiced as to whether any salaried executive could hope to

1/ Present Chairman Brier, in recent conversation, stated he
had assisted in drafting this legislation.

2/ See section on Racial Distribution, page 76
31 See segtion on The Administrator, page 48
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take the position of authority which his job rightfully

should carry with it.

These predictions were largely borne out in the early

days of Ellis Ash's administration. The Board continued to

hire key personnel without his knowledge, much less his

recommendation; Chairman Hassan led other members in resis-

ting any of the changes in policy and operation which had

been proposed to alleviate the tense racial situation in

public housing projects. In the four years that have now

passed since his appointment, Ash has managed to take at

least some of the reins of authority into his own hands, and

early in 1967 was finally given the full title of Administ-

rator which had previously been withheld despite continued

recommendations from civil rights and civic groups.

Meetings of the Authority Board. Only recently, too, have

BHA operations become more visible to the public. Previously,

weekly meetings of the Authority had been closed meetings;

mystery and secrecy surrounded the tenant selection process;

reports on racial distribution, BHA expenditures, and official

policies were almost impossible to obtain. A certain amount

of secrecy still surrounds meetings of the 5-man Authority.

In the course of gathering data for this study, observers

regularly attended weekly meetings of the Authority. By and

large, these meetings had three common characteristics:

(1) nothing important -as discussed.- Administrative trivia,

u s approving the hiring of minor office employees and

approving bills for payment, consumed a good portion of meeting

1/ Eoston-Herald, Dec. 22, 1964.
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time; (2) a general air of easy-going unconcern prevailed.

There was no evidence that board members are vitally interested

in what they are doing, or that they are taking any vigorous

iction, or dealing with basic problems of goals and policies;

(3) all important business (hiring of managers, handling

complaints of harrassment of Negro tenants, etc.) is trans-

acted in "executive session" from which all outsiders are

barred. On at least one occasion, after the meeting had been

declared adjourned, and observers dismissed, the board con-

tinued in executive session without any announcement that

such a session was to be held. No members of the press were

observed at any meetings.

Advisory Board to the BHA. One result of the CORE/NAACP

suit against the BHA was the formation late in 1963 of a

9-man Advisory Committee, created to render advice on imple-

mentation of the non-discrimination agreement which the BHA

had sigrned and also to "study, evaluate and advise" on other

procedures of the Authority. Present chairman of the commi-

ttee, Thomas Sullivan of the Harvard Graduate School of

Education, has been zealous in his investigation into BHA

operations, and the committee has been outspoken in its

criticism of the BHA board. In its Annual Report of 1965,

the Advisory Committee remarked that although several irre-

proachable statements of policy had been issued in recent years

as official BHA documents, "We must regretfully conclude that

while words of commitment come easily to the lips and pens of

the Authority members, they have failed to perform the deeds

the comrupity needs and to Thich they have pledged their effort."
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EvaluatIon of Pres-ent Board.. Any program can be only as

strong as the men who guide its policies. The present BHA

board has been widely criticized by the liberal groups in-

terested in low-income housing on three general fronts:

1. That they lac: the broad, enlightened view of public

housin, as wll as the ty e of experience, that is

needed to coin with today's problems. Although two

of the Dresen: board members have held previous posi-

tions with pulic housing agencies, and have basic

knowledge of how the housing program works, none of

them are orierfted to the social and ideological issues

which are of zrowing concern to professional housers

today. At a :ime when innovative thinking and action

programs are 2alled for, this board has been consis-

tently apatheic: they first denied the existence

of discrimination, then resisted the creation of a

new department to handle interracial relations; they

have only relictantly authorized the hiring of social

service management aides. Although they have approved

the use of vafious new housing programs, their pri-

mary concern has been shown to lie in the physical

housing itself, rather than in improving the conditions

under which it is run, or tackling the social problems

which abound in the projects. They are not philoso-

phically in tune with the times.

2. That they concern themselves with administrative

matters which hould be the function of the Adminis-

trator, while igncrin, the pOliCyma!CIng function,
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which the Authority Should riphtly Perform. The

salaried executive director of any Authority is hired

to run the day-to-day affairs of the organization,-

including hiring of personnel and extablishing opera-

tional procedures. Authority members themselves

traditionally set only broad policies and objectives.

If both executive and Authority members devote their

attention to administrative work, a considerable amount

of confusion and inefficiency in managing the business

of the Authority can result. In addition, the policy-

makers may well lose sight of major policy issues by

becoming absorbed in administrative detail. This,

unfortunately, appears to have happened in the BHA.

One is also aware of the existence of a "system within

a system", In which the Administrator is by-passed,

some department heads report directly to the Authority,

and new procedures which have been officially adopted

are often ignored in practice.

3. That they acceot more compensation for their services

than any other non-professional housing authority in

the country.- Only five states permit any compensation

to housing authority members -- California, Kentucky,

Massachusetts, New York and Virginia -- but none app-

roaches Massachusetts in the amount permitted. In

California, commissioners can be paid up to '25 per

1/ New York City has a professional three-man board, on salary,
;,hose members are not permitted to engage in any other
occuoation.
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day for not more than four meetings a month; in

Kentucky, although compensation is permitted, it has

not been allocated; in New York, compensation is

limited to D,500 per year; in Virginia, the limit

is $50 per month. Up until 1961, payment in Massa-

chusetts was limited to $20 per meeting, to a maximum

of $5,000 yearly. Limits are now $40 per day for

members, and w50 per day for the chairman, with maxi-

mIms of $10,000 and 12,500 respectively, or a total

of $52,500 for the whole board. (Secrectaries' 13alaries,

offices, automobiles, and other expenses have been

estimated to increase that yearly total to nearly

$100,000 for the 5-man board.) Six authorities out

of the 155 in Massachusetts accept no compensation,

including two which are considered to be the most

progressive in the state: Worcester and Brookline.

Largest recipients, next to Boston, are authorities

in CambrIdge ($11,800 total), Lynn ($7,600 total),

Springfield ($7,040 total) and Somerville ($7,020.)

Total compensation paid to housing authorities in the

Commonwealth amounts to $199,302 yearly.

Many individuals and groups have strongly recommended

that this compensation be sharply reduced or eliminated

altogether. The strongest arguments, in addition to

those already mentioned, are that compensation of

housing authority members is prohibited in the federal

public housing program, in the state program of housing

for the elderly, and in all state-aided projects
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completed after July 1, 1965. Consequently all

payments must come out of rentals from Chapter 200

veterans housing. Since funds are desperately needed

by the housing program for such essential purposes as

keeping rents down, and supplying social services

and recreational facilities, it is morally indefen-

sible for a sizeable part of rental income to be

diverted to Authority members.

Although the Federal government does not have specific

criteria which it recommends in terms of qualifications for

housing authority members, a recent letter from an official

of the Department of Housing and Urban Development (HUD)

made the following observations:

"Since low-rent housing projects are dedicated to serving

low-income families and require local and. Federal subsidies

to accomplish this objective, there has been a general recog-

nition of the fact that those appointed as commissioners

should be public-spirited citizens who are willing to donate

their time without compensation which, if paid, would have to

come out of either additional rent or additional subsidies...

"The programs of local housing authorities often involve

many millions of dollars and cut across many community and

social problems and activities requiring decisions by persons

of broad experience and sound and mature judgement....The

plain fact is that in this work, as in other charitable or

welfare activities, the activity cannot afford to pay for the

kind of services it needs, but must get it from citizens who
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are sufficiently interested in the objectives to donate their

services....

"It is our fear that the payment of...compensation to

housing authority commissioners is likely to result in

attracting to those positions men and women who are interested

in the compensation."I

1/ Letter from Department of Housing cc Urban Renewal, Wash-
ington, D. C. dated Dec. 6, 1966, and signed by Frances X.
Servaites.
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WHO'S WHO IN THE BOSTON HOUSING AUTHORITY

II. THE ADMINISTRATOR

At the height of the civil riht s unrest in Boston in

1962 and 1963, when the BHA was under attack for racial seg-

regation in its projects, social arnd civic groups demanded

that an executive director be appointed to the BHA to fill

the position which had been left vacant for almost three years.

They stressed the urgency of finding a highly qualified and

imaginative director willing to experiment with new ccncepts

being talked about in public housing fields, and one who

could take action to lessen the racial and social problems

then rampant in the city's projects. When the Authority

proposed its one and only candidate -- a man then maintenance

director at the Mission Hill project -- representatives of

nine groups and the press packed board meetings in protest.

Authority members tabled the matter from one week's meeting

to the next. Then, in a surprise switch, the BHA in May 1963

suddenly announced the appointment of Ellis E. Ash, who was

at that time Deputy Administrator with the Boston Redevelopment

Authority. It was commonly recognized, and reported in the

press, that the appointment had come on directive from the

Mayor, who wanted the public furor quieted.

Ellis Ash has been actively identified with the housing

-and renewal field since 1937. He has held top housing posts

both in Seattle and Baltimore and was Assistant to a Regional

DIrector cf the PHA for several years. Immediately prior to

coming to Boston in July 1961 as Deputy Developmernt Adminis-
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trator to Edward Logue, director of the Boston Redevelopment

Authority, Ash had been Executive Vice President of Doxiadis

Associates, Inc., a Washington-based form of urba!n planners

and renewal experts. In addition, he was already somewhat

familiar with BHA operations, having acted in a liaison cap-

acity between the BRA and the BHA for the preceding year, in

coordinating plans for public housing in renewal areas.

Ash's appointment as Acting Administrator of the BHA

was applauded, but there were openly-expressed doubts as

to whether he could get progressive new programs or experi.-

ments through the Authority board, or that he would be

able to close the gate on patronage jobs. Both questions

still remain to some extent unanswered, although there have

been several tangible and hopeful evidences of change since

his appointment. The first was a statement of a "total

policy of integration, non-discrimination and non-segrega-

tion" which was drafted in close cooperation with groups

such as the National Association of Social Workers, the

Massachusetts Committee on Discrimination in Housing, the

United Community Services, CORE and the NAACP. This policy

statement formed the basis of the formal agreement which the

BTA signed with CORE and NAACP in November 1963. The second

was the establishment of a long-sought Department of Tenant

and Community Relations late in 1964, and the appointment of

a progressive, social welfare-oriented department head. Ash

has worked closely with this new department and with the power-

ful Tenant Selection Section to try to implement the CORE/NAACP

agreement. The third is a document establishing policies and
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standards governing occupancy of housing developments, issued

late in 1965, which sets forth detailed procedures for tenant

selection, eligibility requirements, priorities, etc.

During Ash's administration, the B"A has tried out all

f the various new federal housing programs introduced in

recent years: leased housing, "turnkey", rehabilitation,

scattered site development, and demonstration grants. The

current status of these programs in Boston has been described

earlier in this report. (See pages 24 - 31)

The general feeling seems to be that although things

are changing, they are not changing fast enough. Policies

nave been announced, the machinery exists for setting them in

motion, but action is slow on many fronts. As the BHA

Advisory Committee stated in its 1966 report, there is a

"Performance gap of alarming and disheartening proportions"

between stated policies and implementation. The report

further states: "The Committee believes that the Authority

has failed to grant the authority necessary to the Adminis-

trator to make possible the implementation of its stated

policies and the achievement of its goals. He must be given

the power and responsibility to hire, fire, promote, and

transfer staff as required to assure success. In turn, the.

Committee feels that the Administrator must clearly confront

the Authority with the limitations of his authority and

demand correction -- patience and conciliation can be overdone."

The job that the BHA has to do is a big one: to improve

the quality of existing projects; to launch an aggressive

sampaign for more public housing of a type .acceptable both

to the community and to tenants; to revise and modernize



operational procedures and systems both within the central

office and in the offices of housing managers; to devise ways

to speed the time between authorization of new housing and

its realization; perhaps most important of all, to make

sure that every employee of the BKA is actively concerned

with the social and human implications of the public housing

program. If these goals are to be achieved, it is essential

that the areas of responsibility be divided between an

Authority whose job is to set broad policies and long-range

goals, and an Administrator whose job is to see that they are

carried out imaginatively and expeditiously. In addition, that

Administrator must himself take more forceful and direct action,

in order that the progressive program he is committed to does

not bog daown. As the top executive of the BHA, that is his

responsibility.
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WHO'S WHO IN TIE BOSTON HOUSING AUTHORITY

III. THE STAFF

The BHA is responsible for planning, construction,

management and maintenance of all of Boston's nearly 15,000

public housing units. To carry out these multiple respon-

sibilities, it has a staff of over 700 people -- 220 white

collar workers, and almost 500 'Clue collar workers, with an

annual payroll that exceeds 1,250,000 (1966). The majority

of employees work at the individual project sites; the bal-

ance at the two downtown offices, one at 230 Congress Street

and the other at Faneuil Hall Square. The organization chart

on the following page shows how the various departments and

functions officially relate.

Tenure System. A unique provision of 1Massachusetts law,

enacted in 1962, establishes a life tenure system for housing

authority employees, except for the executive director and a

few of the maintenance staff. This system has many of the

disadvantages of the state civil service system which is now

under such hot attack, for it precludes hiring employees on

the basis of qualifications. Employees take no examination

to qualify for a job (although those hired for federal pro-

jects must now by law meet certain education and experience

requirements); after five years' service, they cannot be

Pired except for the most flagrant cause, and even then are

entitled to hearings before a board similar to the Civil

Service Commission; compulsory retirement is at age 70, and

carries generous pension benefits. As a result of this

1/ Certain skilled workmen such as electricians are consi-
dered "tomporary employees" and are iot covored by tenure.
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system, employees are often kept on in spite of mediocre

work, and often after they are no longer productive. Super-

iors are powerless to demand ,ood performance, since they

can neither promote competent employees nror fire incompetent

ones. As a result, employees themselves often lack m-otivation

for good performance.

,iring Policies. iany among - the office staff, and several

of the project managers, have been with the BHA since its early

d.ays; there is little turnover, and therefore little hiring,

except for workers not covered by tenure. When there are

openings -- in either white collar jobs or blue -- they are not

advertised, nor are applicants recruited. These are in large

part patronage jobs and are filled by directives from city hall.

Since political favor is the only prerequisite, many employees

(particularly at the project level) lack even basic qualifi-

cations for the jobs they hold. Among notable exceptions are

employees of the new Tenant and Community Relations Department,

who are chosen by the head of that department on the basis of

education and experience, and then approved by the Authority.

Outside of that one department, there are virtually none of

the highly trained young professionals who are attracted to

other Boston agencies, notably the Boston Redevclopment Author-

ity. In the case of the latter, qualified people are recruited

both locally and nationally; they are employed only as long as

they are productive; they do not have tenure, and salaries

2re ottractive. As a result, the overall quality of both the

employees and the work of the Redevelopment Authority is rela-

Lively high, and its program is vigorously implenented.
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Another consequence of the B1A's hiring policies is the

fact that the bulk of its employees are in their 50's and 60s,

lcooi-g towards retiremqent. There is no evidence that younger

men are being actively sought or groomed to step into their

places when they retire. As a result, the ?A faces the

am inciient crisis that is now being reco gn zed in other

city and state agencies. A recenit feature article in the

Boston Globe reported that half of the city's staff is aged

50 or more, and that almost one-fourth are due to retire before

1970. The c-1-risis exists because trained and skilled young

employees are not being recruited and trained. overnor Volpe,

recently pleading for revision of the state civil service

system, described a similar situation within state agencies.

ralaries. Two reasons the PHA, as well as city and state

agencies, cannot attract or hold skilled young people are:

first, that their "image" as an employer is poor -- these ag-en-

cies are seen as places where nothing really happens; second,

that the pay scale is comparatively low. Salaries must be

approved by the state Division of Housing, the HAA, and the

Authority, and are set on a par with those of other local

agencies such as the NETA, the Port Authority, and some city

aren cies. Salaries do not compare well with those of the

PHA, private industry, or the federal government -- all of

whom are actively competing for professional help. Even the

job of BHA Administrator, for example, carried a salary of

only 313,0C0 prior to Ellis Ash's appointment; a considerable

increase was finally negotiated for him with the PHA.

Lack of Training Programs. Despite the fact that most

employees have no prior qualifications for their jobs, there
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are no on-the-job training programs, or even any indoctrination

courses. Employees learn -- or do not learn -- as they go.

A few have innate sympathy and understanding of the myriad

problems faced by many tenants; the rest are either unsympa-

thetic, or lack the socil1 service or human relations training

and experience needed to deal effectively with them. Proposals

for in-service training programs have been tailked about at the

EA, but among the Le admnistrative heads capable of working

out the details of such a program, l re too burdened with

day-to-day involvements to take the time necessary to get it

into action.

Under st aff in r. Several key departments are seriously

understaffed, with the ccnsequence that the most able department

heads are overworked, and much vital work is perforce left

undone, or proceeds slowly. The Leased Housing Department,

for example, which is charged with finding and leasing 1000

dwelling units, is staffed by two men and a secretary. The

Development Department, which is charged with construction of

all new public housing, lacks planners, architects, rehabili-

tation soecialists, and even draftsmen. The chief reason for

this under-staffing is the reluctance of both state and federal

housing agencies to approve the hiring of additional employees.

Summer Emoloyment. During the past two summers, student

work programs have briefly introduced young people into the

EHA. Under the Youth Opportunity Program, the College Work/

Study Prog-ram, and the Neighborhood Youth Corps, students have

been employed in jobs ranging from manual laborers to assis-

tants to M4anagement Aides. These programs, currently made

possible by outside funding, could provide a source of employee
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recruitment if regular and continuing fuiding were made

availa'cle by state nnd fedcral housing ager-ncies, and if the

practice of filling job openings through political patronaje

did not discourage such recruitment.
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"1WHO1S WEO IN THE OSTON TOUGING AUTHORITY

IV. DEPARTI'IENT hEADS

Directors of six key d epartments -- Mianagrement, Develop-

ment, Administration, Lel, Finance and Accounts, and Tenant

and Community Relations -- forr the executive staff of the BHA.

Although the Tenant Selection department a ppars on the organ-

ization chart as a sub-section under :anagement, it is in

actuality one of the most important and powerful departments

in the B1A. Two other 'erartments which might be expected to

h.ve considerable staturc -- personnel and public relations --

actually play very minor roles. Personnel is a sub-section under

Finance and Accounts, and the responsibilities of the personnel

officer are largely limited to keeping personnel records and

ensi on and insurance plan accounts. The "Information Depart-

ment" performs equally minor and routine functions, despite the

crying need for a vigorous and continuing program of public

information and communication.

Director of Management Albert Palmer, 58, has been with

the BHA since 1953, prior to which he was an employee of the

PEA. He is responsible for the maintenance and general manage-

ment of all 35 housing projects; he oversees the 13 site offices

and their management staffs, as well as the physical maintenance

:taff, which together number approximately 600.

Director of DeveloDment John F. Eillerick, 57, employed

iniially by the BHA in 1937, has progressed from, junior drafts-

man to his present position. He is -a registered architect, a

licensed builder, and a real estate broker. Tis deparrtment,

rsponsib'le for overseeing the cons truction of housing projects,
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is seriously understaffed, and lacks the kind of technical

personnel which would ordinarily be considered an essential

part of a development department.

General Counsel Paul A. Lison, 59, a law graduate of

Boston University, has been with the BHA since 1939. Previously

he had been in private law practice and had served as an att-

orney for the state Banking Department.

Director of Finance and Accounts Frank L. Donahue, 62,

is anothor long--time employee of the BHA, having been first

employed in 1939. le assumed his present Litle in 1959, and

is res'Nonsible for the financial management of the mul ti-million

dollar operation of the authority.

Director of Administration Cornelius J. Connors, 54,

employed by the BHA in 1954, has an A.B. Degree from Boston

College and an NBA Degree from Boston University Graduate

School of Business Administration. Prior to coming to the

BHA he had been employed as a consultant in economic research

and had served as an economist with the PHA and the U. S.

Deoartment of Labor. His considerable responsibility falls

under the catch-all heading of "administrative methods and

research."

Director of Tenant and Community Relations Richard S. Scobie,

32, who came to the BHA in 1964 to head this newly-established

departmnent, has an A.B. Degree from Dartmouth College and a

:tcer's Degree in Social Work from the University of Pitts-

burgh. He is a member of the Academy of Certified Social Work-

ers, a part-time instructor in Social Welfare at Boston Univer-

sity, and is active in housing an social work organizations

hoth in Boston and nationally. His staff now numbers 1 ,

alud in ( 1n Intr onI i ~.oWs Officer, 4 ten:n t cel Lions
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and 8 mnagement aides. The department has federal

approval to hire 10 additional staff members, but their

appointment is presently held. up by t State Division of

Houi ng.



"WHO'S WjO" IN THE ]OSTOM 1LOUSING AUTHORITY

V. THE PROJECT MANAGERS

Key people in any public housing pro:ram are the men

who manage the various projects, for they are the main point

of contact between tenants and management. Policies may be

made "downtown", but the managers are the ones who put them

into practice. How they choose to interpret and enforce those

policies in their day-to-day dealings with tenants can often

make the differenc6 between tenant satisfaction and acute

dissatisfaction. Theirs is a crucial position and a frust-

rating one.

The Interviews with Managers

In the course of this study, an extensive interview was

held with each of the 13 managers responsible for the 35

Doston projects, as well as with the Director of Management.

The primary purpose of the interviews was to try to assess

reactions of both managers and tenants to existing policies

of the BHA, and to see how these policies are carried out in

the various projects. It was also hoped that by eliciting

managers' attitudes towards their jobs and towards their

tenants, as well as by assessing their background and capa-

bilities, some indications might be gained as to how effect-

ively present managers promote gooi teant/management relations.

First reaction of both managers and management to the

inverviews was wary, even hostile. It was apparent that these

--!en are defensive about their positions, and were careful to

-ive answers which were in line with the "rule book", even



though anonymity had been assured them. However, as the

interviews progressed, defensiveness tended to disappear, and

most managers seemed oleased at the opportunity to describe

their work and air their ;rievances. Personal views and

comments were often quite revealing, and sometimes entirely

at variance with earlier stock answers.

.ho are the Ianagers? Although these 13 managers differ

widely in personality, background, and attitude, they have

enough characteristics in common to permit the sketching of

a broad composite picture. The "composite" manager is white

(there is only one Negro manager), male (no women managers in

Boston), 52 years of age, and of Irish descent. He manages two

projects, with a total of some 1200 families and 41200 people

under his supervision. He is assisted by a staff of about

40, (or one for every 30 families) including an assistant

manager, caer, r, four other office workers, and a maintenance

staff of 36. He has been en employee of the BHA for many

years, having started literally at the bottom and worked up

through cashier and assistant manager to his present spot as

manager. This pattern occurred with striking consistency.

Several managers have been with the BHA since its beginning;

none are recent employees, although two have been recently

re-hired after long absences. It was not uncommon to hear the

reMark, "I grew up with the BHA".

Backround and Training. The unavoidable conclusion gained

from the interviews was that little in the background or

training of these housing managers has prepared them for their



present jobs. Prior to being hired by the BHA, they held a

miscellaneous assortment of jobs.' Among them are former

maintenance men, a jewelry salesman, a laundry owner, an

insurance broker, a school teacher, a former patronage sec-

tary to the Mayor. One or two have some college background,

two or three have had. accounting courses, but there is a

striking lack of social service training or orientation

either before or since these men assumed their present posi-

tions. They seem almost to have drifted into their manager-

ial jobs, the majority as a result of political favor.

Judging solely by the interviews, only one or two of

the managers appeared to have the personality and attitudes

that would lead to good rapport with tenants and staff. The

majority seemed generally unsuited for, and ineffective in,

the key positions they hold. These strong impressions were

later confirmed in interviews with tenants. The same is

apparently true of assistant managers. One BHA department

head recently stated that given a manager vacancy "we would

be hard pressed to find a single assistant manager capable

of running a development. Several of the recently hired

assistant managers -- political appointees all -- have even

less experience than aptitude."

Attitude Toward Job. Most managers consider rent collection

their most important responsibility, with maintenance of

buildings and grounds second in importance. Tenant -relations

takes a poor third place, although all managers give lip service

to its importance. Several reported that so much of their time
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(from 301' to 50 ) is taken up with collection of rents, annual

income review, reports and other paperwork, that this, plus

supervision of the maintenance staff, leaves them little time

to spend with tenants. The managers' first responsibility

is to the Management Department, which stresses rent collec-

tion and physical upkeep, and managers allocate their time

accordingly. Some claim they would like to be able to spend

more time with tenants, helping with their problems, and just

getting to know them, but in general, tenant relations is felt

to be the responsibility of social workers and the handful of

Tenant Aides now employed by the BHA.

Managers' attitudes towards the various rules and

regulations established for tenants vary widely. Some expres-

sed the opinion that there are too many regulations; one or

two would like to see stricter enforcement of rules, especially

penalties for non-payment of rent, but the majority consider

present regulations both fair and necessary. As for their own

jobs, most managers would like to have more individual author-

ity in running their projects.

Attitude Towards Tenants. With the exception of the manager

of one virtually all-white project, who said that "nothing

has changed here in 20 years", all managers were concerned

about the tremendous changes in their projects in recent years,

caused by the "different kind of family they are sending us."

Some implied, or stated outright, that "there is nothing wrong

with public housing except for the kind of people who are

moving in." Although there was no mention of race per se,

the "kind' of people" they referred to were, by implication,
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negroes. Since many of these managers started with the BHA

in its early days, they still see the purpose of public housing

as being to house "nice" middle-class families who pay their

rent promptly and keep their apartments neat. They neither

understand nor sympathize with the problem-ridden families

who have moved into public housing in such n.umbers in recent

years, and managers criticize these families as poor house-

kecpers, who lack control over their children, are unable to

manage their money, and are often immoral. Although managers

admit that families with major anti-social problems constitute

a very small proportion of the project population, they feel

that these few troublesome families often "ruin public housing

for the nice families." One or two managers advocate tighter

screening of applicants, either at the BHIA office, or by the

managers themselves -- "After all, we have to live with them."

All stress the need of more professional social service help,

which they feel should be provided by the BHA in conjunction

with both private and public agencies

Problems of Management. With few exceptions, managers see

vandalism as a major, and growing problem. Breakage of windows

and doors is the most common complaint, with defacing of walls,

foundations, and elevators second; general destruction of

grounds and equipment is also prevalent. Several projects

which formerly had laundry rooms for tenants have closed them

because of vandalism and theft. The amount and kind of damage

varies among projects and in the degree to which it is blamed

on teenagers who come from outside the project.ii

1/ A recent study made by the Tenant Assoc. Council of vandal-
ism indicated that overall, tenants were responsible for
0' o-~f~ emo-e, '~ eutwr "or~ te balne.. 07of vandalism

in elevators at Columbia Pt. wais ctn by hrits, thev found ,
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Limitations of budget, and shortage of skilled workmen

such as plumbers and painters,.are frequently mentioned by

managers. Although they feel that they must "make do" with

their budgets,("our job is to protect the tax-payers' mcney")

problems of maintenance are great, particularly in the older

projects. Funds for major rehabilitation are needed, and with-

out such funds, maintenance is essentially a patching-up

process.

Tenants View T-anare,'s. The interviews and questionnaires

gave some insight into how managers view their jobs and their

ow-m effectiveness. (How they enforce specific tenant regula-

tions and procedures will be described in the section on

Policies and Procedures, pages 68 - 117. Different insights

on the managers themselves were gathered from tenants, who

in general appear to both fear and distrust managers and their

staffs. The majority of managers are described as either rude,

indifferent, unavailable to tenants who try to talk to them,

or unsympathetic. Many tenants claim that they never see

the manager, even on rent-paying day, since his office assis-

tants actually collect the rents. Their specific tenant

complaints will be brought out in later sections of this report.

The Managers' Dilemna. A manager's job is not an easy one.

Over-all, managers are caught between the demands of the

Management -Department to concentrate on collecting rents and

keeping projects in order, and demands of tenants for better

service and fewer restrictions. As a result, they are not

really sure whether they are rent collectors or social workers,
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and are uncertain about their role. Tenants are often

unreasonable, and a considerable amount of anti-social behavior

exists in the projects. In addition~, managers must deal with

maintenance staffs often laden with city hall appointees in

key positions, over whom they have no power to deman'd good

performance.

Tn recent years, no regular meetings of managers have

been held at which they could air some of their confusions

and discuss possible solutions to the problems they share

in common. Recently, at the suggestion of the new Tenant

and Community Relations Department, monthly meetings of mana-

gers were initiated at BHA offices, and it is felt that they

are of some help. However, until orientation and training

programs for managers are instituted -- or until patronage

hiring is eliminated -- it is not likely that tenant-manage-

mnent relations in Boston's public housing will improve to

any appreciable extent.
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TENANT/MIANAGEMENT POLICIES AND PROCEDURES

A maze of rules, policies, and statutes governs the

admission and. continued occupaicy of public housing tenants.

Some of these requirements are established by federal law, some

by the State, and many by the local housing authority. The

principal ones will be discussed in the following pages.

I. TENANT SELECTION

Federal housing law sets only very broad eligibility

requirements for families seeking admission to public housing:

first, they must be families of low income, who are defined

as those "in the lowest income group and who cannot afford to

pay enough to cause private enterprise in their locality or

metropolitan area to build an adequate supply of decent, safe,

and sanitary dwellings for their use." 1  Actual income limits

for admission, and rents to be charged, are now left up to

the states. Second, the Housing Act specifies that full

consideration shall be given to the rehousing of families

displaced by urban renewal and other public action, to veterans

and their families, and "to the applicant's age or disability,

housing conditions, urgency of housing need, and source of

income."

In Boston, where some 4,500 applicant families compete

each year for the 1,850 units that become available through

turnover,.the question of who gets into which project, and

how long it takes, becomes a matter of pressing concern. Of

all the controversial aspects of BHA operations, none has

L/ U. S. Housing Act of 1937 as amended.



69

been more vigorously attached than the tenant selection pro-

cess. Mystery and unpredictability have characterized the

procedure; some applicants a2re housed within a matter of days,

;hile others have waited in vain f or years. As a result, the

belief is ;idely held that unless you know someone -- a poli-

tician, a member of the Housing Aithority or the Tenant Seloc-

tion Department, or someone else with influence -- your chances

of :etting into public housing at all are very slim, and vir-

tually non-existent if you apply for one of the "good" projects

(i.e. a "white"project, or one of the new developments for the

elderly.) Not only are politicians and BliA staff besieged to

use their influence; it may just as easily be the parish priest,

a social agency, or a civil rights group that does the pressur-

ing on behalf of a family in desperate housing need.

In its agreement with CORE and NAACP in 1963,/ the BHA

plcdged itself to establishing a fair and objective system

of tenant selection. Two groups formed as a result of that

agreement -- the Tenant and Community Relations Department and-

the Advisory Committee to the BHA -- have worked closely with

Administrator Ash and the Tenant Selection Department to estab-

lish criteria for eligibility, priority, and "acceptability"

f applicants. Tachinery has also been developed for eval-

uating, processing, and placing tenants.?! That it is not

yet w:or:ing smoothly is partly understandable when the following

complicated structure is set forth.

j See section on Racial Distribution, page
2/ "Resolution Establishing Policies and Standards Governinm

Occupancy of Federally-Aided Projects", BHA, Oct. 28, 195.
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Eligibility. The first hurdles a family must safely pass

before it can be considered for public housing in Boston

ire the following:

. . Citizenship (this is not required by the U. S.

Housing Act)

. . Residency in Boston for 1 year, except for families

displaced by public action, who are exempt from

residency requirements. (The minimum was recently

decreased from 3 years)

. . Net family income shall not exceed the approved

income limit for such families. (These limits are

described under Rent and Income Policies, -page 88. )

. . Family assets shall not exceed one and one-half

times the applicable limit for admission

. . The family must be living in substandard housing,

or have been displaced by public action, or be about

to be displaced or evicted through no fault of its

o1m.

. . The family shall not own residential property.

. . The family must meet "acceptability" standards (see

below)

Priority. Among families eligible and "of equal need",

the Commonwealth statutes specify that preference shall

be given in the following order:

1. To families which have been (or are to be) displaced

by public action. Among these, first preference is

given to disabled veterans; second, to families of

deceased veterans; third, to other veterans and

servicemen.



2. Among eligible framilies not displaced by public

action, the same veteran priorities obtain.

3. Between eligible applicants of equal need, the fan-

ily with the greater number of minors shall be given

priority consideration;

4. "When all factors are equal", consideration shall

be given to time of filing application.

ClassifIcation. To compound the confusion still further,

once fam-rilies have been declared eligible, their priority

rank 7etermined, and the extent of their housing need

"scored" according to an elaborate point system, appli-

cations are then divided into thrce classifications:

First, by ability to pay. Applicants are separated. into

two groups: those Vho can pay above 57 rent (the current

average rent which the BHA must collect in order to break

even) and those who can pay less. From these groups, a

mix of tenants is selected whose aggregate rent will

maintain the required average. Second, according to size

of apartment needed. Third, family comnosition is taken

into account for the purpose of "correcting existing imbal-

ances or preventing the creation of imbalance of race."2

Acceptaility.- There is a difference between "eligibility"

and "acceptability", as defined by the T1A. Prior to the

CCHE/NAACP agreement, list of 15 social prohibitions was

in effect, any one of which could exclude a family. Th!ese

1Resolution Establishing Policies and Standards Governing
Occupancy of Federally-Aided Projects", BHA, Oct. 28, 1965.
Ibid
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included "excessive use" of alcohol, use of drugs, unmar-

ried couples, out-of-wedlock children (except under cer-

tain specified conditions), and even "unsanitary house-

keeping" and "obnoxious conduct or behavior in connection

with processing of npplication." That list has now been

scrapped, St least officially, and an "unacceptable family"

is now defined by the BRA as "one whose composition or

behavior constitutes:

A danger to the health, safety, morals of other

tenants;

A seriously adverse influence upon sound family and

community life;

A source of danger or damage to the property of the

Authority;

A source of dangor or damage to the peace and comfort

of other families

In any other sense, a nuisance.l

With the realization that too narrow an interpretation

of these standards could make them just as restrictive

as the former list, and that personal bias might influence

judgement, the Department of Tenant and Community Relations

was asked to develop criteria which would be both humane

and workable. Families which show evidence of being a

clear danger are ruled ineligible, others which show sIgns

of severe social disturbance (criminal convictions during

the past twjo years, a pattern of out-of-wedlock children

with the youngest under two years of age, evidence of

" esolution Establishing Policies and Standards Governing
Occupamcy of Federal1y-Aidcd Projects", BHA, Oct. 2F, 1965.
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unsanitary housekeeping, etc.) are given a rating of

"tentatively eligible" and are referred to the Tenant

and Community Relations Department for evaluation. After

home visits and consultation with welfare agencies, pro-

bation officers, or social agencies which may know the

family, the department re-assesses the family's potential

for adjusting to project living, and forwards a recommen-

dation back to the Tenant Selection section. There a

decision regarding eligibility is made. Out of 297 -am-

ilies whose cases have been referrod between December 1,

1965 and February 28, 1967, 208 were re-classified as

"eligible" by the Tenant and Community Relations Depart-

ment, 14 were classified as "ineligible" and the remainder

are currently still being evaluated.

To reject needy families on the basis of social

values seems, in some respects, hard to justify, yet it

is obvious that some limits must be set. The BHA claims

that the only families now rejected are those whose pro-

blems are so acute, or whose behavior so flagrantly anti-

social, that even with a battery of social services (which

in some cases they are unwilling to accept) they would pre-

sent a clear and present danger.

The right to ampeal. Any family found ineligible or unac-

ceptable is now so notified by letter (formerly, they were

never'told that they had been rejected) and the reason for

rejection is specified. Although this is a step in the

right direction, a formal appeal process Is still lacking,

and needed. The BHA maintains that any rejected applicant
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however, is never officially explained to the applicant.

The Advisory Committee to the BHA has recently suggested

that the letter informing an applicant of his ineligibility

include a statement that -iche may appeal the decision and

may present additional information to support his appeal.

The machinery now exists by which tenants can be objectiv-

ely and equitably selected, and althou.:h that machinery does

not yet run smoothly, there is reason for cautious optimism.

Much-needed personnel has been added to the Tenant Selection

staff, and real efforts are being made both to speed processing

of the backlog of applicc.tions and to bring records up to date.

t is apparent from a visit to the Tenant Selection Department

that more modern methods of record keeping are needed --

ideally, an electronic data processing system --- to eliminate

present delays and confusions. Also desirable vould be a large

chart (or tote-board) on the wall, so that as the prized

"vacate slips" sent in daily by project managers are received,

vacancies could be promptly recorded.. (In the past, vacate

slips were kept under lock and key.) All personnel concerned

with tenant placement would thus have ready access to know-,

ledge of location and size of each vacancy as It occurs, and

its disposition would be a matter of record. In addition, such

a system would reduce the possibility of politically motivated

Placements.

Tenant selection is a difficult and complicated process

at best, and one from which judgmental values cannot be entirely

eliminated. As long as decent low-income housing remains a
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scarce commodity, competition for public housing will remain

keen, and iorm of personal influence will probably contin-

ue to play a part in deciding priorit'ies. However, it is to

be hoped that the days are over when politicians openly boast

of how many people they have gotten into public housing, and

.1hen tenants in "good" projec ts acknowledge that' it took the

right phone call to get them there.
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TENANT/MANAGEMiENT POLICIES AND PROCEDURiES

II. RACIAL DISTRIBUTION IN PUBLIC HOUSING

The non-white population of the Boston metropolitan region

more than doubled between 1950 and 19 601 and is continuing

to increase. In the city of Boston alone, where almost 80%

of the region's Negroes live, their proportion grew from 5.3%

of the total population in 1950 to 9.8 in 1960. In 1967,

that proportion is an estilated 10-12j, which pproxi rates

the national perceitage. Present poredictions re that by

1970 there will be approximately 100,000 non-white residents

in Boston, or slightly over 1k of the projected City popula-

tion.2/

The percentage of Negroes in public housing in Boston

is much greater than their percentage in the general popula-

tion. In 1960, 13.5' of public housing families were Negro;

two years later, that percentage had grown to 15.2O; at the

end of 1966, it was 25!. (See table following) Current

applications show an even more striking trend: in early 1967,

Negro applicants outnumbered whites for the first time, with

applications being 43 Negro, 415 white, and 16 Puerto Rican.

Some observers predict that within the easily foreseeable future,

public housing will be "Negro housing", unless some way can be

found to halt current trends, particularly the increasing

exodus of white families.

i/ Eass Transportation Commission, The Boston Regional Survey,
April, 1963. The Negro population in 1960 in the Boston
SMSA was 87,100, a 56.4. increase from 1950. Non-white pop-
ulation was still only 3.4 of the Region's population, as
compared with l1.4< of the total U. S. population.

/ Leaguo- of Wiomen Voters, Boston Section, "Por lation and
eouing", Ximeographed 1eport, :a rch 1 965.
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The Pattern of Segregation. Until very recent years,

segregation was an accepted way of life in housing develop-

ments in Boston. When the Lenox St. project in the South End

was completed in 19410 (the first to accept Negroes), it was

100% Negro. In Orchard Park, the second project open to non-

whites, certain buildings were designated for Negro occupancy,

and were known as "the colored section." It is reported that

in another similarly segregated project, Negroes and whites

at one time stood in separate lines to pay their rent at the

project office. By 1960, the pattern of segregation in projects

throughout the City was unmistakable to anyone who cared to

look. Thirteen of the 25 housing projects then in existence

in Boston.were more than 96% white, and of these, seven were

exclusively occupied by whites. Of the 1,733 Negro families

in the 15 federally-aided projects then in operation, 98.6%

were concentrated in seven projects, two of which were entirely

Negro. Discrimination was even more evident in the 10 state-

aided projects, where only 3.6% of the 3,675 units were occupied

by Negro tenants -- 134 families. Of these, 122 Negro families

were concentrated in four projects, one of which was entirely

Negro. That this pattern of segregation was neither acciden-

tal nor a matter of project location was vividly evidenced by

two projects across the street from each other in Roxbury:

Mission Hill, which was 100% white, and Mission Hill Extension,

which was over 80$ Negro.

With the activation of the civil rights movement, and

particularly following the Presidential Executive Order of 1962,

several groups began to focus on the racial issue in Boston's
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public housing. in 1962, the NAACP filed a formal complaint

with the Mas sachusetts Commission Against Discrimination,

charging the Boston Housing- Authority ith "maintaining a

pattern of racially segregated living in its public housing

projects." The complaint charged that both tenant selection

policies and hiring policies were discriminatory, and made spec-

ific recommendabions 2or operational and policy changes within

the BLA.

eIntegratooii Established. Although the Authority

hotly denied the charges, the situation spoke for itself. The

complaint and resultant publicity were the direct cause of the

appointment of Ellis Ash as Acting Administrator of the BHA

in M.ay 1963. He immediately began to work with representatives

of various social and civil groups to draft new BHA policies

on racial integration and tenant selection. A statement of

policy on tenancy in public housing was adopted by the Author-

ity in June 1963 and formed the basis of a written agreement

be tween CORE and KAACP, and the BA, which was signed in Nov-

emoer of the same year. It included the following provisions:

1. That all pubiic housing would be racially integrated

and fairly and equitably available to all eligible

applicants; and that employment practices would be

similarly non-discriminatory.

2. That a 9-man Advisory Committee would be established

to render advice on implementation of the agreement

and to "study, evaluate and advise" on procedures of

the Authority, relative to that agreement;

. That an "intergroup relations officer" would be

hiredL , together with noLcssar: staff, to "fomuL!te
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programs for the education and training of the staff

of the Authority" on matters of race and tenant

s el cti on;

4. That a new and objective system of processing and

p acing ten.nt applicants would be established and

maintained.

The signing of this agreement was hailed as a victory.

Implementation, however, proved to be another matter. The

Authority board took no action either to put the new policies

into effect or to hire an intorgroup relations officer. Then,

with civil rights ferment increasing, both nationally and

1 ccally, and with sit-ins over segregated schools and other

forms of discrimination, there were persistent rumors that a

race riot was imminent in Boston. This possibility, coupled

with continued pressure from such groups as the Massachusetts

Committee on Discrinination in Housing and the United Commun-

ity Services' Special Commission on Housing, finally forced

the Mayor to act. With some fanfare, he announced in July 1964

the creation of a new Tenant and Community Relations Department

at the EHiA. Richard Scobie, who had been on loan to the BHA

from the Special Services Department of United Community Services

for several months to advise on setting up the new department,

was hired as its director, and in accordance with conditions

he had set before accepting the post, he was permitted to name

his own assistant, and to make recommendations for his own staff.

TkenProressMde. Scobie and his staff, together with Ash,

have since worked closely with the hitherto autonomous Tenant
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Selection Department., headed by James Crowley. Since that

time, there has been at least token progress made towards

wider distrIbution of Negroes armong the various projects, as

the following table shows. It can. now be said that no project

is 100S white -- although the fact that four were still 987

white, at the end of 1,66, anTd 10 others over 90i white dimirin-

ishes the impact of that statement. State-aided projects are

still essentially segregated, with only 101 Negro occupancy,

partly because higher rents in these units automatically

exclude many Negro families. The racial situation has actually

worsened in some projects: Bromley Park, Orchard Park, South

End, and Columbia Point '1are rapidly becoming predominantly

Negro, despite efforts to halt the trend. There is little

evidence that the hope expressed by the BHA in 1963 that "the

placement pattern in individual developmcnts over a period of

time should tend to reflect the racial balance of the total

racial ratio throughout all of the developments maintained by

the Authority"/2is even moving close to realization. In only

a handful of individual projects does the percentage of Negro

residents approximate the over-all percentage of Negro house-

holds in public housing -- now 25?.

"Integrating Assignments' Efforts to promote integration

have run into the discouraging reality that most families of

both races are reluctant to live in projects where they are a

1/ Although the percentage of Negro families at Columbia Point
is o-n!ly 36'Z of the approximate 6,000 residents, over one-half
are minors, and the majority of them are Negro.

2/ 2esolution Establishing Policies and Stds Governing occupaancy
of Federally-Aided Developments, B1A, 10/28/65, pg. 19.



RACIAL DIS1TRUTION PN PUBLIC HOUSIG IT £0STCN 1960-1966

NO. of Number -of Powhr i t Families
&derPl-aid rojects Units 16o 1_962 Dec. 31,1066

.ission Hill Extension,
Roxbury 587 476 509 502

io:: St., So. End 306 305 300 302
hittier St., Roxbury 200 188 189 100
rehad Park, Roxbury 772 143 267 553

roil.ey Park, Jam. Plain 725 171 203 387

iuth End ' 507 259 276 305
alumbia Pt., Dorchester 1480 166 210 528
cat St., Roxbury 412 2 13 162

issiorn Hill, Roxbury 1022 0 1 91
ranlin Hill, Dorchester 375 15 15 61

erlestown 1147 4 4 23
-:rhing-ton & Beech, So
Cove 274 2 3 22

Id Colony, So. Boston 873 2 0 29

1I Iarbor, So. Boston 1016 0 0 19

cBoston 411 0 0 10

l Hill, N. Dorchester 86 -- 13 21
>.stnut Hill, Brighton 64 -- -- 11
ickord St. Jam. Plain 64 5 8
napolis, Dorchester 56 -- 1 6
<ing5ton St., Brighton 82 -- -- 6
cnd St., Jamaica Plain 44 -- 0 2

:r:nont, Dorchester 54 -- -- 2

J. Foley Sr, So. Bos. 96 -- -- 2

Totals 10,653 1,733(17.1%) 2,009(19.4%) 3,242(30.4 )

aoulsing for the Elderly. Dashes indicate that the project had
ot yet been occupied. Ir computing percentages for 1960 and
962, total number of units was reduced by number of units not

co-aleted at that time.



82

ZiACIAL DISTRITNTmION IN PUELIC HOUSINC IN BCSTON 1960-1966 CONT'D

o. of
Unitstote-idedProjects

Field

a::den St.

-coadway

K:aonwvealth

rh ale

orton St. (Gallivan)

auth St.

.ient Heights

.I rount

rnklin Field #2

anl:in Field #1

504

72

969

648

287

258

251

132

352

202

cumber of Ron-White Families
19162 Dec. 31, 1966

20

71

13

18

16

71

15

15

100

71

35

33

25

18

15

14

7

11

5

Totals 3,835

aral and State-Aided
over-all Totals

128(3. 5%)

2,137(15.25)14,488 1,867(13.51)Q

35(107)

3,627(25.0--

I -ing for the Elderly. Dashes
boeen occupied. In computing

indicate that the project had not
percentages for 1960 and 1962.

ta number of units was reduced by number of units not completed
that time.

Preliminary figures as of May 1, 1967 show this figure to have in-
uraced to 28.6,, broken down as follows: Federal family housing7,., Federal Housing for Elderly 8.2, State family hou/ing 8.5,

,'itc elderly housing 7.9.
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conspicuous minority. Negroes resist beIng sent to areas such

as South Boston, where Negroes are a rarity and where harrass-

ment of Negro tenants in public housing is all too common.

Whites are equally averse to being placed in Negro neighbor-

hoods. As certain develcopmients begin to "tip", white families

begin to move out, or to request transfer to another project,

thus hastening the tipping process. As the number of Negro

applicants has increased in recent years, the number of white

applicants has steadily decreased. As a result, applications

have dropped to an average of 72 per week, compared to an ave-

rage of 90 per week before integration policies were announced,

with Negro applicants outnumbering whites for the first time

early in 1967.

Fair Housing, Inc. has devoted considerable effort for

the past year and a half to making "integrating assignments"

of families willing to be placed in segregated projects.

Luring that time, they have helped place 77 families: 36 Negro

families in basically white projects; 3 white families in bas-

ically Negro projects; 29 Negro families in projects rapidly

"tipping", and 9 in projects over 60% Negro. Fair Housing

1/ In March 1966, the Advisory Committee called on the BHA to
agree to make all assignments on an integrating basis until
dramatic gains could be made. The BHA refused to assign appli-
cants exclusively on this basis, but did agree to "endeavor
to make the majority of assignments in accord with this app-
roach" and that "suitable documentary explanation of exceptions
to the general approach will be maintained and will be avail-
able for review." To date this pledge has not been honored
in the instance of a single development during any quarterly
reporting period, and to date no documentary explanations
have been made available to justify or explain this failure
to honor the pledge.
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spokesmen feel that few of these placements would have occurred

if they had not intervened, especially those in predominantly

segregated projects. Certain 3HA staff members, they maintain,

are very cooperative in pursuing integrating assignments,

while others, at least at lower eschelons, are either not

interested or are highly resistant. Placards have been posted

in all projects inviting any family willing to take an inte-

grating assignment to request transfer, but the effective-

ness of such a device is highly doubtful.

Benign Quotas. In an attempt to slow the "tipping" of certain

projects, the 3HA with the encouragement of the Advisory Com-

mittee has tried to set unofficial "benign quotas", so that

after a project has reached about 25-3,0 Negro tenarcy, Negro

assignments to those projects will be avoided. This system,

however, can lead to a new dilemma, in which a family in des-

perate need of housing cannot be placed, because the only

suitable vacancies are in projects in which the "benign quotas"

have already been reached. In such a case (not a unique one),

is integration -cr se a more important goal than housing a

needy family regardless of race?

Chester H1artman, writing of the difficulty of integrating

all-Negro projectS located in all-Negro neighborhoods, says:

"in these projects there is probably no way at all of achieving

integration in the absence of an end to segregated housing

pattern in'the community as a whole." In the case of all-

Negro projects located in racially mixed neighborhoods, he

continues, "It may be possible to attain integrated occupancy
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if other than incremental measures are used: either holding

apartments open as they become vacant until it is possible to

move in a substantial number of white families -- say 30 - 50%

of the total -- as a block, or decanting the project entirely

(possibly in conjunction with a major remodelling job) and

repopulating it on an integrated basis,....

"By positing the goal of racial integration above all

others, a key element of personal decision is taken away from

public housing tenants, a further invidious (and possibly)

unacceptable) distinction placed between those who are and

are not recipients of government welfare benefits. If one of

the key elements of a satisfactory living environment is loc-

ation, neighbors, surroundings, convenience, etc., single-

minded pursuit of racial integration as the criterion for

tenant placement and selection may prove counterproductive....

"It may be that until such time as there is 'no hiding

place', when open occupancy housing is achieved throughout

all sectors, we cannot and should not expect a significant

level of racial integration in public housing.,"I

One of the keys to making interracial living patterns

more acceptable is through increasing use of "intergroup"

workers in housing projects and neighborhoods, both to help

minority families adjust to the kind of community living that

large projects entail, and to work with the community itself.

Administrator Ash believes that such experts must be hired in

greater numbers by the BHA, but says that efforts in this dir-

ection are repeatedly blocked by the state Division of Housing.

A Chester Hartman, "The Impact of Federal Housing and Commun-
ity Deirelopment Programs on the Poverty Program", Prepared
for OEO, 1965.
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He recently wrote: "The prevailing administrative philosophy

of the Division of Housing, which does not approve the util-

ization of skilled staff services in intergroup relations,

greatly handicaps local progress....Specifically, the State

Division of Housing has refused to authorize any budgetary

support for the newly-created Department of Tenant and Commun-

ity Relations in the BHA, and has insisted that the entire

burden be placed on the federally-aided program.IV it

should be noted that the Division of Housing, after continued

insistence by various interested groups, and after final

intervention by the Lt. Governor, recently agreed to pay a

share of the salaries of present staff members of the Tenant

and Community Relations Department, but is currently balking

at the addition of ten other urgently-needed staff members,

whose positions have already been approved by the Authority

and by the HAA.

Some progress has been made by the BHA in recent years

in hiring negro employees. At the time the CORE/NAACP suit

was filed against the BRA, only one Negro was employed as a

manager, three Negro women were employed in clerical posi-

tions in the project offices, and approximately 10 Negroes

were employed as maintenance workers. In early 1967, a

total of 47 Negroes were working for the BHA -- 25 as office

workers and 22 on maintenance staffs. However, there was

still only one Negro project manager.

Continued and redoubled efforts should be made to lessen

1/ Ellis Ash, "Statement to Advisory Committee on Housing/Urban
Renewal to the Department of Commerce and Development,
Oct. 21, 1964.
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the exaggerated extent of racial segregation that still

exists in public housing. Experiments should be tried, and

expert advice sought. If the overriding reason for segreg-

ation in state-aided projects is the higher rents in those

projects, increased attempts should be made to obtain the

higher state subsidy that has been recommended. The old

segregated pattern must be broken, in order that the poor in

public housing, in addition to being so obviously set apart .

physically, shall not additionally be divided into "poor

white" and "poor Negro".*
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III INCOHE AND RENT POLICIES

Local housing au othorities arc peit ted by federal

statute to set their own rent schedules and incomn limits

for admission and continue. occupancy, which are usually

based on several general policies:

1. That the incomce frora rents and subsidies shall be

sufficient to pay all operating costs, including

debt service.

2. That rents shall be kept below rental rates for

equivalent accommodations arailable in private

housing in the community.

3. That rents shall be based on income.

4. That when a tenant's income rises above maximum

limits, he shall be required to move.

All of these policies were established at the inception

of the public housing program in the late 30's, and were

reasonable safeguards at that particular point in history.

Through the years, federal requiremnents have been consider-

ably relaxed, whereas those of many states, including Massa-

chusetts, have not been similarly liberalized. Those require-

ments now in effect are being seriously questioned, and alter-

native methods are being experimented with in various parts

of the country. These questions will b- liscussed in the

:c-ntext of the 3oston Housing Authority's present policies

and procedures.

1. Income must mcet operating costs. This basic policy,

still mandatory qt federal level, leads to the paradox that
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whereas public housing is for families of low income, it

con accept only limited nuibers of those with the very lowest

income. Public housing was never intenred for people without

some rent-paying ability. The EHA puts it very plainly:

"Procedures shall be established to onsure that, iith rent

based on income, the admission of an ex:cessive number of

families at the bottom of the income scale will not jeopar-

dize solvency. T he "break-even" figure in Boston today

is 157 per unit per month, which means that an economic mix

of families whose aggregate rent will average out to that

figure, must be sought, and maintained.

' MNONTHiLY GROSS RENTS IN EOSTON PULItC HOUSING 196'

Family Housing , Minimuin Rent , Maximum Rent

Federally-Aided , 645 per Mo. ,l14 per mo.

State-Aided 55 t 115

Housin~ for the Elderly I

Federally-Aided .345 : $ 90
I State-Aided 57 92.50

Although Massachusetts statutes require that income of

public housing tenants at admission "shall not exceed five

times the annual gross rental" -- in other words, that they

shall pay no less than 20 of their income for public housing --

many are paying much more, even at the minimum established

rentals. For example, an individual or family with an income

1/ "Resolution Establishing Policies and Standards Governing
Occupancy of Federally-Aided Developments". Boston Housing
Authority, October 1965.
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of *'2,000 paying the mfinimum 41-45 rent in a federally-aided

project would be spending 27: of its income for rent; the 55

minimum in state-aided projects would. represent 33% of that

income. Since the average income of the elderly who are

living in public housing in 3ostcn is less than Q2,000,

it is very likely that many old people are forced to skimp

on other necess-itics of life in order to pay their rent.

Rents in state-aided projects average l10 a month higher

than those in federally-aided projects, largely because of the

more generous subsiaies contributed by the federal programs.

(See page 16.) State subsidies are so inadequate, especially

as operating costs continue to rise,that the BA may have no

alternative but to raise rents again in the near future.

(Unfortunately, the increased subsidy voted by the 1966 State

Legislature applies only to projects completed after July 1,

1966, and therefore will offer no relief to existing develop-

ments.)

The strongest argument against the requirement that

income equal outgo is, of course, that many families with the

most acute need are excluded from public housing. A 1966

study in Washington D.C. showed that some 15,000 families had

incomes too low to afford public housing; although similar

studies have not been made in Boston, it is probably that the

number is substantial. It would include many of the 18,000

reported as having incomes under 2,000 in 1960, and certainly

a fair number of the 26,000 with incomes under $3,000. Many

1/ "?Statement to the Committee on Public Housing, Boston City
Council" by then-chairman Edward D. Hassan, Feb. 6, 1964.
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of these people, either out of pride or ignorance of avail-

able help, somehow get along without public assistance, and

settle for miserable (and cheap) living quarters. Even some

large families with an employed father have inconmes inadequate

to obtain standard, non-crowded housing.

2. The gap between rentals in private and public housin-.

When the first - ederal housing act was written, the powerful

real estate lobby insisted that a gap of 20Ip be left between

highest rents in public housing and lowest rents at which

the private sector was producing substantial amounts of

housing. The federal government has now eliminated that re-

quirement, but Massachusetts retains it, except for a recent

reduction of that gap to 57 in the case of families displaced

through public action such as urban renewal or highway cons-

truction. In view of the shortage of standard housing avail-

3ble at moderate rents in the Boston area, it seems that

strong efforts should be made to eliminate this requirement

locally. As it now stands, a good number of families have

income too high for public housing but too low for the private

market (the Washington D.C. study showed over 19,000 families

in this catagory.=)

3. The graded rent system. Most public housing programs

operate on the principle that as a tenant's income rises, his

rent rises proportionately. Although it seems logical that

as tenants earn more, the amount of their subsidy should be

reduced, in actuality the system has proven to have -many flas

leants see the system as punitive and unfair, since it pena-

lizes them for econo ic advncem-ent; many observers see it as
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inhibiting incentive and thereby depressing mobility;

housing managers see it as a major administrative headache.

Under this system, a tenant is required to report immediately

any "substantiali '/increase in income; his rent is raised

the first of the following month. Present rent schedules in

Boston add 1 per month additional rent for each >4 of addi-

tional inome, including incofme earned by teenagers or wives.

Once a year, income of each tonant is reviewVed by his project

managers and his salary is verified by his employer. If a

tenant has failed t'o report a rise in income, his rent increase

is made retroactive, which usually causes a real financial hard-

ship.- (Decreases in income are reported promptly, managers

state, and rents are decreased the first of the following

month.- If a tenant fails to report a drop in income, rent

decrease is retroactive only at the discretion of the manager.)

It has been remarked somewhat bitterly that the only way

to beat this system is to stay poor or lie about your income.

Tenants often try to conceal increased income, especially that

of working teenagers, and consequently live in fear of exposurc.

Tension between tenant and management results, as well as fro-

quent informing by neighbors. In an effort to correct some of

the flaws of the graded rent system, several alternate sys-

tems are being discussed and tried in other cities:

a. When income goes up, the Dercentage paid for rent

goes down, from 20% to perhaps 16%. (In private housing,

1 A "substantial" increase is currently defined by the BHA
as 4400 per year, or about _k33 per month, which would
increase the tenant's rent by N18 per month.
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statistics show that the larger the family's income, the

lower the percentage devoted to housing.) Where this system

has been tried, project turnover has been reduced, and ten-

ants reaction has been positive.

b. "ace rentV with a set rental established for each

apartment according to its size. Rent remains constant

within two classifications: "normal".rent and "hardship"

rent. As a family's income rises, its classification changes.

c. New York has a "space rate" based on apartment size,

with a variation of $8-$10 depending on location, age of

structure and amenities provided, This system has been well

received by tenants, even though some of them may pay as

much as 25% or 30% of their income for rent. The important

factor seems to be that they know what their rent will be,

and that increased income will not affect it.- So far, this

system has been used only in New York's federally-aided pro-

jects, but tenants have petitioned that it be extended to

state and city-subsidized housing as well.

d. Eliminating the requirements of reporting income

changes between annual reviews.' Rents are increased or decreased

once a year. This plan has been seriously considered by the BHA.

Not only would it reduce paperwork and record-keeping, but it

would eliminate the punitive back-charges now in effect.

According to Director of Management Albert Palmer, however,

veterans' organizations opposed this system on the grounds

that it would work a hardship on families whose income decreased

between annual reviews*-
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4. The "Up-and-t? olic4. Maximum incomes allowed for

admission to Boston public housing and for continued occupancy

are currently as follows:

'No. in " Income Limits " Special Admission " Limits for
Family " for Admission " (Displaced Families) " Cont'd Occupancy

I~i it3In

" Fed.* State " Fed. State " Fed. State

1 & 2 " $3,600 $4,350** " $4,500 $4950 ' $5,000**'

t3 & 4 is 3,800 , (+ $200 4,750 , - , 5,225 , (+ $200 ,

15 & 6 " 4,100 5 for each 5,125 1 - i 5,638 , for each,
minor) minor)

7 & up,, 4,400 ' n 5,500 , - " 6,065 ,

*$100 exemption allowed for each minor member in determining rent
and eligibility, except that all of a minor's income shall be
deducted for continued occupancy eligibility.

t**In state-aided housing for the elderly, these limits are reduced ,
to $2,500 for individuals and $3,000 for a couple; with continued I
occupancy limits of $3,125 and $3,750.

The concept of forcing families out when incomes exceed

maximum limits was originally devised to give them an incentive

to move up into private housing, as well as to assure that

higher-income families were not keeping out families in greater

need. Objections to this system are several: that it robs the

projects of its leaders -- the upwardly-mobile, middle-class-

oriented families; -- that it often forces a family to move

before they are ready, financially or emotionally, and it en-

courages "cheating" in reporting income.

The requirement re income eligibility has been relaxed

somewhat in recent years to permit families to stay until they

are ready to move, or can find decent housing within their means.

Currently, only an estimated 1% of the turnover is for income
10
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ineligibility in Boston projects; and it is reported that in

one or two developments between 50-60% of the tenants are

actually over-income.

Both the Leased Housing and "Turnkey" programs were

devised partly to obviate the shortcomings of the "up-and-out"

system, making it possible for a tenant to stay as long as he

chooses by paying more rent as his income rises, and taking

over the lease when he exceeds public housing income limits.

Evictions and Turnover. Average annual turnover in the city's

projects is slightly under 13% -- ranging from a high of

nearly 30% in one project to a low of less than 1% in several

projects for the elderly. The great majority of those who

leave do so voluntarily -- to move into private housing, to

move out of the city, or, in the case of the elderly, to move

in with families or into nursing homes.2/ A few leave to buy

their own homes.

Evictions are relatively rare, although the threat of

eviction is common, especially for late payment of rent or

continued misconduct. Legally, 14 days' notice must be giv

in cases of non-payment, and 30 days' for misconduct. Fami

receiving eviction notices sometimes flee in the middle of

night, leaving their few sticks of thrift-shop furniture be

the majority pay up, and are again in good standing.,

Managers themselveswho have the authority to have ten

evicteddiffer widely in the degree of tolerance they show.

en

lies

the

hind;

ants

1/ Reportedly, few elderly tenants actually die in public housing.
Most move into some caretaking situation as their health be-
gins to fail.
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It is reported that some managers routinely send eviction

notices when rent is 5 days overdue, without even talking to

the tenant. One manager, who has a fairly high proportion

of evictions for non-payment, justifies them on the basis

that "the last manager was too soft", and that his most

important job is to get the rents in. At the other extreme,

one manager says that even when eviction is unavoidable, he

tries to delay giving notice until school is out for the

year. The majority say they evict tenants only as a last

resort. The kinds of misconduct cited as grounds for eviction

range from "extreme misuse of housing", "having boarders or

live-in relatives", or vandalism, to prostitution, gambling,

or use of drugs.

The eviction process must go through the courtswhich

means it is a lengthy business. Judges tend to be very

lenient in these matters and can grant up to nine months'

stay of eviction to permit a tenant to find new quarters.

Perhaps the most distressing thing about evictions is that

tenants are never told on what grounds they may be ousted,

what the eviction process is, or that they have the right to

appeal. The only mention of eviction is in a clause in fine

print in the lease, which states: "The Authority may term-

inate this lease, without cause, on any day during any term

by giving the tenant not less than 14 days prior notice in

writing." If one of the objectives of management is to give

tenants a sense of security, certainly this phrase should be

re-written, or explained.
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T'nses..' The manager himself is instructed to transfer

tenants to other apartments when the size of their family

increases or decreases to the point where it does not conform

to occupancy standards, although this regulation is apparently

not uniformly enforced.i/The manager may also transfer ten-

ants within his project, at their request, if the units

involved have 3 bedrooms or less. For transfers involving

larger units, approval must be obtained "downtown" by a ten-

ancy review committee, as must requests for transfers to

another project. If the tenant's reason for wishing a trans-

fer is reasonable, and not based on opposition to the official

policy of racial integration, the BHA says he is transferred

when possible., Special efforts are currently being made to

transfer tenants who request "integrating assignments". Such

requests are rare, and are likely to be made only when an

agency such as Fair Housing, Inc. has a actively recruited

families (either Ne-o or white) who are willing to move into

projects where tenants are predominantly not of their race.

1/ Definite standards specifying size of apartment according to
family size have long been established. They are often not
enforced in Boston public housing, particularly in well-
established projects where a family may have lived for many
years. When the children grow up and leave, many are per-
mitted to stay in their technically over-sized apartment.
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TENANTAIANAGEMENT POLICIES AND PROCEDURES

IV. TENANT RULES AND REGULATIONS

A complaint shared by public housing tenants throughout

the country is that rules and regulations established by

management are often arbitrary, unreasonable and punitive.

As a result, rules are often ignored or, at best, resentfully

complied with, and if the manager is too zealous in enforce-

ment, additional friction and tension result.

Another common complaint is that rules are seldom

announced or explained. In Boston, they are enumerated in

the lease (which is so long, and in such fine print that it

seems likely many tenants do not read it) in language which

is sometimes unclear and often intimidating. No reasons are

given for any of the 34 "shalls" and "shall nots", which

include the following:

No pets of an kind are permitted. (This is frequently

ignored; birds, fish, cats and occasional small dogs

are kept in many apartments. Especially for lonely

single people, a pet can be the only source of comfort

and company.)

No nails, bolts, or screws shall be used on walls, floors,

doors or trim. (Putting extra safety locks on inside

doors is specifically prohibited; putting up extra

shelves or even hanging pictures are by implication

forbidden. The regulation regarding safety locks is

routinely disregarded, particularly in projects where

breaking-and-entering is a common problem.)



99

No TV antennae shall be installed, or hung from windows.

(A master antenna is included on all buildings for the

elderly, but despite almost universal ownership of

TV sets, no provision is made for antennae in other

projects. In some projects, managers apparently make

no effort to enforce this regulation, realizing its

unreasonableness.)

No alterations of any kind may be made by the tenant.

(Most managers, however, will furnish paint if tenants

want to redecorate, and most look the other way if

reliable tenants do a little "fixing-up".)

Tenants are responsible for cleaning public halls and

stairways. (Various schedules are established by the

different managers, but none seems to lessen the resent-

ment tenants feel at this requirement. Most say they

wouldn't object to sweeping and picking up litter, but

that washing walls and scrubbing floors should be done

by maintenance men. Where the responsibility of the

tenant ends and that of maintenance men begins is a

matter for constant debate and irritation.)

Snow removal, although specified in the lease as the ten-

ants' responsibility, is actually done by the mainten-

ance crew.

The Authority or its representatives shall have the right

to enter any apartment "during all reasonable hours"

to examine same or to make repairs, or to remove fix-

tures' alterations or other prohibited items. (Mana-

gers are required to inspect apartments at least once
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a year, or oftener in case of complaint. Tenants see

this as an invasion of privacy, especially when the

manager enters without their-knowledge.) The preval-

ence of this practice varies among the projects.

Feeesand_Chres: A 410 security deposit is required of

all tenants when they move in, and is returned only

if all keys are turned in, no charges are outstanding,

and the apartment is left clean and in good condition.

(The BHA claims that over 50% of deposits are returned.)

This deposit is explained in the lease, as is a t1

charge levied for serving an eviction notices- Other

charges commonly made are for a broken window ($1),

lost keys ($1), letting a locked-out tenant into his

apartment late at night, and the labor cost of repairing

stopped up sinks or toilets. In cases of vandalism

where the offender is known, his family is billed for

repairs. According to the BHA, such charges are

purposely not listed anywhere in order to let the

manager use his own discretion in imposing them.

Tenant Handbook. A joint Management-Tenant and Community

Relations Committee is currently completing a handbook

to be given to all tenants upon admission, explaining

in simple, clear, and reasonable language the tenants'

responsibilities, and reasons for the various regula-

tions. It will also describe management's responsib-

ilities, and the tenant's rights. It will try to avoid

the kind of wording which, in the present lease, is

often more offensive than the regulation itself; for
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example: "The tenant's lease does not include the

right to use the interior community facilities in the

project, but the Authority may in its discretion

extend the privilege to use such facilities to the

Tenant. The tenant must make application for written

permission to use such facilities." (Such a phrase

turns the positive value of comnunity facilities into

a negative pronouncement.) It is important that ten-

ants gain a sense of home, community, and security

in their environment, and this can be developed only

if management does everything in its power to promote

a sense of good will, and of mutual concern and res-

ponsibility.
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TENANT/4ANAGEMENT POLICIES AND PROCEDURES

V. TENANT ORGANIZATIONS

Recent programs affecting the poor, particularly the

war on poverty and urban renewal, have increasingly stressed

the importance of citizen participation in decision-making,

with a shift in philosophy from the old-style paternalism of

"doing to" the poor to an attempt to "do with" them. Inter-

est has consequently been renewed in the role of tenant org-

anizations in public housing as a means of giving tenants

an organized voice to air complaints and grievances, and also

to give them enough power to effect changes.

Tenant organizations exist in only six developments in

Boston at the present time: Mission Hill Extension, Whittier

Street, Camden-Lenox, Orchard Park, Bromley-Heath, and Columbia

Point. Although both the Administrator and the Director of

Tenant and Community Relations are active proponents of ten-

ant organizations, the majority of the project managers,

while stating their general approval of such groups, in reality

do little to encourage or support them. Several managers

implied that they would tend to discourage tenant groups which

met merely to have "gripe sessions" about management; the

sentiment was often expressed that if tenants would get to-

gether to work on their own problems (ways to control their

children, or keep their budgets straight) their organization

would better suit the manager's aims. Only one or two mana-

gers stated that they would welcome suggestions from tenant

groups and would try to act on reasonable requests.
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Tenant Associa'.tion Council. In 1963, a Tenant Association

Council (TAC) was formed by interested social welfare "out-

siders", with representatives of the individual project assoc-

iations meeting together to take action on tenant problems

which had city-wide import. Originally staffed out of United

Community Services, and later by the Roxbury Federation of

Neighborhood Houses, TAC got off to an active start. For the

last year, however, the Association has been relatively dormant.

It is no longer staffed and is therefore without professional

or administrative backing, and the strongest tenant leaders

have been siphoned off by various facets of the poverty pro-

gram. At present, concerted attempts are being made to

revitalize the organization, to establish goals and a long-

range program, and actively to solicit funds to further its

work. A new charter, drawn up in the Fall of 1966, states

TAC's purpose, in part, as "Working to foster and maintain

better relations between tenants and management, offering

assistance to existing tenant organizations devoted to improve-

ment of their neighborhoods, promoting the building of such

groups where they do not exist." Present program consists of

trying to get action on three fronts:

Maintenance. Particularly in the older projects, tenants

complain of the poor quality of maintenance: pipes

backing up, heat that goes off erratically, hot water

that is equally unpredictable, and minor repairs

within apartments that are ignored by maintenance men

for weeks and even months at a time. One tenant, for

example, has been trying since August 1965 to get a
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leaking faucet repa)ired, and such delays are apparently

not uncommon. Tenants also aver that most maintenance

crews do the least work possible, and often leave

their jobs early, or just disappear.' They tend to be

slipshod in their work, and resentful of requests

made by tenants or even by the manager. Managers have

no way to demand performance, (since employees are

protected by the tenure system) and often find caj-

olery their only way of influencing workmen. Some

have apparently given up trying.

Police Protection. Continued attempts have been made by

tenant groups to get more adequate police protection

within projects, and to insist that the per capita

proportion of police to pupulation be at least the

same in housing projects as it is in the city as a

whole. Tenants in several projects report that they

are afraid to go out of their apartments at night

because of purse-snatching and mugging. Apartments

are frequently broken into. Some projects have be-

come night hangouts for teenagers from the outside,

who have noisy beer parties on the grounds often

until very late.

Managers. Tenants voice considerable dissatisfaction

with the majority of housing managers, finding them

in general either too busy to listen to tenant pro-

blems, indifferent to them or actually hostile. TAC

proposes that managers be trained in social service

and human relations, and that tenant relations be
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made their prime responsibility.

The Difficulty of Organizing Tenants. Those who work in the

poverty program often mention the difficulty of organizing.

the poor, and of finding leaders among them who can play active

roles. Public housing tenants are no exception. They tend

to be intimidated by management, and afraid of being branded

as troublemakers; most have had a long wait to get into public

housing, and they don't want to rock the boat (especially those

who have been placed through political connections);many are

so immersed in their own problems that they have little time

or thought to devote to group problems; most are cynical and

pessimistic about their chances to influence management. This

situation is not unique to Boston. A recent survey of public

housing throughout the country indicated that "strong, indep-

endent, well-disciplined tenant associations or unions capa-

ble of bargaining effectively with management have not yet

emerged anywhere."

It is, however, imperative that more effective communica-

tion be developed between tenants and management, and one of

the most effective ways to develop channels of communication

is through tenant associations or unions. A recent study

commissioned by the National Association of Housing and Redev-

elopment Officials states the following conclusions about ten-

ant associations: "Tenants should be informed that they are

free to organize. Management should do nothing to discourage

1/ "Changing Concepts of the Tenant-M0anagement Relationship",
National Association of Housing and Redevelopment Offic-
ials, Feb. 1967, pg. 42.
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or intimidate. But management cannot sit back and wait

Uor tenants to come to them with grievancesj It needs to

communicate and work with tenants on dozens of problems. Self-

organized tenant unions might never develop, or the leadership

may be incompetent or simply hostile....Waiting for tenants to

organize is a defensive posture that can well lead to stagna-

tion, the festering of grievances, and eventual explosion."i/

In summarizing a case study of one public housing program

in which there is a minimum of tenant dissatisfaction and un-

rest, this same report goes on to say: "The Authority's

approach to tenant and community relations does contrast

dramatically with that of the other authorities surveyed.

Communication and cooperation are actively cultivated with

the tenants and with the public and private welfare agencies,

local government, and the press. The Authority cooperates

with the anti-poverty program and encourages tenant partici-

pation. Tenant organization is fostered. Promoting tenant

organization and activity is the responsibility of each pro-

ject manager. A central office staff provides guidance and

assistance to managers in this respect, but the main point of

contact between tenants and the Authority is the local manager."v

It seems obvious that any improvement in tenant-management

relations in Boston public housing must start with basic changes

in attitudes and responsibilities of the managers themselves.

They need training in human and social relations (or to be

1/ "Changing Concepts of the Tenant-Management Relationship",
National Association of Housing and Redevelopment Officials,
Feb. 1967, pg. 42.

./ Ibid, pg. 20.
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replaced by men so trained); they need help from an expanded

staff of Tenant Aides; above all, they must be available to

tenants, willing to listca sympathetically to grievances, and

willing actively to go to bat for tenants in cases where the

correction of justified grievances does not lie within their

own hands.
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TENANT/MANAGEMENT POLICIES AND PROCEDURES

VI. SOCIAL SERVICES.

Public housing frmilies, by their very composition, face

a greater concentration of problems in their daily lives than

do families with higher incomes and higher hopes. Problems

that can often be identified within any one project may in-

clude emotional and financial stress, family discord, unsuper-

vised or fatherless children, idle teenagers, school drop-

outs, adult illiteracy, poor housekeeping, poor health, bad

money management, loneliness, and racial tensions.

To relieve some of the stress these families suffer

requires intensive and concerted social services, but the

means to achieve such coordinated services are far from

being agreed upon. Mlany agencies work with low-income fam-

ilies; the result is often a piecemeal and fragmented approach.

In the past, housing authorities tended to limit their func-

tion to providing physical housing, leaving it to outside

public agencies to furnish whatever social services they

chose. But the realization is growing that mere housing is

not enough, and that good housing by itself cures few of the

ills experienced by people disadvantaged from birth. "The

housing commission is first and foremost a public social

agency. While this does not mean that the Authority must

take full responsibility for the community's social ills, it

does mean that in its planning, construction, development and

management of housing for families of low income, it should

consider the human factor before all others."I'

1/ Statement by Eastern Mass. Chapter, National Ass'n of Social
Workers, to the Special Commission on Low Income Housing,
Dec. 17, 1964.
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Property management and social services cannot be

separate functions of the Housing Authority -- human consid-

erations must permeate management thinking at all levels, and

must form the basis on which all policy decisions are made.

Although this philosophy is not universally held by members

of the Authority board, or by all employees of the BHA,

several major steps have been taken by the BHA in recent years.

They include:

1. The establishment of the Tenant and Community Relations

Department. The basic functions of this department

are three-fold: to provide field services (working

with specific problems of specific families and

making necessary referrals to other agencies);

program development ("to identify, study, and inter-

pret social problems in public housing to other

community agencies and to develop programs to deal

with them"), and inter-roup relations ("to combat

the instances of racial segregation in public housing

and to intervene in instances of intergroup conflicts.")Ar/

The field staff at present consists of 12 workers with

social service training -- 8 Management Aides and

4 Tenant Relations Aides, each of which is assigned

to a group of projects. This number is obviously

pitifully inadequate- to meet the need, and determined

efforts are being made by the BHA to get state approval

to hire 10 more staff members.

i/ Annual Report, Department of Tenant and Community RelationsBHA,
August 1966.
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2. Social Programs Within the Projects. At present,

some 82 apartments in 15 of the projects have been

turned over to agencies offering a variety of health,

welfare, and community action programs. By far the

greatest number of these are funded by the Office of

Economic Opportunity (OEO); the rest are supported

by various settlement houses, the United Fund, and

private charities. (The BHA estimates that its

contribution of space represents a cash value of

$90,OOO a 'year.) Programs include neighborhood

action centers, community service centers, special

programs for the elderly, welfare branches, day nur-

suries and day care centers, as well as the mammoth

health program described below.

3. Columbia Point Programs. Columbia Point, riddled

with problems caused at least in part by its physical

and psychological isolation from the community, has

been the focus of concerted social service efforts

in the past two or three years. Massive programs are

being tried, including a Community Development Council,

a neighborhood action center, a unit of the Boston

Welfare Department, day nurseries and day care centers --

and a newly-opened shopping center.

The most comprehensive program is the Community Health

Action Program initiated and run by Tufts Medical

Center. Originally financed by OEO, it is now opera-

ting under special legislation and financing from
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Congress. The program has two basic purposes: to

attempt to meet the health needs of Columbia Point's

6,000 residents; and to attempt to use these ser-

vices as a lever to produce other social change.

One entire building has been taken over by the

staff of 100; additional units are being renovated

for use. The staff includes doctors, physical

therapists, pharmacists, pediatricians, social

workers, nurses, psychiatrists, and 11 medical resi-

dents-in-training. The Center is now treating over

200 out-patients per day -- a much higher figure than

anticipated -- at no cost to the patient. The attempt

is to treat "the whole patient" on a regular and

continuing basis; and at the same time to gather

research data on the relation of poverty to health.

So successful has the program been to date that

Congress has authorized funds for 20 or 25 similar

developments in major urban centers in the United

States. One has just been opened in the Watts area

in Los Angeles.

All of the social service programs now operating in the

various Boston projects are needed; all are intensively used;

but the universal cry is, "We need more!" More social workers,

more recreational facilities and staff; more professionals to

treat both physical and emotional ills of tenants. With the

likelihood that OEO funds will not go on indefinitely, the

question then arises as to how increased social and recreational

services will be paid for. The automatic impulse is to turn to
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the federal and state housing agencies, but the latter, in

particular, has proven to have more interest in the physical

upkeep of its public housing than in the emotional and social

well-being of its tenants. Without additional staff within

the housing authority, without better coordination with private

and public welfare agencies, and without additional funds, the

social services to tenants will continue to be piecemeal,

fragmented, and inadequate.
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TENANT/IANAGEMENT POLICIES AND PROCEDURES

VII. PHYSICAL CHARACTERISTICS AND MAINTENANCE

"Serviceability, efficiency, economy, and stability" are

the four standards set by the Federal government for the devel-

opment and administration of public housing,i/ and these stan-

dards have to large degree dictated the sterile, monotonous

and deadly appearance of most housing projects. Little atten-

tion has been paid to amenities, or convenience, or to pro-

viding a sense ofhome. Even with those limits, a great

visual difference is apparent among individual projects both

in the country at large, and within Boston itself. The first

project to be built in Boston -- Old Harbor Village (or

McCormack Houses, as it is now called) -- is still by far the

most attractive of all non-elderly projects. The buildings

have residential scale; considerable care was given to

detailing and to orientation of buildings, as well as to

gardens and open spaces. The townhouses along one edge of

the project are particularly charming and well kept. There

is little turnover here, and many families have made it

their permanent home.

The recent housing for the elderly has also broken away

from what might be called "typical" public housing. In each

of the projects in Boston, whether two story "garden apartments"

or 7-story elevator buildings, pains have been taken to suit

the structure to the needs and pleasure of its elderly tenants.

Each development has a generous amount of indoor community

1/ The U. S. Housing Act of 1937, as Amended.
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space, which includes a recreation area, a fully equipped

kitchen, a bathroom, and a laundry room with automatic washers

and dryers. Individual apartments have such features as

emergency call buttons and grab bars in the bathrooms. Colors

are cheerful, and the whole effect is attractive. Granted

that these developments are more generously supported by both

state and federal housing agencies, one senses that a differ-

ent philosophy has gone into their planning.

Deterioration and Neglect. In non-elderly public housing in

Boston, serviceability and durability have obviously taken

precedence over any other consideration. It is meant to

last a long time. Unfortunately, however, plumbing and

heating equipment does not last as long as brick, and paint

and planting are very vulnerable to the hordes of children

who inhabit public housing. As a result, although the build-

ings themselves stand firm, many things go wrong, or are let

go, within those buildings and around the grounds. General

disrepair is due to a number of factors: the age of the

projects (7,000 of the city's 15,000 units are over 20 years

old; of these, some 1,900 are 30 years old), the indifference

of many maintenance personnel, tenant carelessness, and vand-

alism. It is practically impossible to weigh the relative

importance of each, for all are involved. Managers, of course

blame tenant irresponsibility and vandalism; tenants see

management and lazy maintenance men as the villains. There

is no doubt that public housing is subject to unusual wear and

tear because of its high human density, its higher than ave-

rage child population, its high proportion of broken families
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and the low proportion of adult males to make small home

repairs, but there is equally little doubt that maintenance

procedures could be greatly improved- within most projects.

Rising Operating Costs. Part of the problem is that operating

costs have risen much more rapidly than rental income in

recent years. Whereas income from rents increased only 13%

between 1961 and 1965, expenses increased 23; ordinary(rou-

tine) maintenance costs increased by 24%, and accounted for

some 36% of total operating expenses, while extra (emergency)

maintenance increased by 62%. Utility costs went up 24%,

representing some 35% of operating expense. (During this

same period, administrative salaries and expenses increased

by 30%, but accounted for only 15% of total expenses.) As

operating costs continue to rise, budgets must be kept within

careful bounds; the alternative is to raise rents.

Painting, which represents a major annual expense, is

one of the first maintenance jobs to suffer from budget-

paring. Whereas most managers have "five-year plans" for

repainting apartments and public areas, they say they are un-

able to keep to that schedule. Some tenants report that

their apartments have not been painted in 10 years. Apart-

ments are painted for new tenants, if they are in bad condi-

tion; old tenants are sometimes given paint to paint their

own. Public areas are touched up regularly; a few managers

report that just keeping up with defacement by vandals occu-

pies a good part of their painters' time. The BHA board is

now considering using a private painting contracting firm to

do all project work and is currently asking for competitive bids.
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"Can the-City-Be a Slumlord?" Tenants' complaints refer

primarily to inadequate plumbing and hot water and heating

systems, leaks, dripping faucets, and the general indiffer-

ence and delays of the maintenance staff in correcting them.

Recently, complaints of rats and other vermin, as well as

other code violations, led to newspaper headlines: "Bromley-

Heath Residents Battle for Rat Control", and "Can the City

Be a Slumlord?" The question was publicly raised by the

American Friends Service Committee as to whether tenants

in public housing had the right to call city inspectors in

cases of flagrant code violation, and whether city inspectors

had jurisdiction over what is actually government property.

City officials hemmed and hawed over an answer, but city

Corporation Counsel James J. Sullivan finally ruled in

mid-February that "The State Sanitary Code is applicable and

enforceable against those city agencies having tenants on

their property." This ruling, which gives Boston housing

inspectors for the first time the right to enter and inspect

public housing projects, also gives tenants the same rights

recently afforded to tenants in private housing -- to with-

hold rent until code violations are corrected. A recent call

to the AFSC indicates that complaints of rats and other code

violations are being handled much more rapidly at individual

projects since the edict.

Major Repairs Needed. Much the same picture of deterioration

and neglect emerges from studies of public housing throughout

the country. Chester Hartman has written: "It is to be

remembered that many projects are well into their third decade
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of operation; in fact, almost one-third of the PHA units

currently under management are at least 20 years old. It is

understandable that structures of this vintage will begin

to show signs of needing major repairs... In order to bring

these projects up to modern standards -- and in some cases to

conform to local code requirements -- fairly large remodelling

expenditures are required, usually well beyond what can be

afforded through normal maintenance budgets. Yet nowhere in

the original financing formula for construction of public

housing is there provision for additional capital expenditures

for major remodelling. If a significant proportion of the

public housing population is not soon to be living in obsolete,

if not actually substandard housing, provision will shortly

have to be made for Federal remodelling grants or refinancing

schemes for existing public housing projects."AL

The recent NAHRO report on "Changing Concepts of Tenant-

Management Relations" sums up the problem:

"Overall, for the public housing program in total, it

does not appear that physical conditions or maintenance is a

general source of tenant dissatisfaction nor an important

factor in community relations. It is, however, a very critical

matter in some cities and for particular projects. In some

instances it may be possible to remedy the situation through

improved management. For others it seems obvious that major

improvements will be necessary and that funds required will

be substantial."

1/ Chester Hartman, "The Impact of Federal Housing and Commun-
ity Development Programs on the Poverty Program". Prepared
for OEO, 1965.
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ALTERNATIVE WAYS TO ACHIEVE NEEDED CHANGES

I. WITHIN EXISTING STRUCTURE AND FRAMEWORK

Even though the public housing program in Boston may

be anachronistic and antiquated in some of its operations,

and is mired in bureaucracy, political patronage and public

apathy, it does fill a vital function for the low-income

population, and there is at present nothing to take its place.

Unitl some other means are available by which low-income fam-

ilies can be housed decently, ways must be earnestly sought

to raise the quality of present public housing, and to improve

conditions and policies under which it is operated. Public

housing is not the only institution currently undergoing

searching re-examination in Boston and in Massachusetts --

the welfare system, the civil service system, and the compara-

tively new poverty programs are all under critical public scru-

tiny. All need re-thinking in terms of contemporary needs and

trends; all need innovative changes to better serve their

intended function in today's world. Such periodic re-examin-

ation is both healthy and potentially productive. "It is no

reflection upon the institution if it must change. It is a

reflection if it resists change."A'/

What is a Good Housing Program? Before proceeding to make

recommendations for changes in the public housing program,

perhaps it would be well to enunciate the goals we seek.

What is a good housing program, both in terms of physical

shelter and in over-all living environment?

1/ NAHRO: "Changing Concepts of the Tenant-Management Relation-
ship."' Prepared by George Schermer Associates and Kenneth C.
Jones for N.A.H.R.0., February, 1967.
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First of all, it is a program that offers tenants

maximum freedom of choice -- choice of size of building,

type of building, and neighborhood. It does not stigmatize

its residents, for the housing in which they live is not

recognizably different from its neighbors, thus assuring

tenants the chance to live in dignity as well as in health

and safety. It is not isolated from the community, but is

an integral part of a neighborhood of diverse social, econ-

omic and ethnic groups. The housing is well maintained, for

both tenants and management share pride in its appearance. It

includes many of the amenities which American families uni-

versally want: privacy, ample closet and storage space,

places for recreation, outdoor spaces so planned that differ-

ent age groups may enjoy them in their different ways. Ten-

ants have the same rights and responsibilities that tenants

in private housing have; mutual cooperation between tenant

and management is fostered by continuing communication;

tenants' suggestions and complaints are welcomed by a sym-

pathetic management concerned with human values and relation-

ships. For tenants in need of special help, social services

are readily available. No family is excluded because its

income is too low; none is forced to move because its income

has risen too high. Rents are so established that no tenant

has a reason to lie about his income, or to report on his

neighbor, but has every motivation to increase his earning

power. Above all, there are enough good dwelling units, and

enough subsidy, available so that no family needs to live in

a slum, or in a deteriorating building, nor pay a greater
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percentage of its income for housing than it can reasonably

afford.

A. Recommended Action Within the BHA Itself. To achieve

such a program would require action on several levels -- local,

state, and national -- and recommendations will be made in

each of those categories. First, however, recommendations

will be made for an action program within the BHA itself

which would do much to improve its public image and to correct

the inequities and shortcomings which gall tenants and critics

alike.

1. Clarify Functions of Administrator and Board. As has

been repeatedly recommended by civic groups concerned with

public housing, clear lines of respnsibility should be

drawn between the Administrator and the Authority board.

All administration should be allocated to the Administra-

tor, including hiring, firing, office management and

operational procedures. The responsibility of the Board

should be limited to policy considerations and decisions.

Department heads should be directly accountable to the

Administrator, and only through him to the Board. Present

overlap of responsibilities leads to administrative con-

fusion, loss of efficiency, and conflicting lines of comm-.

unication and authority.

2. Enforce Officially-Announced Policies. Standards

and procedures for tenant selection and placement to

which the BHA is committed by its official documents

must be consistently adhered to. Guidelines established
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for objective tenant selection must not be side-stepped

to permit politically-inspired placement of families.

Vacancies in all projects must be reported promptly and

uniformly to all departments concerned with tenant

placement. Racial discrimination in any form must not

be tolerated, including the small indignities and slights

diwch Negro tenants report from some housing managers.

That standards and procedures have been officially announced

is laudable, but it is only in the strict observance of

those policies that true commitment to them is evidenced.

3. Develop a Long-Range Public Housing Program. At

present, there is no long-range staged plan for the con-

struction or acquisition of public housing units. How

many are needed per year over the next five years? What

proportion should be leased, bought, constructed, rehab-

ilitated? What government programs will best provide

these units? How many shall be planned for elderly

tenants, and how many for large families? Can small,

scattered sites be found within the City at prices per-

mitted by housing statutes, or must all new public housing

be planned in renewal areas? To say, as former BHA Chair-

man Hassan said before the City Council in 1964, that

"non-elderly housing will be developed only under a

closely-coordinated program with the Boston Redevelopment

Agency and within the requirements of a city-wide plan

for renewal, rehabilitation, and conservation" is to beg

the question. A city-wide plan for public housing itself

needs to be developed by the BHA, goals need to be estab-
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lished, and action Instituted to achieve those goals.

4. Accelerate the Present Program. Almost 1,600 of the

2,400 units of new public housing authorized for Boston

since 1959 are still in varying stages of planning and

construction. Sites for some have not yet been selected;

plans for others are being revised for the second and

third times. The story of these delays, their causes

and results, is too lengthy to be recounted here; the

important fact is that the program is lagging. Bottle-

necks within the BHA should be identified and eliminated;

pressure must be increased to speed approvals by state

and federal agencies; needed technical personnel must

be added to the BHA staff. Not only should authorized

units be pushed to early completion, but application should

be made for additional units, including those recently made

possible under state programs funded by the 1966 Legisla-

ture. With 4,500 families on the BHA waiting list, and

only 700 units of public housing built in the last five

years (all of them housing for the elderly), there is

ample evidence that an accelerated and expanded program

is desperately needed.

5. Recruit Qualified Personnel. Within the limits of

the present tenure system, ways should be explored to

permit active recruitment of qualified and experienced

housing personnel to augment the present administrative

staff and to provide trained replacements as present

department heads reach retirement age. An active re-

cruitment program should be carried on at local colleges
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and universities, so that young graduates in planning

and social work may be employed in such departments

as Tenant Selection, Management, Tenant and Community

Relations, and Planning and Development. Particular

efforts should be made to recruit and train housing

managers who are men of broad human understanding with

either management or social work background. Job des-

criptions and educational and/or experience requirements

should be drawn up for all positions, in order that hiring

at all levels be dependent on qualifications alone, rather

than on political patronage or nepotism.

6. Institute Employee Training Programs. Comprehensive

on-the-job training programs should be instituted for

new and old employees alike. Such programs would stress

the human and social aspects of housing, including race

relations, physical and emotional results of poverty,

social welfare programs, as well as goals and policies

of the BHA. If funds cannot be obtained from housing

agencies for the preparation and operation of such

training programs, other sources and means should be

investigated: special government grants, or arrange-

ments with local educational institutions, or adult

education centers.

7. Develop Tenant "Indoctrination" Program. New public

housing tenants are often unaware of their rights and

responsibilities, and no efforts are now made to orient
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them to their new environment. The manager, or a social

work staff member, should spend time with each- new

tenant, going over the Tenant Handbook with him, explain-

ing regulations, encouraging questions, escorting the

tenant to his new apartment, and introducing him to one

or two neighbors. Cooperation and mutual responsibilit-

ies should be stressed, and it should be made clear that

the manager is both willing and available to give assis-

tance and to consider requests and suggestions.

8. Reduce and Clarify Present Tenant Regulations.

Regulations regarding tenant behavior should be reduced

to the absolute minimum required for health, safety, and

reasonable property management. Among existing regula-

tions, the following might well be reconsidered: the

prohibition of all pets (surely birds and fish, at least,

might be exempted); the ban against personal touches such

as window boxes, shelves, and pictures; the prohibition

of the installation of extra locks, which are often

needed both for actual and psychological security. If

the installation of individual TV antennae is not allowed,

a master antenna should be provided. If children are for-

bidden to play in the halls, sufficient recreation space

must be provided elsewhere. If baby carriages must not

be left in common passageways, convenient and safe storage

space must be available. Unless property damage is willful

or repeated, charges for repairs should not be levied. The

right of managers to enter apartments at will should be

modified, to require that tenant's permission be first
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obtained. Tenants' present responsibility to clean

public hallsshould either be eliminated (since it is a

constant source of friction, and the job is customarily

done haphazardly and resentfully) or different means

found to gain tenant acceptance and cooperation.

9. Encourage Tenant Organizations. It should be made

very clear to all tenants that management is in favor

of tenant organizations or associations, and will welcome

suggestions or legitimate complaints from such groups.

Management should not attempt to organize tenant organi-

zations or direct their activities, but should support

them, facilitate their growth, and attend their meetings

if (and only if) invited. Meeting space should be made

available in each project. Regular "gripe sessions" be-

tween tenants and managers could facilitate mutual under-

standing, particularly if the managers themselves under-

stand that expressions of tenant dissatisfaction are

not a reflection on them.

10. Improve Maintenance Procedures. Most tenant complaints

regarding maintenance concern the general indifference of

maintenance personnel and the length of time it takes main-

tenance men to respond to requests for repairs within in-

dividual apartments. Schedules should be set up for tenant

repairs; workmen should be supervised more carefully to

see 'that they put in a full work day and accomplish a

full day's work. Indications are that if present crews

worked harder, and had a more positive attitude towards
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their work, maintenance could be greatly improved with-

out adding extra maintenance employees.

11. Try out new Rent Systems. Variations of the present

graded rent system should be tested for tenant reaction.

(Since State regulations say only that tenants must not

pay less than 20% of their income for rent, it would be

possible to make changes at the local level.) Possible

variations, discussed in the section on Rent and Income

Policies, inqlude (a) rents fixed for a full year, with

no reporting of increased income between annual reviews,

and no retroactive rent increases. To meet veterans'

objections to this system, decreases in income could still

be reported, and rents decreased between annual reviews,

in order to prevent undue hardship; (b) "space rent",

with rent determined according to size of apartment,

location, amenities, and age of project, and with rentals

fixed within "normal" and "hardship" classifications;

(c) reduction in the number of present gradations in

rent and income schedules, which would both minimize

amount of paperwork and decrease tenant impatience with

present picayune increases.

Income of minors employed part time or while attending

school should not be included in computing rents; income

of wives as secondary wage earners should be only partially

included. Any modification of the present system which

will provide greater incentive to tenants to increase

their income should be considered. Tenants themselves,

after exposure to several variations, should be permitted

to vote for their preference. Different variations could
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thus be adopted in different projects, according to the

wishes of different groups of tenants.

12. Experiment with Management by Tenants. In certain

of the more stable projects, or in any where tenants

express interest, experiments should be tried with partial

or complete management by tenant associations, which would

elect their own board of directors, and might collect

rents, supervise property maintenance, and establish

standards and regulations for tenants. A very limited

program should be launched on a trial basis, with

increasing functions given to tenants as they proved

capable of handling them. Giving this measure of control

to tenants (subject to policy guidance from BHA staff

and social workers) could well help to decrease some

tensions now existing (including vandalism and care-

less treatment of property) and would also help to instill

in tenants the sense of pride, dignity, and participation

so often lacking in public housing residents.

13. Explore possibilities of tenant ownership. The

1965 U. S. Housing Act encourages the sale of individual

public housing units to tenant families "in any project

of the public housing agency which is suitable by reason

of its detached or semidetached construction." The row

housing at Old Harbor Village would be eminently suit-

able for condominium ownership, as would some of the

newer Housing for the Elderly. Sale of such units

could lead to a desirable economic mix of families, as

well as providing other advantages commonly associated
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with home ownership. Provision for purchase should

also be added to all BHA leased housing contracts, as

recommended in federal enabling legislation.

14. Expand Social Service Program. Efforts should be

intensified to gain necessary approvals and funding for

additions to the staff of the Tenant and Community Rela-

tions Department, in order to provide tenant aides and

management aides for each project. Social service per-

sonnel should also be added in departments such as

Tenant Selection, and Management, so that those depart-

ments will be better able to understand and deal effec-

tively with tenant problems and tenant relations. The

present system of referring tenants to other social

service agencies should be continued, and closer liaison

with such agencies established.

15. Improve Office Systems and Methods. There is little

systematic reporting or assessing of information within

the BHA. When a report is needed for a specific meeting,

it must frequently be produced ad hoc, according to the

BHA Advisory Committee. That Committee has now requested

regular monthly, quarterly, or yearly reports on such

matters as vacancies, applications, placements, popula-

tion count, racial occupancy, move-outs, etc. More

reports and analysis of data of this nature are needed,

and should be made available to any group or individual

who requests them. Not only can such regular reports be

of value to the BHA itself in identifying trends and



129

assessing needs, but their availability would help to

dispel much of the secrecy which has long characterized

BHA operations.

New methodology should be devised to speed the inter-

minable and complicated tenant selection process. The

assortment of cards and folders now used in processing

each application often leads to loss, misplacing, or

misfiling. Recording, sorting, and storing would best

be done by a computerized system tailored to the speci-

fic job.

16. Establish Research Programs. The need for research

in all areas of public housing is increasingly stressed

by professional housers. How many people are kept out

of public housing because their incomes are too low?

How many are eligible, but do not apply? Why don't they

apply? What are the characteristics of "self-excluders"

(race, age, income, occupation)? Why do people leave

public housing? To what kind of housing do they move,

and how much rent do they pay after they leave public

housing? What are tenants' attitudes towards public

housing? What are managers' attitudes? Most of this

information is contained in BHA files -- what is lacking

is research staff and money to dig it out and analyze it.

Continued efforts should be made to convince the HAA and

HUD that funds be made available for research in public

housing, as they are for urban renewal programs. Data

such as the above, assembled from housing authorities in

all, parts of the country, could be invaluable in deter-
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mining future policy directions and legislation.

17. Launch a Vigorous Public Relations Program. The

BHA has no public information program. Constructive pub-

licity and wide dissemination of information on BHA pro-

grams and purpose are badly needed, in order to stimulate

community support and interest. Regular news releases,

feature articles, and brochures should be prepared;

Authority members should speak as representatives and

advocates ofpublic housing at civic meetings. Opportun-

ities to tell the story of public housing, and to ask

for support in solving some of its problems, should be

sought and seized.

An internal public relations program is also vitally

needed. There is a noticeable communication gap between

Authority and tenants, between tenants and managers,

among managers themselves, and even between some depart-

ment heads. Intra-agency meetings should be held regu-

larly to permit discussion of policies, mutual problems,

and solutions. Only by sharing ideas and discussing

areas of common concern can progress be made, and morale

strengthened.

The image of the BHA, both among its employees and

tenants, and in the larger community, needs sharpening

and brightening. A progressive program of public inform-

ation would be a constructive first step.
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B. Recommended Action at City Level. The Mayor plays

the key role in the public housing program, and only if he

is truly committed to a vigorous and viable program to house

low-income families can Boston effectuate such a program.

The Mayor appoints four of the five members of the Housing

Authority board, and the calibre of the men he selects, and

their own motivation for serving, largely determine the por-

gram's direction and thrust. The Mayor must approve all

proposed applications for new units before those applications

are forwarded to state and federal agencies. He therefore

has it in his power to accelerate or decelerate the housing

program; he can also influence decisions as to whether only

housing for the elderly shall be sought, or whether more

sorely needed family housing shall be programmed. He can

also see to it that a percentage of all new housing in

urban renewal areas is designated for low-income housing.

Another critical area in which he influences the public

housing program is in the political appointment of housing

authority employees, including housing managers and mainten-

ance men, and these are the men who, to a great extent, are

responsible for the quality of upkeep and the treatment of

tenants, in the projects themselves.

The citizens of Boston also influence the direction and

extent of the public housing program. No one -- except social

workers and "eggheads" -- appears eager to push for more

public housing-, regardless of the documented need. In fact,

citizen voices most often heard are those insisting that no

public housing be put in their own neighborhoods. This anti-
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public housing sentiment is even stronger in Boston's

suburbs, where it is reinforced through restrictive zoning

laws. Within the City, there are certain groups dedicated

to, and active in, programs of low-income housing, but

until wider public support and conscience are aroused and

focused, the public housing program will continue to limp

along, with action taken only in response to crisis situations.

The chief value of public support is that it, in turn, brings

support from the public officials and elected representatives

who can provide or withhold funds for housing. "Unless pub-

lic officials and private citizens at all levels become more

responsive to the unmet social needs of our area, thousands

of families will continue to live under conditions below the

minimum standards our society has set for itself."i/

The following recommendations are addressed primarily to

the Mayor, and to the citizens of Boston to whom he is respon-

sible.

1. Change the Method by Which Authority Members Are

Appointed. In accordance with repeated suggestions by res-

ponsible community groups including the Special Legislative

Commission on Low Income Housing, the League of Women Voters,

the National Association of Social Workers and others, it is

recommended that members of the 5-man housing authority board

be appointed on the basis of their knowledge of, or interest in,

1/ Chester Hartman, "Low-Income Housing in the Boston Area:
Needs and Proposals". Housing Advisory Research Committee,
Mass. Committee on Discrimination in Housing, July 1964.
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low-income housing. They should represent a broad cross-sec-

tion of the community, and would ideally include one housing

tenant member. It is further recommended that an Advisory

Board to the Mayor be established, or that present respon-

sibilities of the Advisory Committee to the BHA be expanded,

to prepare a list of suitably qualified candidates for the

Mayor's consideration. Such a list would be submitted each

year prior to the Board's annual meeting in January. Since

members' 5-year terms are staggered, with the term of one

member expiring each year, it would be possible to have four

new Authority members appointed by the Mayor within the next

four years.

It is similarly recommended that an Advisory Board to

the Governor be established, or that the responsibilities

of the present Advisory Committee on Urban Renewal and Housing

to the Department of Commerce and Development be expanded, to

provide the Governor with a panel of qualified names from

which to choose the one state-appointed member of the Author-

ity. The present state member's term expires in 1969.

2. Eliminate Political Patronage Hiring. All housing

employees should be recruited and hired solely on their estab-

lished qualifications and experience. Job descriptions and

prerequisites should be established, and the applicant chosen

whose qualifications are the highest. Employees who so

closely affect the lives of low-income people, and whose atti-

tudes and performance can promote or destroy tenant/management

relations, should not be hired on any grounds but merit.
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3. Coordinate the Activities f

for Low-Income Housing. It is recommended that the diverse

groups now interested in various facets of low-income housing

pool their energies and resources in order that they may speak

and act as a concerted group. It may well be that the newly-

organized Citizens Planning and Housing Association, created

in 1966, can serve as the organization through which group

action can be channeled. The new Association has engaged

a well-qualified Executive Director, and is actively recruit-

ing members from widely-representative groups in the commun-

ity, including bankers, merchants, contractors, builders,

architects, planners, social workers. A membership already

close to 200 has been divided into "task forces" to tackle

several specific legal and administrative barriers to a

metropolitan low-income housing program. Hopefully, as this

Association grows in strength and standing, it can furnish

the rallying point for all citizen groups who want to assist

in improving the public housing program.

4. Develop a Long-Range, Metropolitan-Wide Housing Study.

The need for a study of existing housing and housing need in

the Boston Metropolitan region has been stressed by various

housing experts, who point out that housing is a metropolitan

concern rather than a local one. The public housing program

in Boston is hampered by the unwillingness of the suburbs to

house low-income families; consequently, the great economic

and racial ghetto in the central city grows. William Nash,

Chairman of Harvard's City Planning Department, has written

of the need for a metropolitan approach to low-income
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housing: "Solutions cannot be found in Boston alone. The

area within which people seek housing is centered around

their place of work and extends to the distance they are

willing to travel to and from their jobs each day. Clearly,

this area extends far beyond the limits of Boston and will

expand even further as additional improvements in transpor-

tation are made. It is our belief that understanding leads

to responsible action. Only if all agencies and individuals

concerned with the Boston area's housing deficiencies contri-

bute to an ongoing debate with current facts, helpful propos-

als, and intelligent programs, can these problems be alle-

viated or possibly solved over the coming years.1/

The Metropolitan Area Planning Council has recently

been given funds by HUD to initiate the kind of study recom-

mended here. Over a period of 33 months, the Council will

develop housing market studies, neighborhood analyses,

evaluations of the impact of present federal and state

programs, relocation processes and effects, and the need for

social services for low-income groups, among other areas of

investigation.

C. Action Recommended at State Level

1. Establish a State "Baby HUD"

Pressure is growing for the reorganization of the

state Division of Housing, now a part of the Department of

Commerce and Development, into an agency similar in structure

and function to the federal Department of Housing and Urban

1/ William Nash, "Public Programs and the Housing Shortage in
Boston", prepared by the Housing Advisory Research Committee,
for the Mass. Committee on Discrimination in Housing, April
1963.
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Development. It is recommended that efforts to establish

this new agency be supported. Under such a reorganization,

the present Division of Housing might be merged with the

Division of Urban Renewal and part of the Division of

Planning under one management, and with an administrative

framework similar to HUD's. New Jersey and Pennsylvania

have already reorganized their state housing agencies in

this way, and it is reliably reported that Governor Volpe

is in favor of similar action in Massachusetts.

The State Division of Housing is widely considered to

be out of tune with the times, inefficient in operation, and

dedicated to the out-worn philosophy that public housing is

basically a real estate operation, and that such "frills" as

social services for tenants, or money for research, should

have no part in the program. BHA Administrator Ash spoke

out strongly on this point in a statement to the Special

Commission on Low Income Housing in 1964: "The Federal

Government and Congress are responding to the domestic needs

of this nation in terms of the true character of the problems

confronted, while the state housing program remains wedded in

statutory, philosophical and administrative attitudes to an

approach no longer applicable to current needs."2/ It is

hoped that by reorganizing the Division of Housing, a change

in both philosophy and procedures will be effected, permitting

a more progressive state housing program.

1/ Ellis Ash, statement to the Special Commission on Low Income
Housing, 1964.
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2. Increase Subsidies on State-Aided Public Housing.

It is recommended that state subsidies be raised to equal

those given for federally-aided projects. It was recommended

by the Special Commission on Low Income Housing, and by 11

of the 13 large housing authorities they polled, that the

present annual subsidy of 21. be increased to 4%, which the

Commission estimated would make it possible to decrease rents

by $10 to $15 per month, to admit more families at the bottom

of the income scale, and provide much-needed funds for added

social services to public housing tenants. The 1966 Legis-

lature voted a subsidy even more generous than the one asked

for, raising it to 5% for projects completed after July 1,

1966. If this provision were extended to include all existing

state housing projects, or even if it were made available for

large family units, much of the financial strain now felt in

Bostonts state housing program would be eased.

3. Consider Revisions to State Housing Law to Make it

Conform to Federal Housing Law. A conflict presently exists

between requirements of State and Federal law in regard to

eligibility, tenant selection, and rent and income scales.

The conflict results because recurring revisions in Federal

laws to liberalize such requirements have not been followed

by similar relaxation in State laws. These inconsistencies

have been pointed out and analyzed in at least two documents:

"Relating'Massachusetts and Federal Public Housing Laws", a

report published by the Legislative Research Council in 1959;

and "The Poor and Public Housing", by James Angevine of the

Boston University School of Law ir 1967.
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Non-conforming provisions include the following: the

Federal government has abandoned the minimum rent-to-income

ratio still used by the State; the State maintains a pres-

cribed order of priority which is no longer required by

Federal statute; Federal law now defines an "elderly person"

as one aged 62 or over, while the State continues to use the

earlier definition of 65; the State still requires that a

20% gap be left between highest rents in public housing and

lowest rents available in the private sector, a regulation

no longer included in Federal law.

The comment has been made that "It is rather ironic that

Massachusetts, which has a housing authority law establishing

boards independent of local municipal control and possessing

broader areas of discretion than any other locally based

governmental operation, should retain so many inflexible

standards, when the trend in national housing law is in the

direction of an awareness of the impracticability of such

standards and the need for an advantage of greater local

responsibility and judgement. Congress has come to feel

that problems of eligibility and rent differ from area to

area, and therefore so should their solution. Yet the Com-

monwealth has not yet acted legislatively to acknowledge the

admitted soundness of this developing awareness."I'

Although both studies recommend that all state laws rel-

ative to public housing tenants be brought into conformance

with federal laws, it is recommended here that further study

1/ James H. Angevine, "The Poor and Public Housing." Law and
Poverty Project, Boston University School of Law, January
1967.
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be made to assess the effect such changes might have on

current procedures in Boston. Present eligibility requirements

and priorities, no matter how rigid and complicated, are now

serving to reduce the inequalities and favoritism in tenant

selection which were formerly under such hot attack in Boston,

and no changes should be considered which would permit a

return to the old ways.

4. Provide _Funds for "Survey and Planning" Period.

It is recommended ,that funds be provided by the Division of

Housing similar to those provided by the federal government

for urban renewal projects in the "Survey and Planning" period.

Such funds permit detailed study and research, including the

hiring of consultants and additional staff, and for collection

of data prior to actual plan making. The present budget

of the BHA is entirely an operational one, with no financial

leeway to explore or innovate, or to hire the specialists

needed for new types of developments.

5. Establish a Special Commission to Review the State's

Competitive Bidding System. One of the requirements

of federal statutes is that competitive bids be obtained for

the construction of all public buildings; the principle is

worthy, for it removes the possibility of various kinds of

corruption. Massachusetts, however, has a required procedure

for obtaining bids which has been declared the most rigid in

the country -- so rigid, in fact, that it drives costs up.

In most states, competitive bids are received only from gen-

eral contractors, and one bid covers all construction costs

and incorporates bids from all sub-contractors; in Massachusetts,
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his own services, and from each of the various trades --

plumbing, electric work, plastering, etc. This process

results in driving up the price on each component bid. The

general contractor who is awarded the contract is then required

to work with the low bidders in each category; the team thus

assembled may be working together for the first time, with

inefficient operations often resulting.

It is recommended that a special legislative commission

be established to review the state's competitive bidding

system, and to compare it in detail with systems now working

successfully in other states in order to ascertain whether

Massachusetts' system warrants revision.

6. Repeal Tenure System for Housing Authority Employees.

It is recommended that this system, which encourages political

patronage and nepotism and discourages recruitment of qualified

personnel, be repealed. Unless the Civil Service reforms now

being considered are actually effected, it is recommended

that housing authority employees not be put under the present

Civil Service System, but that they be employed strictly on

the basis of qualifications, as are employees of the Boston

Redevelopment Authority, and on the basis of the housing

agency's need at any given time. If continued employment

were contingent on performance, and competence were rewarded,

the BHA would without question accomplish more with fewer

and more qualified employees. The recommended repeal of the

tenure system would not apply to present employees.
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7. Repeal Per DiemCompensation_Provision. To summar-

ize recommendations repeatedly made by objective groups such

as the Special Legislative Commission on Low Income Housing,

the League of Women Voters, the Massachusetts Committee on

Discrimination in Housing, the National Association of

Social Workers, and others, present per diem compensation

to Authority members should be expressly forbidden by state

law, as it is by federal law. Even though the state's law

is permissive, and a few authorities choose not to accept

any compensation, the permitted maximum of 10,000 for each

member and $12,500 for the chairman is substantial enough

to tempt authority members to put in the amount of time

necessary to collect the full amount. Reducing the financial

incentive would have the added advantage of reducing the

time authority members now spend on administrative matters,

which should rightly be the responsibility of the paid

administrator. The board could then devote all of its time

to establishing long-range goals, programs, and policies.

D. Action Recommended at Federal Level. Catherine

Bauer Wurster and other progressive housers took an over-all

look at the public housing program 10 years ago, and summed

it up in these discouraging words: "Public housing, after

more than two decades, still drags along in a kind of limbo,

continuously controversial, not dead but never more than half

alive."14- Those who are equally discouraged today should

1/ Catherine Bauer Wurster et al: "The Dreary Deadlock of
Public Housing and How to Break it". Architectural Forum,
June 1957.
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take heart from the fact that several of the basic recommenda-.

tions made by that eminent panel (which included Vernon DeMars,

William Wheaton, and Charles Abrams) are now part of U. S.

housing law. They suggested that private builders be brought

into the picture, and that all types of housing, old or new,

be made part of the public housing stock -- the Leased Housing

Program, rent supplement programs and such schemes as the

Lavanburg Plan in New Yorkl/ are the answer. They recommended

that no more monolithic "projects" be built -- recent Massa-

chusetts legislation limits the size of any new public housing

development to a maximum of 100 units. They proposed creation

of a national cabinet-level department of housing -- HUD is

that body. They stated that standards, methods, and manage-

ment of public housing should be determined locally, not by

federally-established procedures -- federal statutes have

been revised to permit increased local autonomy. They

insisted that public housing tenants should not be evicted

when their income exceeds permitted limits; that they should

be able to stay at higher rentals, or to buy their units --

these provisions are now possible under new programs. Many

questions, both philosophical and practical, still remain to

be answered and some will be considered in the following

recommendations.

1/ A mixed sponsorship development, in which a housing author-
ity and a developer each own shares in a building. The
authority puts public housing tenants in the number of
units it owns, and the developer's units are occupied by
private renters. The developer signs a contract with the
housing authority to manage the building.
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1. Clarify andU -Date Goals ofToday's Public Housing

Program. Is public housing to be essentially

housing for middle-class families of low income and the

elderly, or is it to be an extension of the national welfare

program, providing housing for all families at the bottom

of the income scale? If the latter, a new set of criteria

is needed for designing, staffing, and financing. If it is

truly to serve the very poorest of our population, policies

which insist on the "solvency" of public housing programs

need re-thinking,' as does the role of social services, and

the extent to which such services should be furnished by

housing authorities themselves.

2. Provide Funds for Research and Experimentation.

President Johnson, in his Message to Congress in January 1967,

said: "Increased research is essential to identify and better

understand the forces causing these housingJ problems, and

to provide a basis for program improvements that will bring

workable solutions." Demonstration grants have permitted

some experimentation; private foundations have supported some

housing research; organizations such as NAHRO regularly pro-

duce and publish invaluable data. More funds and more support

are needed from the federal government, particularly at the

individual project level, with reports from all parts of the

country collected and analyzed at national level. Continuing

research is also needed in rehabilitation processes and methods,

with hard data compiled centrally on the many current attempts

to rehabilitate structures all over the country.
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3. imlfPrcdres for Processing Applications.

It is recommended that the processing of applications from

local housing agencies, and for approvals be simplified and

speeded, particularly in regional field offices. Intermin-

able delays are now reported, and an unreasonable number of

approvals demanded. For example, the BRA must comply with

the following procedure in planning and developing any new-

public housing:

- Select site
- Obtain tentative site approval from regional HAA

office;
- Submit and obtain approval of Development Program

(First Architect Submission)
- Obtain annual contribution contracts (money)
- Submit to and obtain HAA approval of Schematic

Design Phase (second Architect's Submission)
- Submit to and obtain HAA approval of Design Devel-

opment Phase (third Architect's Submission)
- Submit to and obtain HAA approval of Working

Drawings (Final Architect's Submission)
- Obtain Local Governmental (Boston Building Depart-

ment, Zoning Department, etc.) approvals
- Let job out to bid

- Obtain bid approval from HAA
- Award construction contract

BHA administrators report, with understandable frustration,

that this process takes 21 years under "ideal" conditions; it

has been known to take as much as 6 years. Inadequacy of staff

at regional offices is one bottleneck; arbitrary and often

nit-picking interpretation of regulations is another cause

of delays. Although the Housing Act states that "it is the

policy of the United States to vest in the local public hous-

ing agencies the maximum amount of responsibility in the

administration of the low-rent housing program", such maximum

responsibility is not granted during the planning period.
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Obviously, such critical time lags in the construction of new

public housing must be shortened.

4. Raise Room Cost Ceilings and Administrative Ceilings.

The HAA establishes both statutory room cost ceilings and

'hdministrative ceilings" for all public housing. Room costs

refer only to the cost of the structure itself; administrative

costs include all costs of development -- land, fees, salaries,

etc. Room cost ceilings are officially published;-' adminis-

trative ceilings ,are not set down anywhere, although they are

interpreted to be between Q19,000 and :20,000 per unit in

Boston. Projects which meet room cost ceilings are sometimes

rejected after bids have been taken, on the grounds that they

exceed these somewhat mysterious administrative ceilings.

(Plans for one Boston project for the elderly, under way

for several years, have been completely revised twice at the

behest of the HAA, and have recently been rejected for the

third time. The HAA now insists that more units be added, and

that a flat $1,500 be sliced from the cost of each unit. De-

pressed BRA staff members claim that this will necessitate

cutting out all of the carefully planned features, such as

landscaping, which would have made the project attractive.)

This kind of arbitrary restriction is reportedly confounding

housing authorities all over the country, and makes construc-

tion of multi-bedroom apartments for large families virtually

impossible. NAHRO is waging battle to get administrative

ceilings raised, and their efforts should le supported.

1/ Currently $2,400 per room (D*,500 in Alaska), or in the case
of housing for the elderly, 43,500 per room (:i4,000 in Alaska)
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Not only should administrative ceilings be raised, but

room costs should also be liberalized, so that public housing

will include amenities of design and in site planning which

will produce a desirable total living environment. Archi-

tectural fees have been raised recently, and as a result it

should now be possible to attract and seek architects of

outstanding and demonstrated talent, who should be encouraged

to find imaginative new ways to design public housing.

5. Provide ,Greater Financial Incentives to Private

Developers. In areas such as Boston, where there

is a shortage of all types of housing, developers generally

opt to build for the private market, where profits can be

high. The number of builders eager to construct 221(d)(3)

housing in this area is limited, primarily because profits

are limited. To encourage construction of 221(d)(3) housing,

and thus to make a greater supply available for lease or

purchase by housing authorities, it is recommended that

present government low-interest loans to developers be

further liberalized, with even lower interest rates and longer

terms than are now available. At least one local builder

feels that if present 3% loans for 40 years were made avail-

able at, say, 1% for 50 years, many more builders would be

attracted to the program.

6. Provide More Liberal Loans for Owner Rehabilitation.

Present government loans to owners for rehabilitation of

residential units are both inadequate in the dollar amount

of loans to individuals, and in the number of owners who are
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eligible to apply. Section 312 loans, for example, are

available only to homeowners in urban renewal areas or code

enforcement areas, and only for single or two-family dwellings.

The average loan is $4,000 per unit. Section 115 rrants are

outright grants of up to 41,500 to owner-occupants of one or

two-family houses, who have less than Q3,000 income,

It is recommended that low-interest loans be made avail-

able to owners of any type or size of residential structures

that can be feasibly rehabilitated, and in amounts sufficient

to permit major rehabilitation. Loans should not be limited

to buildings within renewal areas, and should be particularly

available for owners willing to participate in the Leased

Housing Program. The current emphasis on the need to rehab-

ilitate vast numbers of structures in our aging cities, and

thus to increase the supply of standard housing, makes the

need for such loans self-evident.

7. Provide Rehabilitation Funds for Public Housing

Projects. As has been pointed out in the section

on Maintenance, many housing projects are deteriorating, some

do not meet current code standards, and many need major modern-

ization of plumbing and heating systems. Under existing leg-

islation, no funds are available to local housing authorities

for such major overhauls. It is recommended that funds for

major rehabilitation be made available for all public housing

projects',over 20 years of age, or that re-financing of govern-

ment loans on such projects be permitted which would yield

such funds.
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ALTERNATIVE WAYS TO ACHIEVE NEEDED CHANGES

II. WITHIN A NEW OR REVISED FRAMEWORK

Should public housing authorities be abolished? Should

their traditional all-embracing functions (planning, construc-

tion, ownership, and management) be limited, with one or more

functions eliminated? Could public housing be better designed,

better managed under some other system?

Recent variations of the public housing formula in

essence do limit the function of the local housing authority.

In the Leased Housing Program, the housing authority does not

plan, build, or own units, and manages them only to a limited

degree. Under the Lavenburg plan, the authority is a joint

owner, but neither builds nor manages. In "turnkey" housing,

the authority is essentially a purchasing agent and limited

manager. These new programs have been devised partly to

widen the choices available to public housing tenants, partly

to permit the ease of "instant housing", and certainly in

part out of the growing realization that housing authorities

have produced stereotyped, drab institutions, and often inept

if not inhumane management.

Several alternative proposals, or variations of existing

programs, are currently being discussed and would limit still

further the role of the local housing authority, or would

alter its present function. Some would eliminate local auth-

orities altogether. A few of these proposals are outlined

briefly below.

1. Limiting the Function of the Housing Authority.

a. The housing authority would continue to initiate, plan,
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and construct new units, but management would be

taken over by (1) private management firms, (2) local

settlement houses, or other non-profit groups, (3) by

tenants themselves, who would ultimately become owners.

b. The housing authority would do preliminary planning,

construction would be done by private firms, who

would also provide management services.

c. The authority would own a share of "mixed sponsorship"

developments, in which both public housing tenants

and private tenants would live, and in which the man-

agement function would be provided by the developer.

2. Abolishing Local Housing Authorities.

a. A city department would be established that would

incorporate all agencies concerned with housing: urban

renewal, relocation, housing inspection, city planning,

as well as public housing. In effect, this would

create at the local level the same sort of "Baby HUD"

recommended for the state. Mayor Lindsay has recently

proposed this type of reorganization for New York City.

b. A metropolitan (or regional) housing authority would

be established to develop comprehensive, long-range

housing studies and plans on an area-wide basis.

Certain public housing quotas would be allocated to

each municipality, on the basis of determined area

needs. Such regional housing authorities might part-

icipate through grants or loans with individuals and

non-profit corporations in the construction or rehab-

ilitation of units to be used for government-assisted
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housing, with the comitant power in regional author-

ities to undertake mortgage obligations. Preferential

tax treatment might also be given to regional housing

authorities where both federal and state monies are

involved.

3. Expanding the Concept of Leased Housing

Under this system, which might be called "Pick Your Own

Housing", the local authority would in essence serve as

a leasing and inspection agency, with tenants finding

their own accommodations, being subsidized to the extent

necessary. Applicants whose income was within eligibility

limits for public housing would find an apartment or

house of their own choice, in a neighborhood and building

type most suited to their own needs and tastes (subject,

of course, to certain rent and occupancy limits.) The

dwelling would then be inspected and approved by the

housing authority, and a contract signed with the owner.

The family would pay 20% of its income directly to the

owner, and the authority would make up the difference

between that amount and the contract price established

with the owner.

There would be several advantages to such a plan.

First, it would give a family maximum choice as to

housing type and location. Second, that very choice

would increase the family's sense of responsibility and

participation. Third, since public housing tenants would

be spread through the city, existing low-income ghettoes

would be dissipated. Fourth, the number of housing
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authority employees would be considerably reduced, with

housing inspectors, social workers, and bookkeepers

forming the main body of the staff; resultant savings in

salaries and operating expenses would pay a sizeable part

of the subsidy required. Lastly, with sufficient fin-

ancial incentives furnished by the government, such a

system would encourage both construction of new units

and rehabilitation of existing units.

This "Pick Your Own" plan would be contingent on

two pre-existing conditions: that the plan was in effect

on a metropolitan-wide basis, so that tenants could find

housing outside city limits if they so chose; and that

a sufficient supply of decent housing in standard condi-

tion was available to permit choice and mobility.

4. Applying the "Demonstration Cities" Formula

To encourage innovative thinking, and to stimulate local

solutions to local problems, HUD might sponsor a program

in which a city (or a metropolitan area) would develop its

own demonstration housing program. The best proposals

would be funded in the same way Demonstration Cities pro-

grams will be funded. Cities would be encouraged to

include local citizen participation, research programs,

and cooperative planning with manufacturers, private

builders, labor unions, zoning commissions, and any other

groups concerned with housing.

5. Housing as a Public Utility

A system similar to that used in parts of Europe -- part-
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icularly that of the London County Council -- might well

be considered and adapted to conditions in the U. 3.

Under these systems, housing is considered basically as

a public utility, with a substantial proportion of all

housing stock constructed, owned, and allocated by the

local government. Families on a waiting list are assigned

as a new units of appropriate size become available; there

is no differentiation made between fam-ilies on the basis

of income, although a rent/income ratio is maintained.

Building types, size, and location are varied; the

architecture is often of a very high quality, and since

tenants have a wide range of incomes, there is no social

stigma attached to "county housing". This system has the

advantage of mixing economic and social classes, and assur-

ing that the supply of standard housing is constantly

replenished as need dictates.



BIBLIOGRAPHY

Abrams, Charles, The Future of Housing. Harper & Bros. 1946

Advisory Commission on Intergovernmental Relations, Metropol-
itan America: Challenge to Federalism. U. S. Govt. Print-
ing Office, OctQber 1966

Angevine, James H., "The Poor and Public Housing". Law and
Poverty Project, Boston University School of Law. January
6, 1967

Ash, Ellis E., Statement to Advisory Committee on Housing
and Urban Renewal to the Department of Commerce & Devel-
opment, Commonwealth of Massachusetts. October 1964

Bellush and Hausknecht (Eds.), Urban Renewal: People, Politics
and Planning. Doubleday & Company 1967

Boston Housing Authority, By-Laws, consolidated as of March 9,
1949

Boston Housing Authority, Statement of Policy on Tenancy in
Public Housing. June 19, 1963

Boston Housing Authority, Statement of Mr. Edward D. Hassan,
Chairman, Boston Housing Authority, to Committee on Public
Housing, Boston City Council, Relative to Application of
Housing Authority to Develop 1000 Units of Federally-Aided
Low-Rent Housing. Feb. 6, 1964

Boston Housing Authority, Statement submitted to the Boston
City Council Relative to The Leased Housing Program Auth-
orized Under Sec. 23 of the U. S. Housing Act. Feb. 17,
1966

Boston Housing Authority, Resolution Establishing Policies
and Standards Governing Occupancy of Federally-Aided
Developments. Oct. 28, 1965

Boston Housing Authority, "The Low-Rent Public Housing Program
in Boston." Mimeographed intra-agency report by Cornelius
Connors, 1960

Boston Housing Authority, Annual Report, Department of Tenant
and Community Relations, August 1966

Boston Housing Authority, Annual Reports, Advisory Committee
to'the BRA; 1964, 1965, 1966.

Boston Housing Authority, Summary Report of Activities and
Accomplishments of BHA 1966, and 1960-1965

Boston Housing Authority, Operating Statements 1962-66



Bibliography - 2

Boston Redevelopment Authority, 1965/2 General Plan for the
City of Boston and the Regional Core. November71964

Boston Redevelopment Authority, "Low-Income Housing in Boston.ts
Unofficial intra-agency report, Feb. 1967

Clark, Evans, "The Subsidy in Low-Rental Housing." The Annals
of the American Academy, March 1937

Commonwealth of Mass., General Laws, Chapter 121

Commonwealth of Mass., Department of Commerce and Development,
Division of Housing, Housing Authority Law as Amended by
the 1966 Legislature

C.O.R.E. (Greater Boston Committee on Racial Equality) "Segre-
gation in the Boston Public Housing Projects." Mimeographed.
1963

C.O.R.E., Report on CORE's Public Housing Survey. Mimeographed.
1963

Dean, John P. Home Owmership: Is It Sound? Harper Bros., 1945

Fisher, Ernest M., A Study of Housing Programs and Policies.
Prepared for Housing and Home Finance Agency, Jan. 1960

Fisher, Robert M., 20 Years of Public Housing. Harper Bros.
1959

Glazer, Nathan, "The Renewal of Cities", Cities, Scientific
American Books. Alfred J. Knopf, 1965

Gordon, Margaret S. (ED.) Poverty in America: Proceedings of
a National Conference held at the University of California,
Berkely, Feb. 26-29, 1965. Chandler Publishing Co. 1965

Harrington, Michael, The Other America: Poverty in the United
States. Penguin Books. 1963

Hartman, Chester, Low-Income Housing in the Boston Area: Needs
and Proposals. Housing Advisory Research Committee, for
the Mass. Committee on Discrimination in Housing. July 1964

Hartman, Chester, "The Impact of Federal Housing and Community
Development Programs on the Poverty Program". Prepared for
OEO, 1965

Kisten, Helen, Housing Discrimination in Massachusetts. Housing
Advisory Research Committee, for the M' ass. Committee on
Discrimination in Housing. March 1963

Legislative Commission on Low Income Housing, State of Illinois,
For Better Housing in Illinois. April, 1967



Bibliography - 3

N.A.A.C.P. (Boston Branch, Nat'l Asstn for the Advancement
of Colored People),Complainant, vs. Boston Housing Author-
ity, Respondent. Report of Study - Statement of Recommend-
ations. Himeographed report submitted to Mass. Commission
Against Discrimination. April 1, 1963

Nat'l Ass'n of Housing & Redevelopment Officials, 1965-67
Policy Resolutions, Adopted Oct. 24-27, 1965.

Nat'l Ass'n of Housing & Redevelopment Officials, "Public
Housing is the Tenants", in Changing Concepts of the
Tenant-Management Relationship. Prepared by George
Schermer Associates and Kenneth C. Jones for N.A.H.R.O.
February 1967

Nat'l Ass'n of Housing & Redevelopment Officials, "Qualifi-
cations of Successful Local Housing Authority Commission-
ers, Executive Directors and Housing Managers."

Nash, William, Public Programs and the Housing Shortage in
Boston. Housing Advisory Research Committee, for the
Mass. Committee on Discrimination in Housing, April 1963

Nat'l Ass'n of Social Workers, Statement to the Special Comm-
ission on Low Income Housing, by John McDowell, Chairman,
Social Policy and Action Division Cabinet, Dec. 17, 1964

Nat'l Ass'n of Social Workers, Position Statement on Tenant
Selection. Mimeographed letter sent to B.H.A. April 1, 1965

PATH Citizens Advisory Committee, "Plan of Action for Tomorr-
ow's Housing in Greater Cleveland", a report prepared for
the Greater Cleveland Advisory Committee, March 1967

Perlman, Dr. Robert, "A Review of Social Service Programs
Conducted by Settlement Houses in Public Housing Devel-
opments in the Boston Area". United Community Services
of Metropolitan Boston. Feb. 1962

Philadelphia Housing Ass'n, "Successful Experiment: The Used
House Program." Issues, April 1963

Schorr, Alvin L., Slums and Social Insecurity. Research Report
#1 for U. S. Dept. of Health, Education and Welfare.
U. S. Government Printing Office, 1966

Special Legislative Commission on Low Income Housing, Common-
wealth of Mass. Final Report. April 1965

U. S. Bureau of the Census, U. S. Census of Housing 1960,
Vol I, States and Small Areas. Mass. Final Report HC(l)

U. S. Department of Housing and Urban Development, Housing
Assistance Administration, The U. S. Housing Act of 1937
and Related Laws, as Amended. Nov. 3, 1966



Bibliography - 4

U. S. Department of Labor, Sub-Employment in the Slums of
Boston, a Survey. Feb. 1967

U. S. Department of Labor, Consumer Price Index. February 1967

Wurster, Catherine Bauer, et al, "The Dreary Deadlock of
Public Housing". Architectural Forum June 1957



Appendix A

INTERVIEW-QUEST ONLATRE FOR PROJECT MANAGERS,
BOSTON HOUSING AUTHORITY

Name of Project Date of Interview

Name of Manager Interviewer

Several civic and religious groups are sponsoring a study
of low-income housing problems in Boston. We are helping
by interviewing managers of all public housing projects.
We are interested in learning some of the problems of manage-
menrt, and in getting your ideas about how the operation of
projects might be improved. M1r. Ash has given his approval
for these interviews. I want to assure you that all answers
will be treated as entirely confidential. No one will see
these questiohnaires except the people working on the study,
and answers will be used without revealing the source. So
I hope you will feel free to answer fully and frankly. First,
I would like to ask you a few questions about yourself.

A. Personal Data

1. How long have you been manager here?

2. Do you manage any other projects besides this one?

YES NO

(If YES) Which one(s)?

How do you divide your time between (among) them?

3. Have you been manager of any projects before this one,

either in Boston or elsewhere? YES NO

(if YES) Specify where

4. How long have you worked for the Boston Housing Auth-

ority? Did you have other jobs with the

Authority before you became a manager? YES NO

If Yes, specify

5. What special training or skills made you interested

in this kind of work?
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6. What is your approximate age?

7. What were the last two jobs you held before you came

to work for the B.H.A.?

a.

b.

8. Did you take an examination to get this job?

YES . .NO_ (If NO) How were you hired?.

9. How many people do you have working under you?

a. Management Staff (number & titles)

b. Maintenance Staff (number & types)_

B. Project Maintenance

10. When was this project built?

11. What are your biggest maintenance problems?

12. Is much damage or vandalism done by tenants and their

families? YES NO (If YES) What kinds?

13. What repairs or maintenance are tenants themselves

responsible for?

Do they do a good job of it?

14. Do you think tenants should take more responsibility

for project maintenance? YESNO_ (If YES) In what

ways?

15. How often, or under what conditions, do you paint or

redecorate apartments?
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16. How often do you paint or redecorate public areas,

such as halls?_

17. Do you establish your ovwrn maintenance budget?

YES NO If YES, To whom is it submitted?

18. Is your budget large enough to let you keep the project

in good condition? YES NO (If NO) How much larger

should it be?

19. Do you have enough personnel to help you? YES NO

(If NO) What extra personnel could you use?

C. Tenant Policies and Procedures

20. How many families are in the projects now?

How many people?

About how many are minors (under 18)?

About how many are elderly?

21. Is this too many families for one manager to be res-

ponsible for?

YES NO What is the ideal number of families for

one manager?

22. What are your main functions as manager? About what

percentage of your time do you spend on each?

a.

b.

c.

d.
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23. Is the project full now? YES No (Ir NO) About

How many vacancies do you have?

Are vacancies usually in the smaller apartments?

24. What do you do when you have a vacancy? (To whom do

you report it?)

25. Do you select tenants, or is it done at Authority

Level?

26. Do you yourself do any screening of tenants who are

assigned here? YES___ NO___ (If YES) How do you do

this?

27. Do you handle transfers of tenants from this project

to another? YES __NO (If YES) How do you do

this?

28. Do you ever suggest or reject tenants?

On what basis?

29. What system do you have for keeping track of income,

and for finding out when people's income rises?

30. How are rent changes handled during tenancy? (How

are tenants notified? How much notice are they

given?)

31. Are rent increases retroactive?

Are rent decreases .retroactive?

32. How long would you say the average tenant stays here?

33. What is your average turnover per month, or per year?

34. Where do most people go when they leave here?
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D. Tenant Characteristics and Problems

35. Which of the following statements most accurately

describes the kind of people your tenants are?

They're just like everybody else, except that their

income is low

They need a lot of guidance to help them get along__

Most of them can't be trusted

36. About what percentage of the families in in your

project

a. Lack a male head of household

b. Have a male head of household who is unemployed__

c. Most of the family income is derived from welfare

payments (exclusive of old-age pensions)

37. About how many families do you have that you consider

"problem families"?

What are their worst problems?

38. How do you think "problem families" should be treated?

a. Should they be evicted? YES NO
b. Should they be given social services? YES NO__

(If YES) B yhoM (the Hpusin Aut ority, public
agenc es, pr vate agencies, Other_
What kind of services do they need most?

39.- Besides the regulations set by the BHA (such as "no

pets", etc.) do you set any regulations of your own,

as far as behavior or maintenance are concerned?

YES NO (If YES) What are they?

40. Is there a system of fees and fines for breaking

regulations, or for other reasons? YES NO

(If YES) Explain
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41. Do you check individual apartments: Regularly

Occasionally Only if there is a complaint.

42. Which of the regulations do you consider the most

important? Why?

43. Which of the regulations is hardest to enforce?

,%_hy?_

44. Do you feel that the tenant regulations are too len-

ient, or too strict?

45. During the past year, about how many families moved

for each of the following reasons:

a. Over-income b. Misconduct

c. Non-payment of rent d. Other (specify)

46. What kinds of misconduct are grounds for eviction?_

47. Who decides when a tenant is to be evicted?

How much notice is the tenant given?

Does he have a right to appeal the decision? YES

NO To Whom?

D. Tenant/Management Relations

48. In general, would you say the tenants get along well

with each other? YES NO

49. When there are problems or complaints, what are they

usually about?

50. How do you usually find out about trouble?(How do you

keep informed about what's going on?

51. Have there been any troubles because of racial differ-

ences? YES NO (If YES) What kinds of trouble?

52. Have there been any signs of organized tenant d-issatis-

faction or disorder? YES NO (If YES) Describe

- and suggest possible causes
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53. In general, would you say that tenants get along well

with management? YES NO What are the main pro-

blems that arise betweent them?

54. Do you have anysuggestions as to how tenant/management

relations could be improved? Specify

. Tenant Organization

55. Is there a tenant organization in the project?

YE~S NO (If NO) Has there ever been one? YES

NO What happened to it?

56. Did the tenants themselves organize the group?

YES NO (If No) Who did?

57. About how many families, and what kind of families,

belong?

58. What kinds of things does the tenant organization do?

59. Do you feel the tenant organization is worthwhile?

YES, -NO- . Why?

60.- Do you meet with the organization? Regularly?

Occasionally Never

61. Do you think tenants should have more say about how

the project is run? YES NO Why?

62. Are there ways in which the tenant organization could

be of help to you? YES NO (If YES) In what

ways?

63. Are there any other outside organizations (Scouts,

service clubs, other) that meet here regularly?

YES NO Specify

64. Do you think housing projects should be opened up more

to the community? For instance, what would you think

- about having a school here, or a teen age club, or

other activities?
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F. Attitudes Towards Public Housin

65. What do you think of the public housing program in

general?

66. Do you think Boston should have more public housing?

YES NO Why?

67. When the Housing Authesty builds the i600 units that

have been approved would you prefer to see them in

projects like this, or in leased housing, scattered

housing, or some other kind of arrangement?

G. Miscellaneous

68. Has this project changed much in the last few years?

YES NO (If YES) In what way?

69. With the present shortage of public housing, is there

much outside pressure to get tenants into projects,

or to get them transferred? YES NO___ (If YES)

What kind of pressure, and from whom?

70. If you were giving advice to a young man who was

thinking of going into this kind of work (being a

housing manager, or working in housing projects)

what kind of education or training would you tell

him to get?)

71; If you could be manager of any project (or any type

of project) in Boston, which would you choose?

Why?

72. In general, what policy changes would you like to see

in the way housing projects are managed and operated?

Interviewer's Remarks: Manager's attitude: Friendly
Cooperative __Uncooperative Hostile
Manager's Race: White Negro Other
General Comments:
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CHECK LIST FOR PUBLIC HOUSING PROJECTS, B.H.A.

Name of Project Date

Name of Person Doing Survey

A. Kind of Buildings

1. Two-story (how many buildings)
2. Three-story (how many bldgs.)
3. Four-five story (how many)
4. Six-ten story (how many)
5. Over ten stories (how many)

B. Appearance of Project

1. Materials of buildings

Brick
Concrete
Other (specify)

2. Landscaping

Trees? Many A few None
Lawns? Extensive Minimum
Shrubs? Plants?_
Cyclone fencing? Where?

3.- Area Differences Within Project

Does any area (s) within the project look different
from the rest? (Better maintained, isolated, different
kind of buildings, etc.)

C. Recreation Facilities

Are there playlots for small children?
What kind of equipment?
In What condition is the equipment?
Is there a playground for older children?
Any recreational facilities for adults?
Are the facilities used much? By whom?

D. Maintenance, Exterior

1. Condition of paint on doors, windows?
2. Any broken windows? How many? Where?
3.- Are grounds littered with trash? What kinds? Where?
4. Are lawns and shrubs well kept?
5. Are there signs of damage or neglect? Where? (Such

things as cracks in foundations or walls, garbage cans
without lids, etc.)
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E. Maintenance. Interior

1. Are halls clean? (Floors, walls)
2. Broken light bulbs? Where?
3. Are halls well lighted?
4. Are elevators in good operating condition? Clean?

F.- Neighborhood (immediately adjacent streets)

1. Primarily: residential industrial commercial
2. Appearance: well kept up run-down blighted
3. Condition of streets and sidewalks
4. Does project seem isolated from neighborhood?
5. How close is the nearest grocery store?
6. What other shopping facilities are nearby? (Super-

market, drug store, other)
7. What other services are nearby (church, doctors offi-

ces, service organizations, other)
8. How close is the nearest MTA station or bus stop?

G. General comments

What was your general impression of the project and the
neighborhood?


