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Abstract

Boston's public housing progrem 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 BSoston. The Boston Housing Authority has been
under attack from civil rights groups for racial discrimina-
tion, and from other liberal groups for 1ts out-moded policies
and philosophies. The members of the 5-man Authority have
been criticlzed as unqualified, volitically-motivated, and
lacking in understanding of the special needs of the problem
familles who are increasingly the inhabitants of public housing.
In spite of a waiting 1list of 4,500 families, no new fanmily
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 theslis 1s, in essence, a case study of the Boston Housing
Authority. It examines the organizational structure, the poli-
cles, 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 BHA 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 1little direct control. It attempts to evaluate the extent
to which political patronage and nepotism -- in selection of
tenants, in hlrling 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 iayor of
Boston, and those which would require legislative action at
both state and federal levels. In brief, the thesis asks,

"What 1s 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.

Thesls Supervisor: Bernard J. Frieden,
Associate Frofessor of City & Regional
Planning, M.I.T.
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INTRCDUCTICN

The public housing programAin the United States 1is
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
Depressior days, are being replaced in rapidly increasing
numbers by a different kind of tenant -- the "permanent
poor" --a populatioﬁ 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 1nappr§priate 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 soclal 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 hés been charged with maintaining a pattern of
racial segregation in its projects, and with unfair and

discriminatory practices in the selection of tenants.
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Tenants themselves complain of indifferent and insensitive
management; managers complain of vandalism, unsupervised
children, sand 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
wailt years before they are placed. Despite the need which
this waiting 1list demonstrates so vividly, no new family
public housing has been built in Boston in the past 13 years.
It is significant that Columbié Point, the grim fortress-like
project that typifies public housing to many Bostonians, was
the last to bé 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 rhilosophies. The local public
and political climate will also be assessed to determine theA
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'brganizational set-up? What effect does the local
political patronage system have on the calibre and function
df 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
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attitudes of employees at various levels of responsibility?
Could one or more of the present functions of the BHA (plan-
ning, construction, ownership, manazement) 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? W“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?

2



State and Federal Policies

Should present policies be modified té 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 availabie reports and documents of the BHA were reviewed.
Reports on public housing programs in other cities have been

studied; information furnished by the lNational 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.

Becommendations

The final section of this report contains recommendations
for changes -- structural, administrative, legislative -- at
various levels: within the BiA itself, within the political
and public communiéy, 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 wnat reasons, does Boston's
public housing program fall short of being a vigorous, viable
progfam, 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.



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=-

1/

ilies requiring intermediate-sized apartments,
/&here are many thousands of other families who aré
eligible forrpublic housing, on the basis of income, who

are elther 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 nétional figure of $6,300.g/
Applying the generally accepted rule that a family should

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

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

2/ "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
housihg 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

3100 and more. Rentals of so-called "moderate-income housing",
built on low-interest government loans under the 221(d)(3)
programs, start today at 385 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; snd 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-
hized 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 1660, 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

lnadequacies, however, these units offered shelter to many

d
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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 nétural decay and abandonment -- and that
an average of 1,000 more will be demolished each year between
now and 1970.1/ By the very nature of urban renewal, it can
be assumed that the nmajority of these units were dilépidated,
and were inhabited by families of low income. During the
same period, sn estimated 10,000 new dwelling units have been
built in Boston, but the majority of these are in the middle
and upper rental ranges.g/ 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";/and 15,000 moderate-rent

v 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 197O.L/ 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 thelr 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 "reversé 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.g/ 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.3/ 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,

4
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the extent that, as families have left residences in the
City on their excdus 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 1low.

Generally speakinz, a vacancy rate of L-6% is considered
"healthy";l/the vacancy rate in the Boston metrcpolitan
area in 1960 was 2%, whereas in the City of Boston it was
only 3% overall ané only 2.7% in standard housing. Subse-
quent housing market studies by the F.H.A, indicate that the
situation is relatively_unchanged,g/ 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 Prosgram: 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 sinmilar to

that shown by the national figures,

! Public liousing Population
]

'Type of Tenants
]

Percent Total Public
Hsg, Population, Bos,

1966: 34%

Percent of Total Public
Hsg. Population, Nat'l

)

'Elderly 1960: 17% 1966: 30%
]

L

'Welfare

' Recipients 1964: 247 of non-eld'ly 1966: 39%
39/, of elderly

1966: 50%

~.
G

1954: 439 1966: 53% 1966: 25%

Negroes

1957: 273 1966: 36% 1966: 21%

R

Broken Families

® = o w wlw w =

'TLarge Families

' (Over 4 minors)
1

1965: L0% 1966: 18%

W W % W] @ w W] W W W] W W W W W O w W @ =% W m
= % w0 Wi w W9 W] w w]|w Ww W0 W W | W W W s

From the foregoing, it can be seen that public housing will
increasing%y require l-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

4

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.



14
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 prozram of its own, and today is one of only three
states in the Union with both a federal and a state-aided
public housing proéram. Under provisions of both, the BHA
i1s 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....."l/

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 builld housing for returning veterans (regardless

of income), the Commonwealth 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 veteranst! families, at
least ohe-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.l/ The total of 3,835
units completed under these two state prozrams are those

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

Financing the Progzrams, 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.

L4
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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 centribution 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/6} $120
per year per unit is given for housing for the elderly and

for displaced families, Annual state contribution is limited

to a fixed 23% of development cost, with a 1i% bonus recently
made available for housing for the elderly. Projects com=-
rleted 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
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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 redﬁced, and the emphasis
was once again on housing families of low income. Increasingly,
in the 60's, housing for the elderly has been stressed; ccr-
struction of traditional family projects has been minimized,
and various new programs of quite a different character havs
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 1is ré-

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 expers-
iments with the various new programs recently authorized both
by national and state houéing 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 welllthey meet current needs,

PUBLIC EOUSING STOCK, BOSTON, 1967

Family Housing 4; Housing for the Elderly!

w fo w|ew oo

]

1

! Projects : Units : Projects : Units
Federally-aided , 15 1 10,107 i+ 8 ' 546

1 1 ]

State-aided . 10 v _3,675 1 _2 . 160
1 1 ] 1
) Totals , 25 1+ 13,782 1 10 . 706
t t t : ] ?
&otals both programs: 35 projects, 14, 488 dwelling units
1

-nnn.n-nn-r
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1. Family Housing. Over 403%, br 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.g/ 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."Z/

This de-emphasis on family housing is reflected nationally.
The huge projects characteristic of the LOo'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.

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

3/ Statement before City Council by Edward Hassan, then chalr-
man of the BHA, Feb. 1964,

rd
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obvious need. In addition, housing authorities have not
been anxious to build family units,. especially the 4- and
S5-bedroom apartments now in critical demand, because it 1is
almost impossible to construct large units under present
cost ceilings set by the HAA. Another deterrent is the fact
that there is no proviéion 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 neizhborhood orposition to having
family public housing developmehts included in renewal areas
has been both loud and effective. Neithef the BHA or the
¥ayor, or indeed the Boston Redevelopment Authority, have
showm 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 bedroomsS. 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)
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BOSTON PUBLIC HOUSING

Size of Existing Units Compared to Current Demand

Type of Unit 5 of Size of Apartments Requested by
Total 5,976 Applicant Families in 1966
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11 -bedroom 22.1%  50.5% (of which 76% were elderly)
12-bedroom 41.5% 24,87
1 3=-bedroom 28.5% 14.6%
1L-bvedroon 6.6% 7.2%
15 or more 1.3% 2.9%

Because of the surplus 6f 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, sn 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 Hnusing and by the Boston
General Plan.) Smaller projects, conforming to neighborhood
character, should lessen community resistance, a2nd hopefully

will minimize problems arising from the sheer size and

rd
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imperscenality of many existing projects. Second, the
increased State subsidy fer projects completed after July 1,
1966 should stimulate new programs, particularly since
37,500,000 authorized by the 1666 Legislature has recently

been made available,

2. ilousing for the Elderly. Special developments for elderly

tenants, first authorized by lHassachusetts in 1954, 2nd by
federal legislation in 1656, have grown cnormously 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
desizn; elderly tenants cause none of the disturbance assoc=-
iated with families of many children; housing authorities
view these projects fevorably because they engender fewer
management problems; since the majority are l-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 5120 per year per unit is given by the HAA, and an addit-
ional 137 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 ihdividuals
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-
lestown, 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 1%, 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 avplying,
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., 1In all probability,
the State-aided program will be accelerated in Boston, parte
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

rlanned are also for thevelderly.’

1/ CORE Public Housing Survey 1963

’
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Federally-Aided "Ecusing for the Elderly" in Boston

1

Total units both programs 706

1

1

t

]
:Project Locztion Completed No, of Units

1
'Bickford St. Roxrary 1962 64 '
'Jamaica Pond Jamzica Plain 1962 Ly 1
'Annapolis Dorchester 1962 56 1
'Ashmont Dorchester 1962 5l :
'Elm Hill Roxtury 1062 86 '
'vm.J.Foley, Sr. So. 3oston 1963 96 '
'Washington St. Brizhton 1965 82 '
'Chestnut Hill Brichton 1966 _64 '
1 545 4
!
! ]
: State-Aided “"Hcus:ng for the Elderly" in Boston 1

1
'Franklin Field #1 Dorchester 1962 80 1
'Franklin Field #2 Dorchester 1964 _80 _ '
' 160 1
! - ]
! 1
1

-

3., ILeased 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, prarticularly for
housing large families. Under provisions of this Act, the
BHA has been'authorizei to lease 1000 existing apartments
anywhere in the City, 2nd to enter into contracts with the
cvmers 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. aximum contract rents now quoted by
the BHA compare favorebly with rents being asked in new

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

»
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[ ] []
1 COMPARATIVE RENTALS, ILEASED HOUSING 1
t ]
? AND 221(d)(3) HOUSING 1
i ?
1
1 Studio Apt. 1 BR 2 BR 3 BR 4 28 5 BRa
3 H
1Leased Public Housing 385 £92  $100 2110 $125 3135w
1 ) ) ) . 1
1221 (d4)(3) Apartments ——— £85 $ 95 105 $115 F125:

T

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

regognized.

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 1s in a neighborhood
setting. Since only a specified number of units in any bullding
can be leased under this program, the "ghetto" effect is mini-
mized.l/ 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 a2 building with 9 or more units one-fourth of the total
units; in any one block, 20% of the total units. In the
fecderal program, 105 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 fbr eventual purchase by the
tenant in cases Qhere this would be feasible or desirable,
BHA leases do not nowkcontain any such provision,

For the owner, there 1s the advantage of gzuaranteed

nmonthly income for the duration of the lease (even for periods
during which the unit may bve 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 fluctusates; 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 1s virtually elinminated,
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.



27

Limitations of the program are: (1) that only 10,000

units were authorized for the whole country by the 1965
Housing Act, with expansion of the ﬁrogram possible only
under future amendment. Since one-tenth of the country's
total has already been allocated to Boston, 1t seems
unlikely that the BHA would be given any further allocation
under the current progran, 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 ieased 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 -- by
of them in new 221(@)(3) housing in the Castle Square renewval
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
hizhly over-optimistic in light of present rate of progress.
Delays are due primarily to tﬁo factors: first, that the
Leased Housing department, ably headed by Mr. Frank Powers,

i{s 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 way, through small ads in neigh-

rd
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borhood papers and some contact with real estate agents.
Owners to date appear rather wary. Many are hesitaﬁt to
accept public housing tenants (espeéially 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 rervair or remodel apartments. According to
lir. Powers, calls from owners are now increasing, snd apart-
ments now being offered are generally more acceptable than
those cffered at f&rst, which tended to be undesirable units
which they had been unable to rent to anyone else. In an
effort to speed acquisition of suiltable units, the rehousing
staff of the Redevelopment Authority now refers known vacan-
cies to the BHA, but are quite critical of th2 length of
time it takes for the BHA to inspect units which have been
recommended.v

It may be that the best source of leased housing will
prove to be the newly-constructed 221(d)(3) units in renewal
arcas, such as those now leased in Castle Square. The manager
of that project reports himself well pleased with BHA tenants
to date, and with the program.

The Commonwealth in 1966 authorized a leasing progran
cimilar fo the federal one, but as yet funds have not been
a2llocated. 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 pe hoped that additional staff can be added to the
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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.

I,  The "“Turnkey" Program. Also authorized by the 1965 U. S,

Housing Act, this program permits a housing authority Lo hay
existing buildings, or buildings under construction, for

use as public housing. The advantage 1s similar to £ 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 éstablished, for
it hinges on the so-called "bidding statute" which requlires
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, invdlving
scattered-site developments under construction in four lo-
cations in the South End renewal area. The 2BHA has entered
into an agreement with the Beacon Construction Company to
buy the units, 2and 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 mnore
widely used. Falrly strong arguments against this type of

cneration have been advanced, with opronents claiming that it
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would open the door to the very abuses the bidding statute
Wwas designed to prevent. How the Supreme Court chooses to
interpret the law will, however, decide the program's future

in Massachusetts,

5 Rent Suvpplenment Demonstration Prozram, In 1264, a

Al

demonstration grant was awarded to the 3HA by the Housing
and Home Finance Agency to conduct a demonstration rent sup-
rlement program over a period of three years. Torty large
families, displaced by urban renewal, were placed in new
zarden-type apartments in the Washington Park renewal area
cf Roxbury, scattered througsh three developments: Academy
Homes, Marksdale Gardens, and Charlame Park. Average contract
rent for these units is $119, of which the tenant's share
averages 264,90, with the Housing Authority paying the diff-
erence of 354,10. Including utilities, tenants'! gross rent
averages $73, compared to the 380 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 ét the same intervals., A4Although 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



31
of the forty families have been evicted, apparently on
rather generalized complaints from neighbors aboutAtheir
behavior. There have also been scattered reports of resent-
ment aéainst 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 neizhbor who may pay 65 for the same type of apartment.
This problem is inherent in any rent supplement program which
atteﬁpts to mix families of different economic levels. Since
it is unlikely that subsidized families can remain unidenti-
fied by their neighbors, it is to bé hoped that more general
acceptance of and sympathy for such families will be encour-

aged by the R2BHA,

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 otker standards which were diffri-

cult to apply in structures of the vintage of these. The

Vs



32
buildings stood vacant for nearly two years; véndals‘did
considerable damage, and a fire did more. The buildings have
now been demclished. Since this fiasco, the BHA has given
up their plans to look for buildings in the South ¥Fnd renewal
site to rehabilitate and has for the present abandcned any
further rehabilitation efforts. This unfortunate experience

should not, however, be considered sufficient reason to
dismiss rehabilitation as an important tool for acguiring

public housing units. Other cities (notably Philadelphia)l/

nave embarked on hishly successful rchabilitaticn 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 Axency.

A1l 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
Ll ynits of leased housing are also included in that devel-
opment. The RHA 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
$2764, for a total average cost of $8,800, as compared
with costs of around $16,000 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, hecause renewal areas are logical
lJocations for replacement housing for low-income families,
and also provide an opportunity for a neighborhood economic
mixe.

Under these circumstances, 2 close working relationship
between the Redevelopment Authority and the BEA is essential.
Coordination between the two agencies has been close, but
not entirely harmonious. There has been friction, if not
at top administrative levels, at least among some members of
the working staffs. This 1is 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 shouwn little interest in trying
to introduce public housing into its renewal plans, 2nd that
sites allocated for public housing are the "left-cvers",
with choicer sites reserved for profit-making developers.

The BRA, on the other hand, claims that the BHA is in general
reluctant to initiate rroposals 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 additicn, the serious under-staffing of key.
BHA departments contributes to the difficulty of carrying

out plans expeditiocuslye.

Ccordinated, 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
hizghway programs. In Madison Park, for example, residents

in a proposed renewal ares recently demanded that the Redevel-

-
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opment Authority give them some guarantee that replacemnent
housing built in that arceca weculd be within financial reach
of their very low-income recsidents, and BRA Director Lcgue
ave them the assurance that an adequate supply of both "low
2nd moderate-inccme housing" would be built. It was assumed
that this would include 2t leaszt some scattered site public

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

that any public housing is included in renewal plans, nor

J

NY .

g

has he himself proposecd
Eoderate-inéome nousing will not provide the quantity
of replacement housing reeded by the estimated 1000 fanmilies
a year to be displaced by public action, since the majority
of displaced'families have belcw-average incones, and funds
are not available to subsidize more than a fraction of those
displaced. More z2gzressive efforits should be made by the
BHA to assure that at least some public housing is included

in all proposed renewzal areas, and that the sites provided

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

I. AUTHORITY HMEMBERS
Thare are presently 155 active public housing suthorities
in the Commonwealth, each of which is headed by a 35-inan board.
In Massachusetts citles, 4 of these 5 men are appointed by

tayor, and one is technically appointed by the State

v/

(=g

the
Divislon of Housing, but in actuality by the Governor,
llembers 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 hisvdisposal. 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
veak 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

Y 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."l/

Boston's housing authority is by far the most powerful
in the state, because it oversees a public housing procsran
many times the size of any other city'!s. (Cambridge cc-es
second, with a mere 1,700 public housing units as compared
with Boston's nezarly 15,000). Present members of the Z:zton
Housing Authority are all Maycr Collins! appointees, with the
exception of the state-appointed member, who has survivza
several governors. All are attorneys, except the state
appointee, wno has real estate interests. All vut one zave

neld previous public office at some time during their czreers.

1§
1
1
1

Year First Appointedg/

and By Whom

Present Members Date Pres=nt

Term Expires

t

1 1 4
) 1 T
t 4 | §
? ' 1
) t 1
tJacob Brier t 1962 - Mayor 1 1/8/6?1/ 1
1 Chairman ' t 1
' ' ' '
tChas. H. Savage 't 1961 - Mayor v 1/8/71 :
' Vice Chairman ! ! '
t ' 1 1
tVictor C,., Bynoe t 1960 - lMayor t 1/8/70 1
J Treasurer 4 t '
1 s ' $
tCornelius T. Kiley ' 1949 - State Division 1t 1/8/69 1
! Secretary ! of Housing ' '
] ? 14 1
tEdward D. Hassan 't 1958 - layor t 1/8/68 '
1 ] ?
' ' 2

1
L

Ass't Secy,

1/ Elwyn E. Mariner, "This is Your Massachusetts Governmant",

lariner Books, 1965.

2/ These dates are those officially supplied by the BHA., How=-

ever, several are inconsistent with newspaper accounts.
According to files of the Boston Globe, Hassan was Collins®

first appointment to the Housing Authority in 1960, w th

Bynoe appointed the same year, and Brier was zppointed first
in 1961, and reappointed for a2 5=year term in 1962, The dates
are significant because they determine expiration dat:=s3,

(SR

2/ Aecording to the BHA, 2rier's reapvointment is awaltinz

Clty Council confirnation,
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Brier, b8, is a former law partner of Mayor Collins?,
and still has a shall practice. Savage, approximatély 70,
served briefly in the State Legislatﬁre in the 1940t's, and
also continues a sm2ll legal practice. Bynoce, 53, the first
Negro ever appointed to the Authority, spent 10 years with
the BHA as a projeét manager and civil englneer, following
which he served a 5-year term as City Commissiocner of Veterans
Services before his appointment to the Authority. Kiley, 60,
served as an éxpediter for the State Housing Board in the
early 40's prior t; his first appointment to the Authority.
Hassan, 738, 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 gualifications and records indicate more
progressive attitudes towards public housing, and who represent
a broader cross-section of the comnunity. These attempts have
so far fallen on deaf ears.,

When Briert's appointment was announced, labor groubps
vociferously demanded that the Mayor withdraw the nomination
and appoint a bona fide labor representative, (Briert!s prede-
cessor on the board had been a labor union’business manager. )
"Leoor™, replied the Mayor, "no longer needs a spoXesman on

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

1/ Christian Science Monitor, Mar. 28, 1961,

»



Brier's appointment stood and was confirmed by the Council
after a delay of several months. The ques£ion of lébor rep-
reséntation on the Housing fnthority is an interesting one.
Massachusetts housing law states that "one of the members of
a housing authority shall be a representative of organized
1abor."~/ 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 BHEA, The Board itself, hcwever, in a meeting
with the League of’WOman Voters late in 1966, admitted know-
ledge of the law, 2nd indicated that although there was no
labor representative on the Roard, they uwere nevertheless
"complying with the law". Two theories have been advanced
about this apparent double-t2lk, One, that one Authority
nember in his youth played drums in a dance band, and has
kXept up (or renewed) his membership in the musicians® union,
thus making him technically a "representative of labor".

The other theory 1s that the Mayor made his appointments to
the Authority prior to vassage of the labor clause, which
could not be invoked retroactively. This theory, however,
fails to explain subsequent re-appointments,

Prior to the expiration of Kiley's last term, when Gov=-
ernor Peabody was still in office, several literal groups
made strong efforts to convince the Governor not to reappoint
hime Their efforts, however, were unsuccessful., It 1is rumored
that Kiley will not seek re=-appointment when his current term

expires in January, 1969.

1/ Mass. General Laws, Chapter 121, Section 26L
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Cr.airmnan of the Board., There was ccnsiderable uproar early

in 1665 wnen it appeared that Hassan would be appoiﬁted by
the Mayor for a sixth successive year as chalrman 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, docesn't vote
at the Authority's'annual January election, buf since four

of the five members are his own appointments, his wishes have
prevalled 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 znd pride in the community."g/ The Mayor asked
Hassan to step down, and Brier took over the chairmanship.

He 1is now serving for his third year as chalrman,

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 1960, when Executive Director Lane died,

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

acted as beth administrators and policy-making board, making

1/ Boston Herald, Jan. 24, 19635,
2/ Ibid

»
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211 day-to-day decisions 2and running the program without
interference. During this period, each of the Authdrity
members acquired a private offlice at BHA headquarters; each
acquired a secretary (two for the chairman, plus a chauffeured
limousine). It was also during this period that the per dienm
compensation of Authority members was doubled, to allow a
maximum of $10,000 per year for each member, and $12,500 for
the chairman.l/

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.g/ 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,

Avpointrent of an Admrinistrator. OCne direct result of civil

rights agitation was the appointment by the Mayor of a new
Acting Administrator to the BHA in 1963.3/ 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

3/ See section 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
nire key personnel without his knowledge, rnuch less his
recommendatlon;l/ Chairmaen Hassan led other members in resis-
ting any of the changes in policy and opveration which had
bteen proposed to alleviate the tense racial situation 1in
public housing projects. In the four years that have now
passed since his aﬁpointment, Ash has managed to take at

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

W
n
ct

le:
early in 1967 was finally given the full title of Adnminist=
rator which had previcusly been withheld despite continued
reccemmendations from civil rights and civic groupse.

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 surrcunds 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 ‘és discusseds Administrative trivia,
Taen 28 apﬁroving the hiring of minor office employees and

approving bills for payment, consumed a good portion of meceting

1/ Boston.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 vitallj interested
in what they are doing, or that they'are taking any vigorous
action, 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
harred. On at least one occasion, after the meeting had been
dezclared adjourned, and observers dismissed, the board con-
tinued in executivé session without any announcement that

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

ovserved at any meetings.

Adviscry Board toc the BHA, Cne result of the CORE/NAACP

suit against the BHA was the formation late in 1963 of =
Q-pman Advisory Committee, created to render advice on imple-
mentation of the neon-discrimination agreement wnich the BEA
had sizgned and also to "study, evaluate and advise" on other
procedures of the Authority. Present chairman of the éommi-
ttze, Thomas Sullivan cof the Harvard Graduate School of
Education, has been zealous in his investigation into BHA
overations, and the committec has been outspoken in its
criticism of the BHA board. In its Annual Report of 19645,
the.Advisory Committee remarked that although several irre-
proachable statements of policy nad been issued in recent years
a3 official BHA documents, "We must regretfully conclude that
while words of commitment come easily to the lips and prens of
the Authority members, thney have failed to perform the deeds

the community needs and to which they have pledged their effort.”
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Evaluation of Present 3ocard., Any program can be only as

strong as the men whc zulde its policies. The presént BHA

bozrd has been widely criticized by the liberal groups in-

erested in low-incom= housing on three general fronts:

1.

That thev lac: the broad, enlightened view of public

housine, as w=11 as the type of experience, that is

needed to cor: with today's problems., Although two

of the preser: board members have held previous posi-
tions with puziic housing agencies, and have basic
knowledge éf tow the housing program works, none of
them are orierited to the social and ideological issues
which are of :zrowing concern to professional housers
today. At a zime when innovative thinking and action
programs are :c2l1led for, this board has been consis=-
tently apathetic: they first denied the existence

of discrimination, then resisted the creation of a
new departmeni to handle interracial relations; they
have only reluctantly authorized the hiring of social
service manag:zment aides. Although they have approved
the use of various new housing programs, their pri=-
mary concern tkas been shown to lie in the physical
housing itself, rather than in improving the conditlons
under which it is run, or tackling the social problems
which abound in the projects. They are not rhiloso-
phically in tuze with the times.

That they concarn themselves with admirnistrative

matters which should be the function of the Adminis-

trator, while ilancrinz the policy-maXking function

s
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which the Authority should rizghtly perform. The

salaried executive director of any Authorit& is hired
to run the day-to-day affairé of the organization,.
including hiring of personnel and extablishing opera-
tional procedures. Authorlty members themselves
traditionally set only brocad 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 iscues by
becoming absorbed in administrative detail. This,
unfortunately, appears to have happcened in the BHA,.

One is also aware of the existence of a "system within
a system", 1n 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 accept more compensation for thelr services

than any other non-professional housing authority in

the countrz.l/ 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 325 per

1/ Mew York City has a professional three-man board, on salary,
“nose members are not permitted to engage in any other
nccupation.

’
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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 $1,500 per year; in Virginia, the limit
is $50 per month. Up until 1961, payment in lassa-
chusetts was limited to $20 ver meeting, tc a maximum
of %$5,000 ycarly. Limits are now 340 per day for
members, and £50 per day for the chairman, with maxi-
mums of 510,000 and 312,500 respectively, or a total
of 552,500 for the whole board. (Secretaries' salaries,
offices, automobiles, and cther expenses have been
estimated to increase that yearly total to nearly
5100,000 for the 5-man board.) Six authorities out
of the 155 in Massachusetts accept no compensation,
including two wnich are considered to be the most
progressive in the state: Worcester and Brookline,
Largest recipients, next to Boston, are authorities
in Cambridge (311,200 totzl), Lynn (37,600 total),
Springfield (37,040 total) and Somerville ($7,020.)
Total compensation paid te housing authorities in the
Commonwealth amounts to $199,302 yearly.

Many individuals and groups have strongly recommended
that this compensatlion be sharply reduced or eliminated
altogether. The strongest arguments, in addition to
those already mentioned, 2re that compensaticn 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 Chapfer 200
veterans housing. Since funds are desperately needed
by the housing program fcr such essential purposes as

keepinz rents down, 2rd supplying sccial services

BBy

)
e

and recreational facilities, it 1s morally indefen-
sible for a sizeable part of rental income to be
diverted to Authority members.

Although the Federal government does not have specific

.

t recommends in terms of qualifications for

e

criteria which
housing authority members, a recent letter from an cfficial

iITT

of the Department of Housing and Urban Development (IUD)
made the following observations:

"Since low-rent housing projects are dedicated to serving
low-income families and require local and Federal subsidles

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

nition of the fact that those aprointed as commlssioners

(o]

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 dellars and cut across many community and
social problems and activities requlring decisions by persons

H

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

plain fact is that in this work, as in other charitable or
welfare activities, the activity cennct afford to pay for the

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

5

L
[

S2YrViICESevee

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

heousing authority commissioners 1s likely to result in
attracting to those positions men and women who are interested

[ v

in the compensation."—/

1/ Letter fromr Department of Housing « Urban Renewal, Wash-
and signed bty Frances X.

ington, D. C. dated Dec. 6, 1966,
Sarvaitese.

»
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WHO'S WHO IN THE BOSTON HOUSING AUTHORITY

IT, THE ADMINISTRATOR

At the height of the c¢ivll rights unrest in Ceston in

942 and 1963, when the BEA was under attack for racial seg-

e

regation in its pro and eivic groups demsnded

o

that zn executive director bhe appointed to the BHA to fill
the positicn which had been left vacant for almost three years.,
They stressed the urgency of finding a highly gualified and
imaginative directar willing to exreriment with nrew ccncepts
being talked about in public housing fields, and one who
cculd take action to lessen the racial and social problems
then rampant in the city's projects. When the Authority
prcposed its one and only candidate -- a man then maintenance
director at the HMission 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 surrrise switch, the BHA in May 1963
suddenly annocunced the appointment of Ellis E. Ash, who was
at that time Deputy Administrator with the Boston Redevelopment
Aunthority. It was commonly recognized, and reported in the
rress, that the appointment had come on directive from the
Mayor, who wanted the public furor quieted.

El1lis Ash has bteen actively identified with the housing
and renewal fileld since 1937. He has held top housing posts

voth in Seattle and Baltimore and was Assistant to a Regional

Uirector cf the PHA for several years, Immediately prior to

coming to Boston in July 1961 as Deputy Development Adminise-
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trator to Edward Logue, director of the Boston Redevelopment
Authority, Ash had been Executive Vice President ofADoxiadis
Associates, Inc., a Washington-based form of urban planners
and renewal experts. In addition, he was alreadyhsomewhat
famniliar with BHA operations, having acted in a liaison cap-
acity between the BRA and the BHA for the preceding year, 1in
coordinating plans for public housing in renewal arcas.

Ash's appointment as Acting Administrator of the BH
was applauded, but there were openly-expressed doukts as
to whether he coulé get progressive new programs or experi-
ments through the Authority %board, or that he would be
able to close the gate on patronage jobs. DBoth 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
rolicy of integration, non-discrimination and non-segregs-
tion" which was drafted in close cooperation with groups
such as the National Association of Social Workers, the
Yassachusetts Committee on Discrimination in Housing, the
United Community Services, CORE and the NAACP. This policy
statement formed the tasis of the formal agreement which the

BHA signed with CORE and NAACF 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 yower-
ful Tenant Selection Sectiocon to try to implement the CORE/NAACF

agreement, The third is =2 document estaklishing policies and

r
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standards governing occupancy of housing developments, issued
late in 1965, which sets forth detailed procedures for tenant
selection, elizibility requirements,‘priorities, etc,

Durinz Ash's administration, the BiA has tried out all

0g

sf the various new federal housing programs introduced in
recent years: leased housing, ”turnkey",‘rehabilitation,
seattered site development, and demonstration grants, The
current status of these programs in Boston has been described
sarlier in this report. (See pages 24 - 31)

The general feeling seems to be that although things
are changing, they are not changing fast encugh. Policies
have besen asnnounced, 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

[ON

"Performance gap of alarming and disheartening proportions"
between stated policies and implementation. The report
further states: "The Committee belleves that the Authority
has failed to grant the authority necessary to the Adminis-
trator to make possible the implementation of its stated
nolicies and the achievement of its goals. He must be given
the powar 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 nis authority and
demand cogrection -- patience and conciliation can be overdone,"
The job that the DHA has to do is a big one: to improve
the quality of existing projects; to launch an aggressive
campaign for more public housing of a type acceptatle both

to the community and to tenants; to revise and modernize
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operational procedures and systems both within the central
office and in the offices of housing managers; to dévise 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 BHA 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 Admiéistrator 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 vog down. As the top executive of the BEA, that is his

responsibility.



YEO'S WHO IN TIE BOSTON HOUSTNG AUTHORITY

IIT. THE STAFF

The BHA is responsible for planning, ccnstruction,

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

-
i

public housing units. To carry out these multiple respon-

cibilities, it has a staff of over 700 pcople ==~ 220 white

[¢)

-

ollar workers, and almost 500 tlue collar workers, with an
annual payroll that exceeds $1,250,000 (1965)Y, The majority
of enployees 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 Sgquare. The organization chart
sn the following page shows how the various departments and

functions officially relate.

Tenure System. A unique provision of lassachusetts law,
q

snacted in 1962, establishes a 1life tenure system for hcusing

authority employeecs, except for the executive director and a

n
7

-

e

+

w of the maintenance staff.l/ 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 gqualifications. Employees tale 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
fired except for the most flagrant cause, and even then are

entitled to hearings before a board similar to the Civil

=

[ug
oy

ice Commission; compulsory retirement is at age 70, and

O

arries senerous pension benefits. As a result of this

1/ Certain skilled workmen such as electricians are consi-
dered "temporary embloyﬂe"" and are not coversd by tenure.
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system, employees are often Xept on in spite of mediocre
work, and often after they are no longer produotive; Super-
lors are powerless to demand zood pefformance, since they
can neither promote competent egnployees nor fire incompetent
ones. As a result, employees ithemselves often lack mobtivation

for gcod verformance.

"G

Hiring Policies. lHany anmonz the office staff, and several

’,

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

dzyss; there is little turnover, and therefore little hiring,
gxcept for workers not covered by tenure, UWhen 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 preject 2evel) lack even basic qualifi-
cations for the Jjobs they hold. Among notable exceptions are
employees of the new Tenant =2nd Community Relations Department,
who are chosen by the head c¢f 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, noctably the Boston Redevelopment 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 nproductive; they do not have tenure, and salaries

2re attractive. As a resnlt, the oversll quality of both the
cmployees and the work of the Redevelopment Authority is rela-

tively high, and its program is vigorously implemented,



Another consequence of the BIA's hiring policles 1is the

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

laooking teowards vetirement. There is no evidence that younger

Lz repvorted that half of the city's stalf 1s aged

&

50 or more, =and that almost cne-=Ffourth are due to retire tefore

19702, The crisis exists becauses trained and skilled young
employees are not being recruited and trained Gevernor Jolrpe,
roacently plesading for revision of the state civil service

svstem, deseribed a sinilar situation within state agecnclies,

Salariz=s, Two reasons the DHA, as well as city and state

zoeencies, cannot attract or hold ckilled young pecple are:
Tirst, that their "image" as an employer ig poor -- these agen-
cies are seen as places where nothing really haprens; second,
nat the pay scale is comparatively low. Salaries must be
approved by the state Division of Housing, the HZAA, and the

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

acencies such as the MBETA; the Tort Authority, ond some city
agencics. Salaries do not compare well with those of the
‘\“\&

224, private industry, or the federal government -- all of
whom are actively competing for professional help. ven the

Job of BHA Adnministrator, for exanple, carried a salary of

4]

~
-

n
h]

cnly 513,000 prior to Ellis A appointment; & considerable
increase was finally negotiated for him with the PHAS

Lack of Training Procrams, Despite the fact that most
. Lo

emrloyees have no prior qualifiecations for their jobs, therc
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are no on—theéjob training programs, or even any indoctrination
courses. Enmployees learn -~ or do net learn =-- 35 fhey §O0o
4 few have innzte sympathy and understanding of t

problems faced by many tenants; the rest sre either uncympea=-

thetic, or lack the cocial service or human relations training

nnd experience needed to deal effectively with them. Proposals

I P

for in-service training prosrams have been tallked sbout at the

234, but azmong the few administrative heads capable of working

out the details of such a progran, 211 are too burdened wiln

¥

Aav=to-day involvenents to take the time rnecessary to get it

Understaffins. Several key departments are seriously

understafled, 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,

[oR

for exsnple, which is charged with finding and leasing 1000
dwelling units, is staffed by two men and a secretary. The
Levelopment Department, which is charged with construction of
all hew public housing, lacks planners, architects, rehabili-
tation specialists, and even draftsmen. The chief reason for
this under~-staffing is the reluctance of both state and federal
hiousing agencies to approve the hiring of additional employees.

Summer Znnloyment. During the past two summers, student

work programs have briefly introduced young people into the
BA, Under the You th Opportunity Program, the College York/
Study Program, and the YMelghborhood Youth Corps, stucdents have
been employed in jobs ranging from manual labtorers to assis-
tants to Management Aides. These programs, currently mnmade

4

nossible by outside funding, could provide a source of cmployee



recruitment if regular and contianuing funding were made
availatle by state and federal housing agencics, and if the
practice of filling job orenings through political patronag

did not discourage such recruitment.
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"WHO'S YWIHO IN THE 3C05TON HOUSING AUTHORITY

IV, DEPARTHEXNT IEADS

Directors of six key departments -- llanagement, Develop-
ment, Administration, Lezal, [Pinance and Accocunte, and Tenant
2ind Cormmunity Relations =-- forn the excecutive staff of the BHA,

Al though the Tenant Selection dCD riment appears on the organ-

<

ization chart z2s a sub-

'/)

zection under Tianagenent, it is in

)

actuality one of the meost important a2nd powerful departments

-

in the BHA, Two other departments which might be exprected to

0,

have considerable stature -~ personnel and public relations ==
actually vlay very ninor roles., Persconnel 1s a sub=-section under

— -
.

Jinance and Accounts, and the respeonsivlilit

o

 oad

es of the personnel
officer are largely limited to keering pcersonnel records and

nsion and insurance plan zccounts. The "Information Depart-
ment" performs egqually nminor and routine functions, despite the
crying nced for a vigorocus and continuing program of public

information and communicatione.

Director of Manscement Albert Palmer, 53, 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-
nent of all 35 housing projects; he oversees the 13 site offices
21nd their managenent staffs, as well as the physical maintenance
staff, which together number approximately 600,

Director of Develovment John F, iillericl, 57, employed

initially by the 3BHA in 19227, has progressed from junior drafts-

-

iy
*—h
9]

nan to his present position a rezgistered architect, a

.4

[

Ticenced buillder, and 2 real estate broker. IIis department,

rezronsibtle for overseeing the constructien of housing projects,



is seriously understaffed, and lacks the kind of technical

nersonnel which would ordinarily be considered an essential

]

part of a development department,

\n

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

BHA since 1939. Previously

ct
5
(@)

td
¢t}

Boston University, has been with
ne had been in private law practice and had served as an att-
orney for the state Banking Department.

Director of Finonce and Accounts Frank L. Donahus, 62,

y
n
o}

nother lonz-tinme employee of the 2HA, having been first
employed in 1939. Ile assumed his present title in 1259, and

s resnonsible for the financial management of the multi-million
dollar operation of the authority.

r

Director of Adnministration Cornelius J. Connors, Sl

ernployed by the REA in 1954, has an A.B. Degree from Boston
College and an lIBA Degreec from Boston University Graduate
School of Business Administration. Pricr to coming to the

YA he had been employed as a consultant in economic research
and had served as an economist with the PHA and the U, S,
Department of Labor. Ilis coasiderable 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

artment, has an A.B. Degree from Dartmouth College and 2

H3

Y“ncterts Degree in Social Work from the University of Pitts-
bursh. He is a member of the Academy of Certified Social Work-
cr3, a parbt-time instructor in Social Yelfare at Boston Univer-

gity, 2and 15 active in housing 2nd social worX organizations

] 9

hoth in Boston and nation2lly. His staff now numbers 15,

Selud v an Tnteroronrn Ge1abions Officer, I tenant colatlons



managemnent aides. The department has federal

-

hire 10 additional staff members, but their

[ iS5 -

1weld up by Lthe State

o
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"WHOtS WHO" IMN THE ROsSTON [HOUSING AUTHCRITY

V. THE PROJECT MANAGERS

Key people in any public housing program are the men
nmanase the various projects, for they are the main point
of contact between tenants and management. Folicles nmay oe
nade "downtomm", but the manazers are the ones who put then
into practicec. How they choose to interpret and enforce thiose
nolicies in their day-to-day dealings with tenants can often
make the differencé between tenant satisfaction and acute
dissatisfaction. Theirs is a crucial position and a frust-

rating one.

The Interviews with llanager

In the course of this study, an extensive intefv1ew was

held with each of the 13 managers responsible for the 35
Doston projects, as well as with the Director of lManagenment,
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 those policles are carried out in
the various projects. It was also hoped that by eliciting
managers'! attitudes towards their jobs and towards thelr
tenants, as well as by assessing their backsround and capa-

511

ties, come indications nmight be gained as to how effect-

’-Jo

(f)

ively present managers promote good tenant/management relationse
Pirst reaction of both managers and management to the

inVerviews was wary, even hostile, It was aprarent that these

“en are defensive about their positions, and were careful to

sive ansvers which were in line with the "rule book", even

rd
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though anonymity hnad Eetn assured them, However, as the
interviews progressed, defensiveness tended to disa pp ar, and
most mansgers seenced pleased at the bpportunity to describe
their work and air their grievances., Perscnal vliews and

comments were often quite revealing, and sometimes entirely

at variance with earlier stock answers.

"*)

)
ier

ers di

v’?

"Tho are the ¥enacers? Although these 13 nanag

o
{—t
j~ie

widely in perscnality, background, and attitude, they have
hin

of

=0

0

gics in common to permit the sketc

’qu

enougzh characters
a broad composite picture. The "compesite" manager is white
(there is only one Hegro manager), male (nc women nanagers in
2oston), 52 years of age, and of Irish descent. IHe manages two
projccts, with 2 total of some 1200 families and 1200 people
under his supervision. He is assisted by a staff of about

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

wmanaczer, cashier, four other office workers, and a maintenance

[

~téff of 26. He has been an employee of the BHA for many
yenrs, having started literally at the bottom and worked up
through cashier and assistant manager to his present spot as
nanagzer. This pattern occurred with striking consistencye.
Several managers have besen with the BHA since 1its beginning;
none are recent employees, although two have been recently

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

renark, "I grew up with the BHAY.

~r=round and Traininz. The unavolidable conclusion galned

~rom the interviews was that little in the background or

trainine of these housing managers has prepared them for theilr
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precsent jobs. Prior to being hired by the BHA, they held a
miscellaneous assortment of jobs. Among them are former
maintenance nen, 2 jewelry salesman, a laundry owner, an
‘insurun broker, a school teacher, a former patronaze sec=-
tary to the layor. One or two have some college background,
two or three have had accounting courses, but there is a
striking lack of soccial service training or orientation
either before or since these men assumed their present posi-

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

l—a!

al jobs, the majority as a result of political favor,
Judging solely by the interviews, only one or two of
the nmanagers apbeared to have the personality and attitudes
that would lead to good rapport with tenants and staff. The
majority seened generally unsuited for, and ineffective in,
the key positions they hold., These strong imprecssions 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 2 single assistant manager capable
of running a development. Several of the recently hired
assistant managers -=- pclitical appointees all -- have even

less experience than aptituvde.”

Attitude Toward Job. I[lost managers consider rent collection

their most important responsibility, with maintenance of
puildings and grounds second in importance. Tenant relations
takes a poor third place, althouzh 21l managers give 1ip service

to its importance. Several reported that so much of their time
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(from 307 to 50%) is taken up with collection of rents, annual
income review, rerorts and other vaperwork, that this, rlus
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 thelir 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 thgm, tut in general, tenant relations is felt
to be the responsibility of social workers and the handful of
Tenant Aides now enmployed by the BHA,

Managers?! attitudes towards the varicus rules and
regulations established Tor 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, tut the majority ccnsider
present regulations both fair and necessary. As for thelr own
Jjobs, 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 thelr projects in recent years,
caused by the "different kind of family they are sending us."

Sonme impliéd, 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 pubiic housing
as being to house "nice" middle-clasé families who pay their
rent promptiy and keep their zpartments neat. They neither
understand nor sympathize with the problem-~ridden families
who have moved into public housing in such nurbers 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., Althouzh manager
admit that families with major anti-social problems constitute
a very small proportion of the project populatiocn, they feel
that these few troublesome families often "ruin public housing
for the nice families," One or two managers advocate tighter
screening of applicants, e¢ither at the BHA office, or by the
managers themselves -- "After all, we have to live with them,"
Al11 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 windowuws
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.l/

rd
1/ A recent study made by the Tenant Assoc. Councll of vandal-
ism indicated that overall, tcnants were responsible for
cn? af Aamace, ~rd mtoidars far the hal =77

» of vandallism
in elevators at Columbia Pt. was cansed hy tanants, thev found,
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Limitations of budget, and shortage of skilled workmen
such as plumbers and painters, .are frequently mehtioﬁed by
nanagers. Although they feel that they must "make do" with
their budgets, ("our job is to protect the tax-payers!'! mcney")
problems of nmaintenance are great, particularly in the older
projects. Funds for major rehabilitation are needed, and with-
out such funds, maintenance is essentially a patching-up

pProcess,’

Tenants View MHanacers. The interviews and questionnaires

zave some insight into how managers view thelir jobs and thelr
own 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 thelr
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
lManagement Departuent 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 soclal workers,

4
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and are uncertain about thelr role. Tenants are often
unrcasonable, and a considerab;e amount of anti-social behavior
exists in the projects. In addition, ma2nagers must deal with
nmaintenance staffs often laden with city hall appointees in
key positlons, over whom they nave no power Lo demand good
performance.

In recent years, no rcgular 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. Recentiy, 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
prograns fof managers are instituted -- or until patronage
hiring is eliminated -- it is not likely that tenant-manage-
ment relations in Boston's public housing will improve to

any appreciable extent.
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TENANT/MAVAGEMENT POLICISS AND PRCCEDURES

A maze of rules, policies; and statutes governs the
admlission and continued occupancy of public housing tenants,
Some of these requirements are established by federal law, come
Ly the State, and many by the local housing authority. The

orincipal ones will be discussed in the following pages.

I, TENANT SELECTIOHN

Federal housing law sets only very broad e€ligibility
requirements for families secking admission to public nousing:
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."l/ Actual income limits
Tor 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 otner public action, to veterans
and their families, and "to the applicant!s age or disability,
nousing 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

1/ U. S. Housing Act of 1937 as 2mended.,



69
been more vigorously attacked than the tenant Seiection pro-
cess., IMystery and unpredictability have characterizéd the
procedure; some applicants are housed within a matter of days,
wnile others have waited in vain for years. As 2 result, the
belief is widely held that unless you Xnow someone =- a poli-
tician, a member of the Housing Authority or the Tenant Selcc-
tion Department, or someone else with influence =-- your chances

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

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

(i.e. 2 "white"project, or one of the new developments for the
clderly.) Not only are politicians and 3HA 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-
inz on behalf of a family in desperate housing need.

In its agreement with CCRE and NAACF in 1963,1/ the BHA
rledged itself to establishing a fair and objective system
of tenant selection. Two groups formed as 2 result of that
azreenent -- 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-
1ish criteria for eligibility, priority, and "acceptability"
~f applicants, Machinery has also been develored for‘eval-
uating, processing, and placing tenants.g/ That it is not
yet worklng smoothly 1s partly understandable when the following

conplicated structure is set forth,.

1/ See section on Racial Distribution, pase

2/ "Resolution Establishing Policies and Standards Govbrnin
Occupancy of Federally-Aided Projects", 3BHA, Oct. 25
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Eligzibility. The first nurdles a family must safely pass

before it can be considered for public housing in ZBoston

e« o« Citizenship (this is not required by the U, S.

. . Residency in Boston for 1 year, except for families
displaced by »ublic action, who are exempt from
residency requirements. (The minimum was recently
decreased from 3 years)

e o MNet Tamily income shall not exceed the approved
income 1limit for such families. (These limits are
described under Rent and Incomzs Policies, page 88.

o« o family assets shall not exceed one and one-halfl

-

times the applicable lim

de

t for admission

(=

-

e o« The family must be living in substandard housing,

g

or have besn displaced by public acticn, or be about

to be displaced or evicted through no fault of its

e o The family shall not ovn residential property.

« o 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 prublic action. Amcong these, first preference is
given to disabled veterans; second, to familles of
deceased veterans;:; third, to other veterans and

4

servicemen,



71
2. Among elligible [anmillies not displaced by public
action, the same veteran priorities obtain.

2, Between sligitle applicants of equal need, the fam-

ede

ly with the greater numbter of minors shall be given
priority ceonsideration;

L, "When 211 factors are equal",l/ censidersation shall
be given to time of filing avprlication.

Classificaticn. To compound the confusion still further,

once families have been declared eligible, their prioriiy
rank determined, and the ecitent of théir housing need
"scored" according to an elaborate point system, appli-
cations are then divided into thrce classifications:

M™rst, by 2ability to ray. Applicants are separated into

1

two groups: those whe can pay z2bove 257 rent (the current
averzge rent which the BHA must collect in order to bresk
even) and those who can pay less. From thesec groups, 2
mix of tenants is selected whose aggregate rent will

maintain the required average. Second, accerding to size

£ apartment needed. Third, family composition is tsken

o

[

nto account for the vurrose of "corracting existing imbal-

ances or preventing the creation of imbalance of race."g/

-

Acceptability. There is a difference tetween "eligibility®

and "acceptability™, as defined by the BHA. Prior to the
CCRE/NAACF sgreement, 2 1ist of 15 socizal rrohibitions was

in effect, any one of which could exclude a family, These

IR

"~

~

"Desolution Establishing Policies and Standards Governing
Occupancy of Federally-Aided Projects", BHA, Cct. 2&, 1965,

Ibid
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included "excessive use" of alcohol, use of drugs, unmar-
ried couples, cut-of-wedlock children (except under cer-

tain specified conditions), and even "unsanitary house-

keeping" snd "obnoxious conduct cr behavior in cennection

bd
}-Jt

vith processing of ¢ cation." That list hss now been
&

'3

prl

b
fd

pde

cially, and an "unaccertable family

fede

scrapped, at least off:
is now defined by the BHA as "one whose composition or
behavicr constitutes:
A danger to the health, safety, morals of other
tenants;
A seriously adverse influence upon socund family and
community life;
A source of danger or damage to the property of the
Authority;
A source of danger or damsge to the peace and comfort
of cther families
In any other sense, a nuisance.l/
With the reslization 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 Tensnt and Community Relatlons
was asked to develop criteria which would be both humane
and workable. Famlilies which show evidence of being a
clear danger are ruled ineligible, others which show signs
of severe social disturbance (criminal convictions during
the past two years, a pattern of out-of=-wedlock children

with the youngest under two yecars of age, evidence of

L/ YIesolution Establishing Poli

cie
Occupancy of Tederally-Aided Pro

s and Standards Governi
ojects", BHA, Oct. 28, 1
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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 sgencies, pro-
bation officers, or social agencies which may know the
family, the department re-azssesses 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. Cut of 297 fanm-
ilies whose céses have been referred between December 1,
1965 and February 28, 1967, 208 were re-classified as
"eligible" by the Tenant and Comnunity 2elations Depart-
ment, 14 were classified 25 "ineligible" and the remainder
are currently still being evaluated.

To rejecct needy families on the basis of social
values seems, in some respects, hard to justify, yet it
is obvious that some limits must be sct. The BHA clainms
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 rizht to sppeal. Any family found ineligible or unac-

ceptable is now so notified by letter (formerly, they were
never  told that they had teen rejected) and the reason for

zjection is specified. Although this is a step in the

=

right direction, a formal appeal process 1s still lacking,

and needed. The BHA maintalns that any rejected applicant



74
has the right to ask for a re-hearin such a right,
however, is never officially explained to the abplicant.
The Advisory Committee to the BHA has recently suggested
that the letter informing an applicant of his ineligibility
include a statement that he may appeal the decision and

may present additional information to support his apreal.

The machincry now exists by which tenants can be objectiv-
ely and equitably selected, 2nd although that machinery does

not yet run smoothly, therc is reason for cautious optimism,
Much~needed personnel has been added to the Tenant Selection
staff, and real efforts are bteing made both to speed precessing

and to brinz records up to date,
D

0

on

[ aid

of the backlog of applicet

-

t is apparent from a visit to the Tenant Selectlion Department
that more modern methods of record keeping are needed =--
ideally, an electronic dats processing system --- to eliminate

present delsys and confusions. Also desirable would be a larsge

Q

hart (or tote=-board) on the wall, so that as the prized
"vacate slips" sent in dsily 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 znd size of each vacancy as it occurs, and
its disposition would be a matter of record. In addition, such
2 system would reduce tne nossibility of politically motivated

placements,

Tenant selection is a difficult and complicated process

2t best, and one from which judagmental values cannot be entirel

2liminated. As long as decent low-income housing remains a

L
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carce commodity, competition for public housing will remain

[0}

keen, and some [orm of personal influence will probably contin-
ue to play a part in dsciding priorities. 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

dhen tenants in "gocd" projects acknowledge that it toock the

rizht phone call to get them there.
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TENANT/MANAGEMENT POLICIES AND PROCEDURES

II, RACIAL DISTRIBUTION I¥ PUBLIC HOUSIKG

The non=-white population of ths DBoston metropolitan reglilon

3

more than doubled b
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to increase., In the city of 3Boston alone, where almost €

that preportion 1s an estinmated 10=127, which approxinates

tne national percertage., Fresent prodictions are that by

f—t
(N9
-3

0 there will be approxinately 100,000 non-ywhite residents
in Boston, or slig at1 over 147 of the projectzd City porula-
tio“.g/

The percentage of licgroes in public housing in 3Boston

is much greater than their percentage in the general popula=-

U*\

tion. In 1960, 13.5% of rublic nousing families were Negro;
two years later, that percentage had growm to 15.2%; at the
end of 1966, it was 25%7. (See table following) Current
applications show an even nmore striking trend: 1in early 1967,
Yegro applicants outnumbered whites for the first time, with
applications being 437 llegro, 417 white, and 167 DPuerto Rican,.
Some observers predict that within the easily foreseeable future,
public nousing will be "Megro housinz", unless sonme way can bte
fcund to halt current trends, particularly the incrcasing

exodus of white families

1/ Yass Transportation Conriss
April, 1953. The Tebro population in 1950

By

ional Survey,
the Coston
SHSA was (,100, a 36,47 increase from 1950. Non-white pop-
ulation was still only 3.7 of the Region's bpopulation, as
compared w;*h 11.4% of the total U. S. population.,
2/ Leagucs of Yomen Voters, 2o
Tousing", Vinmsographed Rep:

ston Section, "Foralation and
art, “arch 1965,
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The Pattern of Segresgation. Until very recent years,
segregation was an accepted way of life in housing dévelop-
ments in Boston. When the Lenox St.'project in the South End
was completed in 1940 (the first to accept Negroes), it

100% Megro. In Crchard Park, the second project open to non-

whites, certain buildings were designated for Nezro occupancy,
and were known as "the colored section.” It is reported that

in another similarly segregated project, KNegroes and whites
at one time stood in separate lines to pay their rent at the
project office., 23y 1960, the pattern of segr egation 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 963 white, and of these, seven were
exclusively occupied by whites., Of the 1,733 FNegro families
in the 15 federally-alded prdjects 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-
2ided 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
Yegro. 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:
Zilssion Hill, which was 1007 white, and Mission Hill Extension,
which was over 807 Negro.

With the activation of the civil rights movement, and
rarticularly following the Presidential Executive Crder of 1962,

everal groups began to focus on the racial issue in 2oston's

4

1
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wr

ne Boston Housing Authority with "maintaining a
pattern of raciaolly segresated living in its public housing

projects." The complaint charged that both tenant selection

o]

nlicies and hiring policies were discriminatory, and made spec-
ific recommendations for operatlonal and po

the BHAL
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lewr Integration Pcls 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 RIA

- - 7z - - 2= - - - .y - or2 —~ ~ -, .2
in FMay 1603. He immediately bvegan Lo work with representatives

of various social and civil groups to draft new 2HA policies
on racial integration and tenant selection. A statement of

policy on tenancy in public houcsing was adopted Ly the Author-
ity in June 1962 and formed the basis of a uwritten agreemsnt
between COZE and NAACP, and the 2IA, which was signed in lMov-
ember of the same year. It included the following
l. That 2171 public housing would be racially integsrated

and fairly and equlitadbly available to 2ll eligible

05
H

applicants; and that employment practl 2s would be
similarly non-édiscriminatory.

2. That a 9-man Advisory Committee would e established
t6 render advice on 1lmplementation of the agrcement
end to "study, evaluale and advise" on procedures of

the Authority relative to that agreement;

3. That an "inteprzgroup relaticnz officer"™ would be

nired, togethcr with nccessary stalff, to "fovmulate
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vrograms for the education and training of the staff

<

of the Authority" on matters of racec and tenant

selections;
L, That 2 new and objective system of processing and
prlacing tensnt applicants would be sctablicshed and

maintained.

The =igning of this agrecment was hailed as a victory.
Implenentation, however, proved to be arother matter. The
Authority Toard tocok no action either to put the new policies
into effect or to zire an intergroup relations officer. Then,
with civil rights fernment increasing, toth nationzlly and
lcecally, and with sit-ins over segregated schceols 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 Masszachusetts
Committec on Discrirmination in Housing and the United Comnmun-
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 2HA, Richard Scobie, who had been on loan to the RHA

]

rom the Specizl Services Department of United Community Services
for several months to advise on setting up the new department,
w2S hired as its director, and in accordance with conditiocns

ne nad cet before zccepting the post, he was permitted to name

ant, and to make recomrtendations for his own staff,

)
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Tcken Progress Made. Scobie and his staff, together with Ash,

nave since worked closely with the hitherto autonomous Tenant



Seglectlon Department, headed by James Crowley., Since Lhat
time, there has been at least token prozgress made toﬁards
wider distribution of Negroes among the various projects, as
the following table shows. It can now be said that no project
iz 100% white -- although the fact that four were still ¢
white, at the end of 1966, and 10 cthers over 907 white dimin-
ishes the impact cf that statement. State-zided projects are

c£till essentially segregated, with only 10% Negro occupancy,

partly because higher rents in these units automatically
exclude many Negro families., The racial situation has actually

worsened in some projccits: 3Bromley Park, Crchard Park, South

-

znd, 2nd Colunbia Pointl/are rapidly Teconming prcdominantly
Negro, despite efforts to halt the trend. There is 1little
evidence that the hore expressed by the BHA in 1963 that "the

ividual

K

L

placement pattern in 1incd evclopments cver a period of
time should tend to reflect the racizl balance of the total

racial ratio throughoﬁt 211 of the Jdevelopments maintained by
the Authority"g/is even moving clese to realization., In only
a handful of individual projects does the percentage of Negro

residents approximate the over=-3ll percentage of Negro house-

holds in public housing -- now 25%.

"Tntegrating AssignmentsY Efforts to promote integration

ave run into the dicscouraging reality that most families of

both races are reluctant to live in projects where they are a

1/ Althcugh the percentage of Xegro families at Columbia Foint
is only 36% of the approximate 6,000 residents, over one-half
are minors, and the majority of them are Negro.

2/ Resolution Establishing Policies and Stds Governing o

1

2 upa ancy
of Federally-Aided Developments, BHA, 10/28/65, pg.

A
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RACTAL DISTRIBUTICN I PUBLIC HOUSIHG TN ECSTCH 1260-1066

Yo. of Momber of Mon-White Families
wierslly-aided Projects Units 1060 1262 Dec. 31,1968
izsion Hill Extension,

Roxbury 587 h76é 509 502
~u0r St., So. End 306 305 300 302
aittier St., Roxbury 200 188 189 190
rechard Park, Roxbury 772 143 267 553
rorley Park, Jam. Plain 725 171 203 387
suth End . ' 507 259 276 305
slumbia Pt., Dorchester 1480 166 210 528
czth St., Roxbury 412 2 13 1462
ission Hill, Roxbury 1022 0 1 21
~anklin Hill, Dorchester 375 15 15 61
narlestown 1147 L , b4 23
2snington & Beech, So

Ccve 274 2 3 22
14 Celony, So. 3oston 873 2 0 29
12 larbor, So. Boston 1016 0 0 19
st Beston 411 0 0 10
12 Hill, N, Dorchester 86 -- 13 21
hestnut Hill, Brizhton Al - -- 11
icklord St. Jam., Plain 6l - 5 8
anapolis, Dorchester 56 - 1 6
s3nington Stey, Brighton g2 _— - 6
cnd St,, Jamaica Plain L -- 0 2

*mont, Dorchester sl - - 2
4. J. Foley Sr, So. Bos. a6 - - 2

Totals 10,653 1,733(17.1%) 2,009(19.4%) 3,24:2(30.47

-

ionging for the Elderly. Daches indicate that the project had
mot yet been occupled, Ir computing percentages fer 1960 and
1942, total number of units was reduced by number of units not
completed at that time.



JACTIAL DIST

RIBUTION IN P

UBLIC

EOUSING

IN BCSTCHN 1960=1C5H4, CONT!D

tote-4ided Projec

Yo, of

Le Units

ranxli
- X [ad
znden St

roadway

xrronwealth

»zhdale

srton St

outh Sto

(GCallivan)

n Field

rleznt Heights

sirmount

ranklin Field #2

riaklin Field #1

suamber

of Hen-White

families

1¢60

504
72
' 969
648
287
258
251
132
352
202

2zral and State-Aided

over-all Totals

14,488

20
71
13

18

N

SO N O O

124(3,.65%)

1,267(13.57%)

1962 Dec. 31, 1066

16 100

71 71

i5 51

15 35

I 33

2 25

0 18

0 15

5 14

0 7

- 11

-~ 5

128(2.5%) 385(107)

2,137(15.2%)  3,627(25.0%)%

Icu:idg for the Elderly. Dashes indicate that the project had not

72C becn occupled. In computing percentages for 1260 and 1962,

czial number of units was reduced by number of units not compleued

U that time,

/ Trelim minary figures as of May 1, 1947 show this figure to have in-
creased to 28,67, broken down as »ollows- Federal family housing
275y Federal Housing for Tlderly 8.27, ate family housing 8.57,
State elderly housing 7.9%.

4
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conspicuous minority. INegroes resist being sent te areas such
as South Boston, where Negroes are a rarity and wheré narrass-
ment of Negro tenants in public nousing is all too common.
Whites are equally averse to being placed in Negro neighbor-

noods. As certain developments begin to "tip", white fami

ot

btegin to move out, or to reguest transfer to another projec
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
nave dropped to an,average of 72 per weck, compared to an ave-
rage of 20 per weck vefore integration policles were announced,
with Negro applicants outnumbering whites for the first tine
early in 1967.1/

Fair Housing, Inc., has devoted considerable effort for
the past year and a half to making "integrating assignménts"
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 607 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 4did agree to "endeavor
to make the majority of assignments in accord with this app-

roach" and that "suitable documentary explanation of exceptions

to the zeneral approacn will te maintainsd and will be avail-
able for review." To date this pledge has not been honored
in the instance of a single development during any guarterly
reporting period, and to date no documsatary explanations
nave been made avallable to justify or explain this failure
to honor the pledge.
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spoXesnmen feel that few of these placements would have occurred

if they had not intervened, especially those in pr=dominunt?y

w
[

gregated projects. Certain BHA staff members, they maintain

signments,

(0]

are very cooperative in pursuing integrating
while others, at least at lower eschelons, are either not

1ighly resistant. Placards have been posted

b~4

nt sted or are

@

r

FJO
( D

ot

n 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.

7

Benign Quotas., In an attempt to slow the "tipring" of certain

projects, the BHA with the encouragement of the Advisory Com=-

to set unofficial "benign quotas", so that

Os

mittee has trie
after a project has reached about 25-30F Negro tenarcy, Negro
assignments to those projects will be avoided. This systen,

s

however, can lead to =2 dilemma, in wnich a family in des-

o

rerate need of housing cannot be placzd, 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),

s integration per se a more important goal than housing a

Chester Hartman, writing of the difficulty of intecgratin
all-Negro projects located in zl1l-Negro neighborhoods, says:
"In these projects there is probably no way at all of achieving
sration in the absence of an end to segregated housing
pattern in the community as a whole." In the case of all-
N2gro projects lccated in racially ni ed neignborhocods, he

continues, "It may be possible to attailn integrated occupancy
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1f 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 1t on an integrated basisSie..<

"By positing the goal of racial integration above all
others, a key element of personal decision is taken away from
public housing tengnts; a further invidious (and possibly)
unacceptable) distinction placed between those who are and
are not reclplents of government welfare benefits. If one of
the key elements of a satisfactory living environment is loc-
atlion, neighbors, surroundings, convenience, etc., single=-
minded pursuit of racial integration as the criterion for
tenant placement and selection may prove counterproductivesses

"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."l/

One of the keys to making interracial living patterns
more acceptable 1s 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.

v Chester Hartman, "The Impact of Federal Housing and Commun-

1ty Development 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 skllled staff services 1ﬁ 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 Belations in the BHA, and has inslsted that the entire
burden be placed on the federally-aided program;“L/ It
should be noted'thgt 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 1is 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 filled against the BHA, 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. 2, 1964,
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the exaggerated extent of raclal segregatlion that still
exists 1n public housing. Experiments should be tried, and
expert advice sought. If the overriding reason for segreg-
ation 1ln state-alded projects is the higher rents in those
projects, increased attempts should be made to obtaln 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 beilng so obvlously set apart.
physically, shall pot addltionally be divided into "poor

white" and "poor Negro'.,



TENVAWT/FANAGEMENT POLICIES AWD PRCCEDURES

I1TT INCCHE AND RENT FOLICIES

Local housing zuthorities arc permitted by federal
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for admission and continu
based on several general policies:

1. That the income from rents and subsidies shall be

sufficient to pay =211 operating costs, including

debt services,

2. Thnat rents chall be kept below rental rates for
eguivalent accommodations zvailable in private
housing in the community.

3, That rents shall be based on income.
Y. That when a tenant's income rises sbove nmaximum
limits, he shall be regulired to move,

A1l of these policies

et

Tere ec

0]

tat 1ish°a at the inception

(

of the public housing program in the 1ate 30's, and were

reasonable safeguards at that particular point in history.

Q

Through the years, fedcral requirements have been coensider-
ably relaxed, wherezs those of many states, 1Including lMassa-
chusetts, have not been similarly liberszslized. Those require-
ments now in effect arc being seriously questioned, and alter-
native methods are being experimented with in various parts

of the country. These guestions will b=z liscussed in ihe
arntext of the Boston Housing Authority's precent policies

and procedures,

1. Incomre must mcet operating costs. Tnis basic policy,

st111 mendatory 2t federal level, leads to the paradox that



whereas public housingz is for families of low irncome, it
can accept only limited numbers of those with the vefy lowest
income, Public housing was never iniended for pecple without
some rent-paying 2bility. The BHA puts it very plainly:

"Procedurces shall be estzblished to ensure that, with rent
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based on income, the admission o

families at the bottom of the income scale will net jeopar-
dize Solvency.“~/ The "break-even" figure in Zoston today
is £57 per unit per month, which means that an econcmic mizx

of families whose 2ggregate rent will average cut to that

figure, must e sought, and maintained.

T RS
! ONTELY GROSS RENTS IN BCSTCHN PURLIC HCUSING 19267 :
1]
1
: Family Housing ¢ Hinimum Rent , Maximws Rent |
1 LI ?
: Federzlly-Aided y 545 per mo. , 3114 per mo. |
' State-Alded ' 55 v 11 ?
1 ! i 1
] ! t ]
¢ Douesing for the Flderly ¢ t ?
1 v ? ]
. Federally-Aided 1 ks r 3 90 '
! State-Aided ! 57 : 22.50 '
1 1 1

Although Massachusetts statutes reguire that income of
public housing tenants at admission "shall not exceed five
times the annual gross rental" -- in otner words, that they
shall pay no less than 2075 of their income for public housing ==

tat

-4

nany are paying much more, even at the xzinimum € ished

-

rentals. TFor exanple, an individual or

149}

Ead=

amnily with 2n income

-t

1/ "Resolution Estabtlishing Pelicies and Standards Governing
Occupancy of Federally-Aided Developments". 2oston Housing
Authority, October 1265,

o
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of 52,000 paying the wuinizum 545 renl in a federally-zided

project would be spending 277 of its income for rent; the $55

ct
()

minimum in state-zided projects would represent 335 of tnat
income. Since the average income of the elderly who are

~

living in public housing in 3osten is less than 52,000,

U

o

it is very likely that wany c¢ld peoprle are forced to skinp
on cother necessitiecs of 1life in order to pay their rent.
Rents in state-aided vrojects averase 510 a month higher

than those in federally-aided projects, largely bescause of the

0]

3
]

more generous subsidies conitributed by the federal progranas.
(See page 16.) State subsidies are so inadequate, especially
as operating costs continue to rise,that the RPHA may have no
2lternative but to raise rents again in the near future,
{(Unfortunately, the increased subsidy voted by the 1966 State
Legiélature applies only to projects completed after July 1,
1966, and therefore will offer no relief to existing develop-
ments., )

The strongest arzument sgainst the regquirement that

income equal outgo is, of course, that many families with the

-to

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, 1t 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

2 falr number of the 26,000 with incomes under $3,000. Many

1/ "Statement to the Committee on Public Housing, Beston City
Council" by then-chairman Zdwzrd D. Hassan, Feb. 6, 19CL,
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of these people, either cut of pride or ignorance of avail-
able help, somehow get zlong without public assistanée, and
settle for niserable (and cheap) living guarters. Fven sone
large families with an employed father have incomes inadequate

to ottain standard, non-crowded housing.

W

2 The cap between rentals in private 2nd public housin~..

Whnen the first iederal housing act was written, the pcwerful
real estate lobby insisted that a gap of 20% be left between
highest rents in public housing and lowest rents at which

the private sector was rroducing subhstantial amounts of
nousing. The federal government has now eliminated that re-
quirement, btut Massachusetts retains it, cxecept for a recent
reduction of that gap to 5% 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-
2ble at moderate rents in the Boston area, it seems that
strong efforts should be made to eliminate this requirenment
locally. As it now stands, a good number of families have
income too high for public housing but too low for the rrivate
market (the Washington D.C. study shovied cver 19,000 families
in this catagory.’)

3. The graded rent system. Most public housing programs

e

operate on the principle that as a tenant's income rises, his
rent rises proportionately. Althouzh it seems logical that

25 tenants earn more, the amount of their subsidy should be

reduced, in actuality the system has proven to have many flaws,
Tenents see the system as punitive and unfair, since it rens-

lizes them for econonic 2dvancerent; many obscrvers ses it as
y

,



Diting incentive and thereby depressing mobility;
nousing nanagers seec it as a major administrative headache,
Under this system, a tenant is required to report immediately

sed

e

is rent is ra

o

any "substantial"l/inc*ease in incone;
the Tirst of the following month. Fresent rent schedules in

Boston add $1 per month additional rent for each 3 of addi-

tion2l inceme, including income earncd by tesnagers or wives.
Cnce a year, income of each tcnant is reviewed by his projecct

managery. 2and nis salary is verified by hils caployere. If a
tenant has failed to report a rise in income, nis rent increase
is made retroactive, which usually causes a real financial hard-
ship. {Decreases in incdme are reported prpmptly, managers
state, and rents are dscreased the first of the following
month. If a tenant fails to report a drop in income, rent
decrease is rctroactive ohly at the discretion of the manager.)
It has becen 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 incone, especially that
of working teenagers, and conseguently live in fear of exposure.
Tension betwecn tenant and managenent results, as well as fre-
quent informing by neighbors. In an effort to correct some of

TN
wil

[

flaws of the graded rent system, several alternate sys=
tems are being discussed and tried in other cities:

a. When income gocs up, the percentasze paid for rent

zoes down, from 207 to perhaps 16%. (In private housin .
9 &

-

i/ A "substantial" increase is currently defined by the BHA
as 3400 per year, or about 333,per month, wnich would
increase the tenant's rent by $8 per month.
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statistics show that the larger the family's income, the
lower the percantage devoted to housing.) Where this‘system
has been tried; project turnofer has been reduced, and ten=-

antd reaction has been positive.

b. "Space renthy with a set rental established for each
apartment according to its size. BRent remains constant
within two classiflications: "normal".rent and "hardship®

rent. As a family's income rises, 1ts classification changes.

c.. New York has a "space rate"™ based on apartment size,
with a variation of $8-310 depending on location, age of
structure and amenities provided. This system has been well
recelved 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 hot affect ity So far, this
system has been used only in New York's federally-alded pro-
jeets, but tenants have petitioned that it be extended to

state and city-subsidized housing as well,

D

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' organlzations opposed this system on the grounds
that it would work a hardship on familles whose income decreased

between annual reviews.



4. The "Up=and~Out" Policy.
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Maximum incomes allowed for

admission to Boston public housing and for continued occupancy

are currently as follows:

- N e W W w =B -

T K L ’ T
'No. in " Income Limits " Special Admission " Limits for
:Famllx : for Admission : (Displaced Families) t Cont'd Occupancy
"  Fed.*¥ State " Fed. State " Fed. State
o —_— , == n — 1 — " _— gy -
1&2  $3,600 ' $4,350%% 0 §h,500 L - " 34,950 1 $5,000%%
3&4 , 3,800 ' §+ $200h n L,750 ' - n 5,225, é+ $200h,
& " L.10 or eacn pn 12 ? - " 638 1 or eacn,
5&6 w o 0 : minor) u 5,125 . " 5103 ; nminor) ,
? & up " ’4’,400 ' v n 5'500 1 - 6’065 1

@ ) W W @ W e GO S W W W W e @ W @ e

*$5100 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.

¥%*In state-alded housing for the elderly, these limits are reduced
to $2,500 for individuals and $3,000 for a couple; wlth continued
occupancy limits of $3,125 and $3,750.

@ e ® 0 W W W B W =

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 famllies were not keeping out familles in greater

need.

Objections to thls system are several: that it robs the

projects of its leaders =-- the upwardly-mobile, middle-class-

oriented famllies; -~ that i1t 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

' d
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ineligibility in Boston projects; and 1t 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 1t 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 publlic housing lncome limits,

Evictlions and Turnover. Average annual turnover in the city's
projects 1s 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 famllies or into nursing homes;l/ A few leave to buy
their own homes.

Evictlons 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 given
in cases of ﬁon-payment, and 30 days' for misconduct. Familles
recelving eviction notices sometimes flee in the middle of the
night, leaving their few sticks of thrift-shop furniture behind;
the majority pay up, and are again in good standing.

Managers themselves,who have the authority to have tenants

evicted,differ widely in the degree of tolerance they show.

v/ Reportedly, few elderly tenants actually die in public housing.
Most move into some caretaking situation as thelr health be-

gins to fail.,

P4
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It is reported that some mansgers routinely send eviction
notices when rent 1s 5 days overdue, without even talking to
the tenant. ' One manager, who ﬁas a fairly high proportion
of evictions for non-payment, justifies them on the basis
that "the last manager was too soft", and that hils most
important Job is to get the rents in. At the other extreme,
one manager says that even when evliction is unavoldable, he
tries to delay givinganotioe until school is out for the
year. The majority say they evict tenants only as a last
resort. The kinds'of nisconduct 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 courts,whlchv
means 1t 1s 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 gquarters.
Perhaps the most distressing thing about evictions is that
tenants are never told on what grounds they may bé ousted,
what the eviction process 1s, or that theys have the right to
appeal. The only mentlon of eviction 1s 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 objectlves of management is to gilve

tenants a sense of security, certainly this phrase should be

re-written, or explained.
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Transfers. The manager himself is instructed tovtransfer
tenants to other apartments when the size of thelr family
increases or decreases to the’point where 1t does not conform
to occupancy standards, although this regulation 1s apparently
not uniformly enforced;l/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 1s reasonable, and not based on opposition to the official
policy of racial integration, the BHA says he 1s transferred
when possible., Speclal 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 Falr Housing, Inc. has a actively recruited
families (either Negro or white) who are willing to move into

projects where tenants are predominantly not of thelr race.

1/ Definite standards specifying size of apartment according to
family slze have long been established. They are often not
enforced in Boston public housing, particularly in well-
established projects where a famlly 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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TENANT/MANAGEMENT POLICIES AND PROCEDURES
IV. TENANT RULES AND REGULATIONS

A complaint shared by public hoﬁsing 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 tenslon 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
ziven for any of the 34 "shalls" and "shall nots", which
include the‘following: |

No pets of any kind are permitted. (This 1s frequently

ignored; bilrds, 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 1s
routinely disregarded, particularly in projects where

breaking-and-entering 1s a common problem,)
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No TV aentennae shall be installed, or hung from windows.

(A master antenna is included on all builldings for the
elderly, but despite élmost 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, reallzing its
unreasonableness.)

No_alterations of any kind may be made by the tenant.

(Most managers, however, will furnish paint if tenants
want to reéecorate; and most look the other way 1if
reliable tenants do a little "fixing-up".)

Ten s _are responsible for clean ublic_halls
stalrways. (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 repailrs, or to remove fix-

tures, alterations or other prohiblited ltems. (Mana=

gers are required to inspect apartments at least once

4
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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.

Fees and Charges: A 310 security deposit 1s required of
all tenants when they move in, and 1s 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 deposlts are returned.’)
This deposit is explained in the lease, as is a §1
charge levied for serving an eviction notice. Other
charges commonly made are for a broken window (31),
lost keys ($1), letting a locked-out tenant into his
apartment late at night, and the labor cost of repairing
stopped up sinks or tollets. In cases of vandalism
where the offender is known, his famlly is billed for
repalrs. 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, explalning
in simple, clear, and reasonable language the tenants?
responsibilities, and reasons for the various regula-
tions. It will also describe management's responsib-
1iit1es; 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

L4
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exsmple: "The tenant's lease does not include the
right to use the interlor community facilities in the
project, but the Authofity may in its discretion
extend the privilege to use such facllities to the
Tenant. The tenant must make application for written
permission to use such facilities." (Such a phrase
turns the positive value of communlity facilities into
a negative pronouncement.) It is important that ten-
ants gain a sense of home, community, and securlty
in thelr eﬁvironment, and this can be developed only
1f 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/MANAGEMENT POLICIES AND PROCEDURES
V. TENANT ORGANIZATIONS

Recent programs affecting the ﬁoor, 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 yith" them. Inter-
est has consequently been renewed in the role of tenant org-
anizations in publlc housing as a means of giving tenants
an organlzed 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 teh-
ant organizations, the majority of the project managers,
whiie 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 sesslions" 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 théir budgets straight) thelr 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 Associntion Council. In 1963, a Tenant Assoclation

Council (TAC) was formed by interested soclal welfare "out-
siders", with representatives 6f the. indlvidual project assoc=-
jations meeting together to take action on tenant problems
which had city-wide import. Originally staffed out of Unlted
Community Services, and later by the Roxbury Federation of
Neighborhood Houses, TAC got off to an active start. For the
last year, however, the Assoclation has been relatively dormant.
It 1s no longer staffed and is therefore without professional
or administrative bBacking, and the strongest tenant leaders
have been siphoned off by various facets of the poverty pro-
gram. At present, concerted attempts are belng 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 organlzations 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 1s equally unpredictable, and minor repalrs
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 repilred, and such delays are apparently

not uncommon. Tenants also aver that most maintenance
crews do the least work possible, and often leave
their Jjobs early, or just diseppear., They ténd to be
slipshod in thelr 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 apparéntly 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 1east the
same in housihg projects as it 1s 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-snatchling and mugging. Apartments
are frequently broken into. Some projects have be-
come night hangouts for teenagers from the outside,
who have nolsy beer parties on the grounds often
untlil very late.

Managers. Tenants volce considerable dissatisfaction
with the majority of housing managers, finding them
in general elther too busy to listen to tenant pro-
biems, indifferent to them or actually hostile. TAC
proposes that managers be trained in social service

and human relations, and that tenant relations be

4
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made thelr prime responsibility.

The Difficulty of Organizing Tenants. Those who work in the

poverty program often mention the difflculty 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 walt 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. Thils
situation is not unique to Boston. A recent survey of public
housing throughout the country indicated that "strong, indep-
endent, well-disciplined tenant assoclatlons or unlons capa=
ble of bargaining effectively with management have not yet
emerged anywhere."l/

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 assoclations or unions. A recent study
Qommissioned by the National Assoclation of Housing and Redev-
elopment Officials states the followlng conclusions about ten-
ant associlations: "Tenants should be informed that they are

free to organize., Management should do nothing to discourage

"Changing Concepts of the Tenant-Management Relationship"”,
National Association of Housing and Redevelopment Offic-
jals, Feb. 1967, pg. 42.

' d
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or intimidate. 3But management cannot sit back and wait
I}or tenants to come to them with grievances;l It needs to
communicate and work with tenaﬁts on dozens of problems. Self-
organized tenant unions might never develop, or the leadershlp
may be incompetent or simply hostile....Walting for ternants to
orgenize is a defensive posture that can well lead to stagna-
tion, the festering of grievances, and eventual explosion."l/

In summarizing a case study of one public housing program
in which there is a minimum of tenant dissatisfaction and un-
rest, this same reﬁort goes on to say: "The Authority's
approach to tenant and community relations does contrast
dranatically with that of the other authorities surveyed.
Comrunication and cooperation are actively cultivated with
the tenants and with the public and private welfare agencles,
local government, and the press. The Authority cooperates
with the anti-poverty program and encourages tenant particl-
pation. Tenant organization i1s 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."g/
It seems obvious that any improvement in tenant-management

relations in Boston public housing must start with basliec 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.
2/ Ibid, pg. 20.

»
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replaced by/men so tralned); they need help from an expanded
staff of Tenant Aldes; above all, they must be avallable to
tenants, wllling to listca sympathetically to grievances, and
willing actlively to go to bat for tenants in cases where the
correction of Jjustified 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, féce
a greater concentration of problems in their daily lives than
do families with higher incomes and higher hopes. FProblems
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 1lliteracy, poor housekeeping, poor health, bad
money nanagement, 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. Many agencles work with low-income fam-
jlies; the result is often a plecemeal and fragmented approach.
In the past, housing authorities tended to 1limit their func-
tion to providing physical housing, leaving it to outside
public agencies to furnish whatever soclal services they
chose. But the realization 1s growing that mere housing 1s
not enough, and that good housing by itself cures few of the
111s experienced by people disadvantaged from birth. "The
housing commission is first and foremost a public socilal
agency. While this does not mean that the Authority must
take full responsibility for the community's social ills, it
does mean that in 1ts planning, construction, de&elopment and

management of housing for families of low income, it should

consider the human factor before all others."l/

1/ Statement by EFastern lass. Chapter, National Ass'n of Soclal
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 pdlicy decisions are made.

Although this philosophy is not universally held by members

of the Authority board, or by 2ll 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

Departmenﬁ. The basic functlions of this department

are three-fold: to provide field services (working
with specific problems of specific families and
making necessary referrals to other agencies);

prozram 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 intergroup relations ("to conbat

the instances of racial segregation in public housing
and to intervene in lnstances of intergroup oonflicts.")l/
The field staff at present consists of 12 workers with
social service training -- 8 Management Aides and

I 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,

1/ Annual Report, Department of Tenant and Community Relations,BHA,
August 1966.

4
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2. Soclal Programs Within the Proljects. At present,

some 82 apartments in 15 of the projects have been
turned over to agenciés 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 (OE0); 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
£90,000 a year.) Programs include neighborhood
actlon 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 Councll,
a neignhborhood 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 OEOC, 1t is now opera=-

ting under special legislation and financing from

4
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Congress. The program has two basic purposes: to
attempt to meet the health needs of Columbia Pointis
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-éraining. 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 baslis; 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 1s, "We need moret!"™ More social workers,
more recreational faclillitlies and staff; more professionals to
treat both physical and emotional 1lls of tenants. With the
likelihood that OEC funds will not go on indefinitely, the
question then arises as to how increased social and recreational

services will be paild for. The automatic impulse is to turn to

»
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the federal and state housing agencles, but the latter, in
particular, has proven to have more interest in the physical
| upkeep of its public housing than in the emotional and soclal
weil=beilng of 1ts tenants. Without additional staff within
the housing authority, wlthout 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/MANAGEHMENT POLICIES AND PROCEDURES
VII. PHYSICAL CHARACTERISTICS AND MAINTENANCE

"Serviceability, efficliency, economy, and stability" are
the four standards set by the Federal government for the devel-
opment and administration of public housing,l/ and these stan-
dards have to large degree dictated the sterile, monotonous
and deadly appearance'of most housing projects. Little atten-
tlon has been pald to amenities, or convenience, or to pro-
viding a sense of home. Even with those limits, a great
vlisual difference 1s apparent among individuzl 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
nost attractive of all non-elderly projects. The bulldings
have residential scale; considerable care was given to
detalling and to orientation of builldings, as well as to
gardens and open spaces. The townhouses along one edge of
the project are particularly charming and well kept. There
is 1ittle turnover here, and many families have made it
theilr permanent home.

The recent housing for the elderly has also broken away
from what might be called "typicalﬁ public housing. In each
of the projects in Boston, whether two story "garden apartments"®
or 7-story elevator bulldings, pains have been taken to suit

the structure to the needs and pleésure of 1ts elderly tenants.

Each development has a generous amount of indoor community

1/ The U. S. Housing Act of 1937, as Amended.

4
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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 apartménts have such features as
emergency call buttons and grab bars in the bathrooms. Colors
are cheerful, and the whole effect 1s attractive. Granted
that these developments are more generously supported by both
state and federal housing agencles, one senses that a differ-

ent philosophy has gone into thelr 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 equlipment 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 bulld-
ings themselves stand firm, many things go wrong, or are let
go, within those buildings and around the grounds. General
disrépalr 1s due to a number of factofs: ‘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 malntenance 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 vandallism; 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 hone
repalrs, but there 1s equally little doubt that maintenance

procedures could be greatly improved within most projects,

Bising Operating Costs. Part of the problem is that operating
costs have risen much more rapidly than rental lncome 1in
recent years. Whereas income from rents increased only 13%
between 1961 and 1965, expenses increased 23%; ordinary(rou-
tine) maintenance costs increased by 247, and accounted for
some 36% of total operating expenses, while extra (emergency)
maihtenance increased by 62%. Utility costs went up 24%,
representing some 35% of operating expense. (During this
same perlod, adninlstrative 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 ralise rents.

Painting, which represents a major annual expense, 1is
one of the first malntenance jobs to suffer from budget-
paring. Whereas most managers have '"five-year plans" for
repalnting apartments and public areas, they say they are un-
able to keep to that schedule. Some tenants report that
thelr apartments have not been painted in 10 years. Apart-
ments are painted for new tenants, if they are in bad condi-
tion; o0ld tenants are sometimes glven paint to paint their
own. Public areas are touched up regularly; a few managers

report that jJjust keeping up with defacement by vandals occu-
pies a good part of theilr painters! time. The BHA board is

now considering using a private painting contracting firm to

do all project work and is currently asking for competitlive 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 fauce£s, 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 clty inspectors
had jurisdiction over what is actually govérnment 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 agencles 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 sane 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

projJects since the edict.

lajor Repairs Heeded. IMuch the same pilcture of deterioration
and neglect emerges from studies of public housing throughout
the country. Chester Hartman has written: "It i1s to be

remembered that many projects are well into thelr 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 requlrements =~ falrly large remodelling
expenditures are required, usually well beyond what can be
afforded through normal maintenance budgets. Yet nowhere in
the original financing fofmula for construction of public
housing 1s there pfovision for addltional 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 projectso"lé
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 1t may be possible to remedy the situation through
improved management. For others it seems obvlious that major
improvements wiil 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. :

4
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ALTERNATIVE WAYS TO ACHIEVE NEEDED CHANGES

I. WITHIN EXISTING STRUCTURE AND FBAMEWORK -

Even though the public housing brogram in Boston may
be anachronistic and antiquated in some of its operations,
and is mired in bureaucracy, political patronage and public
apathy, 1t does fill a vital function for the low-income
population, and there is at present nothing to take 1its 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 policles under which it is operated. Public
housing is not the only institution currently undergoing
searciing 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 instltution if it must change. It is a
reflection if it resists change."l/

What 1s a Good Housing Program? Before proceeding to make

recommendations for changes in the public housing program,
perhaps it would be well to enunclate the goals we seek.
What is a good housling 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 Assoclates and Kemneth C.
Jones for N.A.H.R.O., 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 bullding, and neighborhood. It does not stigmatize
its residents, for the housing in which they live is not
recognizably different from 1ts 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 1is
an integral part of a neighborhood of dlverse social, econ-
omic and ethnic groups. The housing is well maintained, for
both tenants and ménagement 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 1s fostered by continuilng 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 readlly available. No family is excluded because 1its
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,abut has every motivation to increase his earning
power, Above all, there are enough good dwelling units, and
enough subsidy, avallable so that no family needs to live in

a slum, or in a deteriorating bullding, nor pay a greater

L4
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percentage of 1ts income for housing than it can reasonably
afford.

A. Becommended Action Within the BHA Itself. To achleve

such a program‘would reqﬁire action on several levels -- local,
state, and national -- and recommendations will be made in
each of those categories. First, however, recommendations
wlll be made for an actlon program within the BHA itself

which would do nuch to improve its public image and to correct
the lnequities 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 comn-

unication and authority.

2. Enforce Officially-Announced Policies. Standards

and procedures for tenant selection and placement to

which the BHA 1s committed by its official documents

must be consistently adhered to. Guidelines established

rd
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for objectlive tenant selectlon must not be side-stepﬁed
to permit politically-inspired placement of families.
Vacancies in all1 projects’must be reported promptly and
uniformly to all departments concerned with tenant
placement. Raclal discrimination in any form must not
be tolerated, including the small indignities and slights
wich 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 policieé that true commitment to them is evidenced.

3. Develop a Long-Range Public Housing Program. At

present, there 1s 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 unlts? 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 Chailr-
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 wlthin the requirements of a city-wide plan

for renewal, rehabllitation, and conservation" is to beg
the question. A city—wide pPlan 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.

h. Accelerate the Present Progzram. 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, 1s too lengthy to be recounted here; the
Important fact is that the program is lagging. Bottle-
necks within the BHA should be 1ldentified and elimlnated;
pPressure must be increased ‘o speed approvals by state

and federal agencles; needed technical personnel nust

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 1is

ample evidence that an accelerated and expanded program

is desperately needed.

5. BRecruit Qualified Personnel. Within the limits of

the present tenure system, ways should be explored to
permit active recruliltment of qualified and experienced
houéing 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 unliversities, so that young graduates in planning
and social work may be employed in such departménts
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
elther 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 aléne, 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 proérams would stress
the human and social aspects of housing, includiné race
relations, physical and emotional results of poverty,
social welfare programs, as well as goals and policies
of the BHA. If funds cannot be obtalned from housing
agenclies for the preparation and operation of such
training programs, other sources and means should be
investigated: speclal 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 thelr rights and

responsibilities, and no efforts are now made to orient
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them to theif new environment. The manager, or a soclal
work staff member, should spend time with each new
tenant, golng over the Ténant 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-
les should be stressed, and it should be made clear that
the manager 1s both willing and available to give assis-

tance and to consider requests and suggestions.

v

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 agalinst personal touches such
as window boxes, shelves, and pictures; the prohibition

of the installation of extra locks, which are often
néeded 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-
bldden to play in the halls, sufficient recreation space
must be provided elsewhere. If baby carriages must not

be left in common passageways, convenlent and safe storage

space must be avallable. Unless property damage is willful
or repeated, charges for repalrs 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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obtalned. Tenants? present responsibility to clean
public halisshould elther be eliminated (since it is a
constant source of friction, and the Job 1s customarily
done haphazardly and resentfully) or different means

found to gain tenant acceptance and cooperation.,

9. Encourage Tenant Organizations. It should be made

very cleér to all tenants that management is in favor

of tenant organizations or associations, and will welcome
suggestions or legitlimate complaints from such groups.
Management should not attempt to organize tenant organi-
zatlons or direct thelr activities, but should support
them, faclilitate their growth, and attend their meetings
if (and only if) invited. lNeeting space should be made
avallable 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 then.

10. Improve Maintenance Procedures. lost tenant complaints

regarding malntenance 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
repalrs; workmen should be supervised more carefully to

see that they put in a full work day and accomplish a

full day's work. Indicatlons are that if present crews

worked harder, and had a more positive attitude towards

4
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thelr work, maintenance cculd 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, inglude (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 ilmpatlence with
present pilcayune lncreases,

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 modificatlion 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 varlations could
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thus be adopted in different projects, according to the

wishes of different groups of tenants.

12. Experiment with Managemen£ by _Tenants. In certain

of the more.stable projects, or in any where tenants
express interest, experiments should be tried with partial
or complete managemeht by tenént associations, which would
elect their own board of directors, and might collect
rents, supervise property malntenance, 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 housling units to tenant families "in any project
of the public housing agency which is suitable by reason
of 1ts detached or semidetached construction." The row
housing at 0ld Harbor Village would be eminently suit-
ablé for condominium ownership, as would some of the
newer Housing for the Elderly. Sale of such units

could lead to a deslirable 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 enablling legislation.

14, Expand Social Service Program. Efforts should be

intensifled to galn 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 aldes for each project. Social service per-
sonnel should also be added in departments such as
Tenant Selectlion, 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 agencles should be continued, and closer liaison

with such agencles established.

15. Improve Office Systems and Methods. There is little
systematic reporting or assessing of information within
the BHA. When a report ls needed for a specifilc meeting,
1t 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 vacancles, applications, placements, popula-
tion count, racial occupancy, move-outs, etc. More
reports and analysis of data of this nature are needed,
and ghould 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

-4
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assessling 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 houslng 1s increasingly stressed
by professional housers. How many people are kept out
of public housing because theilr incomes are too low?

How many are eligible, but do not apply? Why dont't they
apply? Yhat 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 flles -- what is lacking
1s 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 avallable for research in public
housing, as they are for urban renewal rrograms. Data
such as the above, assembled from housing authorities in

all, parts of the country, could be invaluable in deter-



130

nining future policy directions and legislation.

17. ZLaunch a Vigorous Public Relations Program. The

BHA has no public information ﬁrogram. Constructive pub-
licity and wide dissemination of information on BHA pro-
grams and purpose are badly needed, in order to stimuléte
community support and interest. Regular news releases,
feature articles, and brochures should be prepared;
Authority members should speak as representatives and
advocates of ,public 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 relatlions 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 problenms,
and solutions. Only by sharing ldeas and discussing
areas of common concern can progress be made, and mofale
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 infornm-

ation would be a constructive first step.
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B. Becommended Action at City Level. The Mayor plays

the key role in the public housing program, and only if he
1s truly committed to a vlgoréus 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-
grém's direction and thrust. The Mayor must approve all
proposed applications for new units before thbse applications
are forwarded to state and federal agencies. He therefore
has 1t 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 1s in the political appointment of housing
authorlty 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. 1In fact,
citlzen 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 1s even stronger in Boston's
suburbs, where 1t 1s reinforced through restrictive zoning
laws. Within the City, there are certailn groups dedicated
to, and active 1in, programs of low-income housing, but
until wider public support and conscience are aroused and
focused, the public housing program will continue to 1limp
along, with action taken only in response to crisis situations.
The chief wvalue of public support is that it, in turn; brings
support from the public officlals and elected representatives
who can provide or withhold funds for housing. "Unless pub-
lic officlials and private citizens at all levels become more
responsive to the unmet soclal needs of our area, thousands
of famillies will continue to live under conditions below the

minimum standards our soclety has set for itself."l/

The following recommendations are addressed primarily to
the Mayor, and to the citlzens of Boston to whom he is respon=-

sible,

1. Change the ilethod 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 1s
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,
Fass, 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, end would 1deally include one housing
tenant member. It 1s 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
Mayorts conslderation. 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 eéch year, 1t would be possible to have four
new Authority members appointed by the HMayor 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 recrulted and hired solely on thelr 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 of Diverse Groups Working

for Low-Income Housing. It 1s recommended that the diverse

groups now interested in varlous 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 Houslng Association, created
in 1966, can serve as the organization through which group
action can be channeled. The new Assoclation 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, soclal 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, 1t can furnish
the rallying point for all citizen groups who want to assist

in improving the public housing program.

L, Develop a Long-Range, iletropolitan-Wide Housing Study.

The need for a study of existing housing and housing need in
the Boston Metropolitan region has been stressed by wvarious
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 unwlllingness of the suburbs to
house low-income families; consequently, the great economic
and racial ghetto 1n 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 sannot be found in Boston alone. The
area within which people seek{houslng is centered around
thelr place of work and extends to the distance they are
willing to travel to and from thelr jobs each day. Clearly,
this area extends far beyond the limits of Boston and will
expand even further as additional improvements in transpor-
tatilon are made. It 1s our bellef that understanding leads
to responsible action. Only if all agencies and individuals
concerned with the Boston area's housing deficlencies 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."l/

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 studles, neighborhood analyses,
evaluations of the impact of present federal and state
programs, relocation processes and effects, and the need for
soclal services for low-income groups, among other areas of

investigation.

C. Action Recommended at State Level

1. Establish a State "Baby HUD"

Pressure 1is 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,
fog the Mass., Committee on Discrimination in Housing, April
1963.
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Development. It 1s recommended that efforts to establish
this new agency be supported. ‘Under such a reorganization,
the present Division of Houslng 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 thelr 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 conslidered to
be out of tune with the times, inefficient in operation, and
dedicated to the out-worn philosophy that publliec housing 1is
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 housling program remains wedded in
statutory, philosophical and administrative attitudes to an
approach no longer applicable to current needs."l/ It is
hoped that by reorganizing the Divislon of Housing, a change
in both philosophy and procedures will be effected, permitting

a more progressive state housing program.

1/ E11is Ash, statement to the Special Commission on Low Income
Housing, 1964.
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2. Increase Subsidies on State-Alded Public Housing.

It is recommended that state subsidies be raised té equal
those given for federally-aided projects. It was recommended
by te Special Commlission on Low Income Housing, and by 11

of the 13llarge housing authorities they polled, that the
present annual subsidy of 2%Z be increased to 4%, which the
Commisslion 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
soclal services té public housing tenants. The 1966 Legis=-
lature voted a éubsidy even more generous than the one asked
for, raising it to 57 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 unlits, much of the financial strain now felt in

Boston's state housing program would be eased.

3. Consider Revisions to State Housing law to Make it

Conform to Federal Housing ILaw. 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 lassachusetts 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 pubdblic housing and
lowest rents available in the private sector, a regulation
no longer 1ncluded in Federal law.

R The comment has been made that "It is rather ironlc 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 1s 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 Con-
monwealth has not yet acted legislatively to acknowledge the
adnitted soundness of this developlng awareness."l/

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‘requlrements
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.

L4, Provide Funds for "Survey and Planning"” Period.

It is recommended ,that funds te 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 detaliled 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 1s 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 bulldings; the principle is
worthy, for it removes the possibility ofAvarious kinds of
corruption. Hassachusetts, however, has a required procedure
for obtalning bids which has been declared the most rigid in
the countr& -~ so rigid, in fact, that it drives costs up.

In most states, competitive blds 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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separate blds are required from each general contractor for
his owm services, and from egch of the various trades ==
plumblng, electric work, plastering, etc. This process
results in driving up the price on each component bid. The
general contractor who 1s awarded the contract is then required
to work with the low bidders in each category: fhé 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 detall with systems now working
successfully in other states in order to ascertain whether

lMassachusetts?! system warrants revision.

6. Repeal Tenure System for Housing Authority Employees.

It 1s 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 moré qualified employees. The recommended repeal of the

tenure system would not apply to present employees.
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7. Repeal Per Diem Comvensation Provision. To summar-

ize recommendations repeatedly made by objective gfoups such
as the Special Legislative Commission on Low Income Housing,
the League of Yomen Voters, the lMassachusetts 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 pernitted 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. Heducing 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 policles.

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."l/“ Those who are equally discouraged today should

l/ Catherine Bauer Wurster et al: "The Dreary Deadlock of
Public Housing and How to Break it". Architectural Forun,

June 1957.

Ed
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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, o0ld 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 Kew YorkL/ are the answer. They recommended
that no more monolithic Yprojects" be built -- recent HMassa-
chusetts 1egislation limits the size of any new public housing
developnent to a maximum of 100 units. They proposed creation
of a national cabinet-level department of housing -~ HUD 1is
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 occupled by
private renters. The developer signs a contract with the
housing authority to manage the building.
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1. Clarify and Up-Date Goals of Todav's Public Housing

FProgram. Is public housing to be essentially
housing for middle-class families of low income and the
elderly, or 1is it to be an extension of the national welfare
progran, 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,
sald: '"Increased research is essential to identify and better
understand the forces causing these Ibousinél 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. Simplify Procedures for Processing Applicatlions.

It is recommended that the processing of applications from
local housing agencies, and for approvals be simplified and
speeded, particularly in regional field offices. Ihtermin-
able delays are now reported, and an unreasonable number of
approvals demanded. For example, the 3BHA 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 Progran
(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 2% 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
nlt-picking'1nterpretation of regulations is another cause

of delays. Although the Housing Act states that "it is the
policy o{ the United States to vest in the local public hous-
ingz agencies the maximum amount of responsibility in the
adninistration of the low~-rent housing program", such maximum

responsibility 1s not granted during the planning perlod.

»
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Obvliously, such critical time lags in the construction of new

public housing must be shortened.

L. Baise Room Cost Ceilings and Administrative Cellings.

The HAA establishes both statutory room cost ceilings and
"administrative ceilings" for all public housing. Roonm costs
refer only to the cost of the structure itself; administrative
costs include all costs of development -- land, fees, salaries,
etc. Room cost cellings are officially published;l/ adminis-
trative cellings ,are not set down anywhere, although they are
interpreted i:o be between 319,000 and 320,000 per unit in
Boston. Projects which meet room cost cellings are sometimes
rejected after blds 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 BHA 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 kxind of arbitrary restriction 1s reportedly confounding
housing authorities all over the country, and makes construc-
tion of multi=bedroom apartments for large families virtually
impossible. NAHRO 1s waging battle to get administrative

cellings raised, and their efforts should ve supported.

1/ Currently $2,400 per room ($3,500 in Alaska), or in the case
of housing for the elderly, $3,500 per room (4,000 in Alaska)
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Not only should administrative cellings be ralsed, but
room costs shoul§ also be liberallized, so that pubiic housing
will include amenlities of design and in site planning which
will produce a desirable total living environment. Archi-
tectural fees have been ralised 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 FPrivate

Develovers. In areas such as Boston, where there

1s 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 availlable for lease or
purchase by housing authorities, it 1s recommended that
present government low-interest loans to developers be
further liberalized, with even lower interest rates and longer
terms than are now avallable. At least one local builder
feels that if present 3% loans for 40 years were made avall-
able at, say, 1% for 50 years, many more buillders 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 homeowmers 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 srants are

outright grants of up to 31,500 to owmer-occupants of one or
two=-family houses, who have less than $3,000 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 feaslibly rehabilitated, and in amounts sufficient
to permit major fehabilitation. Loans should not be limited
to buildings within renewal areas, and should be particularly
available for owners willing to participate in the IlLeased
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 deterliorating, 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 avallable to local housing authorities
for such major overhauls. It i1s 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 CHARGES
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 1limit the functilon 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 choilces avallable 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 beilng discussed and would 1imit 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,

rd
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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.,
The housing authofity would do preliminary planning,
construction would be done by private firms, who
would also provide management services.

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.

Abolishing Local Housing Authorities.

Qe

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. liayor Lindsay has recently
proposed this type of reorganization for New York City.

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 basls 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.

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
thelr own accommodations, being subsidized to the extent
necessary. Applicants whose jncome was within eliglbility
1limits 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 cholice as to
housing type and location. Second, that very cholce
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
wquld be dissipated. Fourth, the number of housing
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authority employees would be considerably reduced, with
nousing 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—exiéting conditions: that the plan was in effect
on a metropolitan-wide basis, so that tenants could find
housing outside city limits 1f they so chose; and that
a sufficient supply of decent housing in standard condi-

tion was available to permit choice and mobility.

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. Citles 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.

Housing as a Public Utility

A system similar to that used in parts of Europe -- part-

ra
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icularly that of the London County Council -- might well
be considered and adapted to conditions in the U. S.

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 walting list are assigned
as a new units of appropriate slze become available; there
i1s no differentiation made between families on the basis
of income, although a rent/income ratio is maintained.
Building tyées, 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 1s constantly

replenished as need dictates.
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Appendix A

INTERVIEW-QUESTTIONINAIRE FOR PROJECT MANAGERS,
BCSTON HCUSING 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 2Zoston. We are helpving

by interviewing managers of all public housing projectse.

We are interested in learning some of the problems of manage-
ment, and in getting your ideas about how the operation of
projects might be improved. lir. Ash has given his approval
for these interviews. 1 want to assure you that all answers
will e treated as entirelv confidentizl. No ocne 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 1like 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 Becston 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?




B,

9.

That is your approximate age?

What were the last_two jobs you held before you came
to work for the B.,H.A.?

Qs

b.

Did you take an examination to get this job?

YES. _.NO (If NO) How were you hired?

How many people do you have working under you?

a. Management Staff (number & titles)

b. HMaintenance Staff (number & types).

Projiect Maintenance

10, %hen 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? YES__ NO___ (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 own 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) VWhat extra personnel could you use?

C, Tenant Policlies 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 idéal number of families for

one manager?

22, Yhat are your main functions as manager? About what
percentage of your time do you spend on each?

=

b.

Ce

de.




23,

24,

25,

26,

27

28.

29.

30.

Is the project full now? YES NO (If NO) About

How many vacancies do you have?

Are vacancies usually in the smaller apartments?__

Yhat do you do when you have a vacancy? (To whom do

you report it?)

Do you select tenants, or is it done at Authority

Level?

Do you yourself do any screening of tenants who are

assigned here? YES NO (If YES) How do you do

this?

Do you handle transfers of tenants from this project
to another? YES NO (If YES) How do you do
this?

Do you ever suggest or reject tenants?

On what basis?

What system do you have for keeping track of income,
and for finding out when peoplet!s income rises?

How are rent changes handled during tenancy? (How
are tenants notified? How much notice are they

given?)

Are rent increases retroactive?

Are rent decreases retroactive?

How long would you say the average tenant stays here?
What is your average turnover per month, or per year?

Where do most people go when they leave here?



D. Tenant Characteristics znd 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

1hey 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___

Cce 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?

aes Should they be evicted? YES NO

b. Should they be given social services? YES NO

S ’ Y —
éégng§e%’8¥r¥$gge(gggnggggzn%tégg?ority. public

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?

Lo, Is there a system of fees and fines for breaking

regulations, or for other reasons? YES NO

(If YES) Explain




41,
h2,
L3,
4uf

4s,

Lo,
b7,

A-6
Do you check individual apartments: Regularly
Occasionally Only if there is a complaint.
Which of the reguiations do you consider the most

lmportant? Why?

Which of the regulations is hardest to enforce?

. _why?

Do you feel that the tenant regulations are too len-

ient, or too strict?

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)

What kinds of misconduct are grounds for eviction?__
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?

Tenant[Management Relations

48,

Lo,

50.

51.

52.

In general, would you say the tenants get along well

with each other? YES NO

When there are problems or complaints, what are they

usually about?

How do you usually find out about trouble?(How do you

keep informed about whattl!s going on?

Have there been any troubles because of racial differ-

ences? YES NO (If YES) What kinds of trouble?

Have there been any signs of organized tenant dissatis-

faction or disorder? YES NO (If YES) Describe

and suggest possible causes




53.

Sl&o'

A-7
In general, would you say that tenants get along well
with management? YES NO___What are the main pro-

blems that arise between them?

Do you have anysuggestions as to how tenant/management‘

relations coculd be imprcved? Specify

Tenant Organizatidn

55

56.

57

61,

62,

63.

6’4’0

NO What happened to it?

Is. there a tenant organization in the project?

YES NO (If NC) Has there ever been one? YES

Did the tenants themselves organize the group?

YES NO (If No) Who d4id?

About how many families, and what kind of families,

belong?

What kinds of things does the tenant organization do?
Do you feel the tenant organization is worthwhile?

YES. __.NO.. __ Wnhy?

Do you meet with the organization? Regularly?

Cccasionally Never

Do you think tenants should have more say about how

the project is run? YES NO Why?

Are there ways in which the tenant organization could

be of help to you? YES NO (If YES) In what

ways?

Are there any other outside organizations (Scouts,
service clubs, other) that meet here regularly?

YES NO Specify

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 activitieg?



F. Attitudes Towards Public Housing

654

66.

67,

What do you think of the public housing‘program in

general?

Do you think Boston should have more public housing?

YES NO Why?

When the Housing Auihority builds the 1600 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?

3

Miscellaneous

68.

70.

714

72,

Has this project changed much in the last few years?

YES NO (If YES) In what way?

With the present shortage of public housing, is there
much outside pressure to get tenants into projects,
or to get them transferred? YES NO (I YES)

What kind of pressure, and from whom?

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?)

If you could be manager of any project (or any type
of project) in Boston, which would you choose?

Why?

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:

s




Appendix B

CHECK LIST FOR PUBLIC HOUSING PROJECTS, B.H.A.

Name of Project ) Date

Name of Person Doing Survey

A, Kind of Buildings

l. Two-story (how many buildings)
2. Three-story (how many bldgs.)
3. Four~five story (how many)
b, Six-ten story (how many)
5. Over ten stories (how many)

B. Appearance of Project

l. Materials of buildings

Brick
Concrete

Other (specify)

2o 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?

k., 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 1lids, etc.)




E.

Maintenance, Interior

1.
2.

3.
L,

Are halls clean? (Floors, walls)
Broken light bulbs? Where?
Are halls well lighted?
Are elevators in good operating condition? Clean?__

Neighborhood (immediately adjacent streets)

1.
24
3.,
L.
5.
6.

7
8.

Primarily: residential industrial commercial
Appearance: well kept up run-down___ blighted
Condition of streets and sidewalks

Does project seem isolated from neighborhood?

How close is the nearest grocery store?
What other shopping facilities are nearby? (Super-
market, drug store, other)
What other services are nearby (church, doctors offi-
ces, service organizations, other)
How close is the nearest MTA station or bus stop?

General comments

What was your general impression of the project and the
neighborhood?



