a
A STUDY OF PQELIC HOUSING NMANAGEMENT

-

e 5y Y el p
. 3 :

»;b?;
.DENNIS'AI&EN COOPER
) ;

Submitted in Partial Fulfillment
_of“%he‘Bequirem;nts for the
Degree bf Béchelbr of Science

_ | ;ht’ﬁhe
MASSACHUSETTS INST}TUTE OF TECHNOLOGY
| Juné§‘197l

Signature of Auth 2 . o i
Deﬁgzggent'of’mrban Studief, June 1, 1971

Certified by. .
[ Thesis Supervisor

Accepted by. . . . . . .
Chairman,iDepartmental

* L L4 L] L]

Committee on Thesés




ABSTRACT |
This thesis proposes that there are many problems
Witﬁ{with public housing today and that many of thém
stem from poor management procedﬁre§ that arg not in the
best interests of the tenants of public housiné.
This thesis tﬁerefore provides a model plan for imp-
roved management prooedﬁfes, especially alloﬁing more

tenant participation in the management and decision

making‘df the public housing authorities.
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Pﬁblic housing for the pobr people 1h our country
that cannot arford their own homes on the priVate market
has long been aﬁ important part of the gover?ment's ‘
fight.to end poverty. It wa.s designed to meet the needslv
of the most unfortunate of bur people, the ones that
were not Feaéhe%ﬁy tﬁe goverhments'other efforts to help

families own or rent homes. It has not succeeded nearly

as well as its early sponsors had hoﬁed,'however, for a -

varf%y of reasons: First it has been cut back considerably

from the number of units these sponsors had proposed

~for it, which has reduced the number of people it can

reach, making 1t less effective, Then the projects that
have been built have not been as successful as supporters
would have wished either. The familiesvthere have been
dissatiéfied with the physicai condition, of the projects,
the éocial atmosphere there, and with the rules and
regulations imposed on them.,

Instead of becéming a stepping stone on the way to
success of témporarily poor people it has become a haven
for permanently poor and misfits of our society, and not
a very beneficial home for these people either, Some
critics today are saying that the projects actuallyvaré
fostering the conditions of crime, lack of initiative.
among the peéple, lack of respect for their homes and for

the rights or dthers, and even ugly, poorly maintained

‘housing that they wére supposed to eliminate, These

cripics are not the usual attackers of public housing



either, Many of them are beople who were and still are
active éupporﬁers of the program and are most sympathetic
to its problems. Many of these critics are in fact residents
of public housing. This would seem to indicate that the
program does have problems that need solving.
The préblems that involve the local authorities and

im pafticular management procedures seem to be the problems
most immediate to the public housihg tenants and also the
most gaéily solved, At least they are the problems that
| can be solved at the local level or else through action of
.. the départment or Housling and Urban Development, which
should be more reSpohsive to the neéds of the poor than
congreés could be witg its varied interests‘that it must
satisfy., 1If there are problems in the management of public
housing that are making public housing less beneficial
< to its tehahtg than it could be and should be then these
préblems should be remedied as quickly as possible because
-the program is dedicated to helping the poor and if it is
npt succeéding in that the program must bé considered g |
faiiure,A If the intention’of the publi¢ housing program
»}s to supply "é decent’home and a suitable living environment

for every American family" then it must live up to those
_ . 1 .

~

;deals to be considered a success,
| ‘ths paper then. is a study of one local authority
(th; Quincy Housing Authority)“in depth andfé‘study of the
'1itérature‘on public housing in general to determine

whether there are aSpects of public housing management



That need improvement to make them truly beneficial to
their tenants, If there are such problems , the paper will
then_propose‘éhanges in policy to remedy the situation,
After these proposals for change there will be discuésions
of these problems and solutions and possible alternative
solutions wili”bewdiScusged. |

-To help understand these problems therelwill also

be a brief history of public housing and its management

- tracing its evolution and particularly the development

ot its suspected problems,

' Most of the problems came to be considered problems
because of complainfs of the tenants which is not an unbiased
éroup, certainly, but on the other hand they are the people
for whom public housing is intended and their dissatisfac-
tion must be taken as agood sign that the program is not

teing completely successful. Thus a study of these

problems is necessary and programs for improvements is these.

problem areas are definitely needed,



‘Histoery

With the first national housing act of 1937 and even
before, public housing in the United States has been surroun-
ded by controversy. The idea that the government should
provide ndecent, safe and sanitary dwellings for families
of low income" was not then and is not now universally
accei;ted.2 There had beén some unsuccessful attempts to
start such é program beforg then, but they had been
- defeated by the bitter opposition of most private house-
builders, landlords and real eétate agents(National Assoc.
of \ Real Estéte Boards), savings énd loan managers (United
States Savings and Loan league), gnd,many private
citizens not in need of such.héusing, who resented the
idea of having to subsidize the poor with.their taxes, and
many people who juét were'againét any and all government
inter_vention in a formerly private sector of the economy.3
The supporters(Public Housing Conferenée); reformers and
politicians who felt the goﬁernment should look after its-
poor and gnfortunate; the‘city governments which saw a
' chance to remove theifblighting slums, the homebuilders
who saw a chance to receive some government money, and of
coﬁrSe the poor themselves; had tried unsuccessfully to get
thé legislation passed for several years.” |

It took the depression of the 1930's to finally
make the program acceptable to a majority of congréss;
In 1937 the number of ﬁnemployed and poor people " had

been greatly increased by the addition of many former mid-



dle class and otherA"temporarily" poor people, Thése
people added impetus to the idea of public housing by
more.than just sheer numbers, These "tempor%rily" poor.
people were often people who had been well respected
members of fheir communities, educated, articulate,

- influential, and much easier forvthe'average voter to
1denfify_with than the péor of the pre-depression years.
These submérged middle classes, as theyrwere called,

. were thé'ffiends, neighbors or reiatives of the more
fortunate ma jority of voters aﬁd»this made it easy for

the voters, whb had possibly come close to financial
hardships themselves to feel a need to Help these people
who were temporarily down on théir luck, These temporérily
poor people themselves were also more éble and wi11ing to
press ﬁhe case for pubiic'houSing'than any class éf poor
before them. These factors all combined to make a public
~housing program much éasier for the voters to accept :
At‘the same time, preVious,opponents to the bill wefe not
putting up their usual OPPOSition. The depressioﬁ-era
homebuilding, construction, and building supply industriés
were suffering from a great lack of business. The federal
goﬁernment was about the cn1y~source of money fof new |
conétruction avallable at the time and its entry iﬁto the
housing market was actually welcomed by these groups AS'

long as it was restrained from over-supplying the market.5

This restraint was built into the wording of the Wagner-

Steagall Act that stipulated that the number of units built



could not exceed the number of units destroyed by urban
renewal and slum clearancé.6 The anti-socialism and anti-
governmental interventionists were not as vocal in their

»

opposition as they had been either, probably because of

the changes in fhe general economic situation and in publib
opinion, which now favored most government.programs that
might help provide Jjobs and give people more money to spend.7
In fact the 1937 Act had a preamble specifically stating
a purpose or "reduction of unemployment and stimulation
of business activityn.S .

with all of this favorable support the housing bill
was finally enacted Withla'general féeling of ogﬁmimism.
Ih the begiﬁning this feeling seemed justified because
the rents charged in the public housing, although low were
‘generally high enough to keép out the real problem poor
families, who were intentionally avoided in this way in
favor of‘the sﬁbmerged'middle olassés, and there were
few real problems between the local authority managemeht
and fhe tenants, 1In fact the atmOSphére was an informal
énd friendly one with rents collected by‘young.female'
"SOOialAworkers and students, so calléd nrent girls"
who offered help and advice while collecting the rent.?
These days were ended permanently by the war, however,
For it Erought'with it the need for housing for workers

directly involved with national defense which was given

priority over public housing for the pdor and many of the



units originélly intended for the poor were switched to
defense houéing only three years after the passagé of the
Wagner-Steagall Act. | | .

The end of the war in 1945 did not bring any return
to housing normalcy, however, for the emphasis of the public

housihg program was then switched to housing for the large

numbers of returning veterans_who were unable to find

housing. This 1a§k of housing was dﬁe to thé aecreased
unemployment and increased wages resulting from:the war
which enabled meny people to buy housing who had been unable
’gto,afford‘it during,the depression and also the freeze on
private house_buildingvduring the'war which transformed
-the hoﬁsing surplus of the BO'S into a housing shortage
during and after the War.lo
The'governmenf efforts to prevent the’prQSperity of
the war years from fading rapidly into.- another depression
4by subsidizing'new construction were generally directed
toﬁards these returning veterans and the now resurfaciﬁg A
middle classes, with housing for the pobr being temporaril&"
négledted. Without the spokesmanship and support of the.
previouély submerged middle classes the pressure for public
housing for the poor was greatly reduced and it was only
naturallthat the government switch :its emphasis to the more\
vocal veterans and middle classes, which glso were the =
groups that the public was most sympathetic towards and

the groups which could supply some money of their own
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towards this new housing. This‘last féctor removea the
image of charity normally associated with goﬁernment
subsidized housing and therefore made the program univer-
' sally acceptable to the public, realtors, bankers, builders,
and other groups opposed to public housing for the poor;
At the same time the proponents of public housing could |
hardly object to homes for veterans and the same middle
classes they had been working for in thé past, It also
was a much more economical'program from the government's
and the taxpayer's viewpoints since less money was needed
: tb subsidize housing or theséhgroups with somé money ' of
“their own to invest in housing than to subsidize‘housipg
for the very poor who had no funds to contribute. In fact
bthe federal mortgage insurance program of the Federal
Housing Administration actually ended uﬁ making money, sb
few were the foreclosures and so faithfully did the new
home owners pay their insurance premiums.11

With all this government support and money gqing to
the veterans and middle classes, however, there was little
left for public housing. Also the numbers of "good™" families
left to live in the "projects" had decreassd considérably.
Most of thelveterans; defense workers and submerged middle
claéses previously living there were either taking
‘advantage of the government's subéidieé for private housimg
in the suburbs and moving out, or were being evicted by .

the local authorities for becoming over-income,l? oOver-

income meaning that their incomes had'increased until it -



was above the upper income limits for continued occupancy,
With the éoonomy prospering as it was, most of these
educated and mobile poor did become overincome and left

- but the uneducated, permanent poor were largely left
behind. Thus in the late 40's and 50's the character of
the public housing projects changed fron that of a temporary
stopover for the submerged middle classes and veterans, |
to the present so called "permanent poor" -- the unhirables,
the unskilled, blacks, and the '"problem families",

| This chaﬁge reduced support for theipublic housing

pfogram greatly for at least three reasons: It increased

" the undesirability of living near. a public housing project,
because of its less "désirable"»residents; It eroded
public sympathy for these néédy people because they are
not seen as‘being the same kind of people as the genéral
#oting public; Finally.it increaéed the problems of
public housing management, which is the main subject of
this paper,

Even while this change was ocourring, however, the
second ma jor housing act(the Taft-Ellender-Wagner act) was
passed by congress in 1949.13 It passed by the narrowest
of'margins and only after bitter opposition by people
who made up the NAREB, USSLL, National Association of Home-
builders, U.S. Chambers of Commerce, Mortgage Bahkérs
Association, National Apartment owners Aséoc., Producers
Coﬁncil, several building material manufacturers and

subcontractors and by lccal communities after the passage



of the bi11. 1" - |

The supporters of the bill were the National Assoc:
~of Housing and Redevelopment Officials, the %FLfCIo, LA
National Assoc, of Parents‘and Teachers, Ameriqan Council
on Human Rights, Churdh groups, other civil rights groups, .
league bf Women Voters, Veterans groups such as the American
Legion; the National Ass;o. of Consumers, and with the .

National Public Housing Conferencde(later the National . ..

Hdusing Conference) also in communities acting as a co-or-
dinaﬁor. There wére also related groups in local communities

- such as groups representating better homes br‘slum oléarance.l5
In fact the major reason for thé passage of the bill

- was tha£ it contained provisidns forthousing producﬁioﬁ

and related community development sufficient to remedy the ’
éerious housing‘shbrtage" and a provision for ﬁeliminating.
§ﬁbStandard and other inadequate housing " and for the
‘clearance of slums and blighted areas, all to be accomﬁlished

16 It can be

by various aids to private housing companies,
seen that this was probably the main selling point of the
bill by the fact that it was never questioned while the
iésue of public housing itself,the provision to build
810,000 units by 1955 was almost defeated entirely three
times and this provisionfs greatest'margin of viqtory
was only fivé votes.17

After the passage of this bill it appeared that major

"Public Housing programs were finally gding to go into
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effect, but again a war broke out and set the program

back, . This time it was the Korean War in 1950 that forced
the government to cut back the program to prgvide more .
money and matérials for thelwar effort, and tbkhold down
1nf1ation; The yearly proposed number of unitsbto be

built was approximately 135,000(it was allowed to vary
from 50,000 to 200,000 units a year as 1ong as the

810,000 total was reached in six years.18

But Congress
appropriated only enough money for 30,000 units in 1950
50,000 in 1951 and similarly small totals for all the
years up to 1960! with the result that by 1960 less than
- 25% of the housing that was to have been built by 1955
had been built.19 The number of units being built since
and funded since then has increased considerably since
1960, but the program is still reooVering from its many
setbacks, ‘

The strong opposition in Washingteén is'only pert of
the question, however, andkfor the purposes of this_paper
not the most important ones, There was also strong oppo=
_éition to public housing on ;the local level, 1In féct even
with the decreased appropriation the figures show that at
least 20% of the units for which there were funds aﬁailable

.were not applied for by local authorities.zo

When a
community rejects federal money there must undoubtedly be
very étrong oppgsition to fhe subsidized program in
the comﬁunity: Some of this opposition was probably

organized by the real estate and other such interested
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parties, but they needed an alfeady present strong‘base

of resistance to build upon. Most of this opposition stems

from the change in tenants and the asscciétedareasons for

decreased popularity given earlier. Most peoble in the

local communities felt little qbligation to take care of

their "problem families" and certainly didn't want to

live near thém. Thé tenénts were seen as "riff-raff",

crooks, vandals, and people with 1itt1exinitiative to

.get a Job or better themselves, whose presencé would

surely lower property values. ‘They also,had very dim views

of the projects thenselves, ;They were often pictured as

ugly high;rises,‘with broken windpws, rats and bugs, .:C

obscenites on its walls and the stench of urine in its halls.
Even if they didn't picture the projects quité this

badly, they certainly did not have a very favorable picture

of the projects Jjudging from the unfavorable feaotion

expressed by most communities when the possibility of

locating a project in their neighborhood was brought up.21

One of the most effective campaign techniques used for =
defeating public hoﬁsing.in local elections was to merely
suggest to the voters that the project:could be located
near them.22 There is some evidence that this attitude

is changing considering that évenlwith the gréatly increased
numbers of units funded in the last few yéars there are
applicationé from local communities to the Department

of Housing and Urban Development for’ail of these uhits and

more, Applications from local authorities were coming in



at a rate of 140,000 units per year in 1968.'23 Local
referenda on public housing had produced negative results
in 40 out of 60 cases between 1949 and 1952,.but in the
190 cases since then only gbout 60 have producgd negative
results.zu |

This does not‘indicate a‘complete change of public

opinion on public housing for the poor , however, for there

have been changes in the program over the years that have

.made at least some aspects of the prbgram more accept-

able to the public. Most notable of which was the addition

of housing for the elderly. 1In 1956 unmarried elderly —
were first allowed into public housing but not until

1961 did the government actually meke additional subsidies

‘explicitly available to public housing for elderly to allow

local authorities to house these people and still operate

in the black?iA small word of description of the local =

authority. When a community decides to haﬁe.public housing

project in their town they will set up a local authority
to handle the project and meke reports to the Dept, of

Housing and Urban Development., This is a necessary step

to get federal money. The local authority then operates

under HUD rules but has a great degree of freedom in its
operation within these rules, The control that HUD does
maintain over the authorities is mainly monetafy’and
since they require the authorities to supply financial

statements every year and make explanations'of any

-irregularitaries or extensive losses the authcorities have
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had during the year. This makes the authorities keep
in mind the desires of their tenants, their general public,
the rules of the federal government, and state government
in some cases, and also worry about trying to break even
financially.,) Since this law concerning the elderly
was ‘nacted this has been a mdst popular form of public
housing (in 1964 52,6% of all new units put under contract

).26This housing appeals

were specifically for the elderly
to the authorities for several reasons.besides the extra
money. Elderly are very orderly families that will not
: create trouble, they are easily associated With by the
voters which avolds a lot of trouble in site selection
~and referenda if théy are'neoessary; and they are the

‘ closest thing left to the submerged middle class in their ”%%
values and habits and the fact that their unfortunate ¢!
dircumstances cén be seen as trﬁe unavoidable misfortunes
rather'than a case of laziness,

So this special form of housing has undoubtedly cont-

ributed greatly to the program's_ successful showing

recently in the referenda, In fact housing for the
elderly in the only form of pﬁblic housing that has been
 successful and in some cases it is the only form that the
authorities themselves will even tr& to get money for.
Whether or not public housing for the poor in@enerall
has bécome much more populdr, is still unclear then, but

it seems to be receiving less opposition from its old foes



and less opposition in thé local communities, It is still
not universally acceptable, however, As a matter of fact

it has come under strong attacks from a different group

in recent years., This time it is its traditional supportefsv
who'aré expressing misgivings about the program., The very
people who foughtAhérdest for the proéram in the past; the
liveral reformers, the labor unions, the authority
managements, and perhaps most importantly, the tenants
themselves are now dissatisfied with the program,

Thigiﬁyere harsh attacks launched by former avid i
supportersbas Catherine Rauver, Michael Harrington, Iawrence
Friedman, Nathan Glazer and others againét the drab
ugliness of the buildings and the terrible social conditiohs
in the proj:cts, sometimes, such as Pruitt Igoe in.
4St. Louis, they have evenAdescribed as the worét slum in
the city.27 The tenants staged rent strikes to protest
the bad conditions of their projects in again St, Louils and
aléc Syracuse, and less extreme forms of protest such
‘as'verbal or written attaéks on public housing by
residents and managers from a variéty of projects throughout
the co_untry.28

This surprising aﬁd disturbing fact that could mean
the program has failed to adequately serve those for
Whom it weas originally intended’and this 1is what is
prompt;ng this study, |

There are many possible reasons for this rising dis-

satisfaction within this group in the face of public



housing's broader acceptance, but the area of problems =

probably most curable, and certainly most immediate to
the tenants would seem to be the area of public housing

23

management by the local authorities. So this seeming .

reversal of roles on public housing and especially this
'particular possible reason for it shall be the topic

of this paper.

1907
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Public Housing Management

The evolution of the management of public housing
: projects has already been touched upon, but qéserves
closer attention if it is a major reason fof the change )
in attitudes of its original supporters.

| The first projects-faroundl937-~ were generally low
rise iow houses that fitﬁn Quite well with the private
houses of the area, often being low 1n;density and
suburban in character.29 A typical project was about 75%
g&rdené, forests, lawﬁs, and réoreation areas, .The manage-
ment was caéual in form, generally informal and very much
like a private landlord-tenant relétionship.

The tenants were the submerged middle classes that,
although unfortunate, worked hard and paid théir rents
.well, generally had risiné incomes that often permitted
them to buy their own home within ten years of mo&ing there.30

These people were often well edﬁcated, well behaved, etc.,
and management reflected this behavior by not imposing
'hafsh regulations or enforcing.rules‘unnecessafily.jl,

ﬁ " With the change in tenant§ resulting from the ﬁar énd
its aftermath which caused the voluntary and involuntary
withdrawal bf this témporarily poor class of people from
.thekprojeoté duetooverly increased incomes, the project
beganvto serve the permanenﬁly poor instead. This brought
in the problems of fatherless families, juvenile delin- |

qﬁents, poor rent payers, and all other sorts of problems



thaé tended to follow theée people. Not té mention the
problems of being black, truly poor, having large families,
and often being ignorant of middle class san%ﬁation and
housekeeping norms, 32

This situation also tended to be self- perpetuating
because this influx of "problem families" made the |
submerged middle class résidents‘all_the more anxious tb
leave generally to be replaced by the pérmanently poor who
had not benefitted from the géneral rise in standard of -
liying after the war és had thé temporarily poor. There
were no strict national rules about minimum inccmes for
projedts but as authorities had to be able to justify

their losses to the federal government as I have said ,

.they tended to screen out applicants who were deemed inca-
pable of paying the rent regularly.32 After 1949, howe&er,
ﬁhen the loss of the more stable elements from public
housing combined with the’-seeming intention of the 1949
act ,-which was to reach lower income families including'
those on relief, forced the projects to accept these

lower income families and those famiiies with irregular-

- incomes., When this happened the projects had to accept the |
problem families that came with thése permanently poor
.families.BB Also in 1954 legislation was passed making .. .
houéiﬁg of peoplé diéplaced through urban renewal and
sium c1earance a prime concern of public housing;BuThis

also reduced the screening ability of the local authorities



who now had to accept all these relocated families that .

applied. |

To counteract the problems of rowdy, oftqﬁ illegitimate .
and or fatherless families, often with criminal record, or
drug and alcohol records, often prostitutes, or just plain :
trdublemaking and damage pausing families; the projects
switched from their loose informal rules structure to a
verystrict, formalized, impersonal authoritarian one, >
Most of these changes took place befween 1949 and 1953 and
helped to give public housing a generally bad image, that
later events have not disspelled, This has resulted in
the projects! generélly bad image with its tenants, pros-
pective tenants the general public, and the‘aﬁthority R
‘management., For any of these groupslto have these
attitudes is bad but for the managers to have an attitude
like this could only succeed ih making matters worse.
Surely most project managers view their tenants with respect
but there have been many reports from tenants that_claim
the management looks down on them as inferior and one
poll of the board of commissioners of one authority revealed
that: There was no negd for mofe public housing in the area, l
that the authoriﬁies needéd more strict rules to control
the tenants and better means to enforce .these rules,-that
thé‘éuthorities should not recogniée tenants groups, and
finally that most public housing tensnts have no initiative,3®
‘This is obviously an isolated study, but that these attitudes

should exist in any managerial group is not a promising



sign,

The attempts of the public housing toards to stop
this change in character of the projécts',tegants by -
enforcing more strict ruleg, have not been suoqessful and.
may in fact have made matters wofse.. Many of the more .°
stable elements in the proaects these rules and the manage-
ment's method's of enforcing them, and the many inSpectlons
and moved out to avpld them, People of the West End district
of Boston, for instanoe who are fairly typlcal "reSpectable"
poor, when an urban renewal progect moved them and gave
them a chance tc move into public housing, only 1/6 of those
eligibie for public/housing bothered to épply, even
though they were 1iving in crowded slums at the time.
The ones who did .not apply all thought that the housing
projeéts would offer them a worse housing sitﬁation
than they enjoyed thén. They feared not only loss of free-
~dom but also that the projects would be more crowded and
run down thanutheir present slum, This shows how bad
“the image of public housing is or else the quality of
?rojects these people had seen in Boston.37 Despite this
almost‘all ma jor cities, including Boston , have wating
1ists to get into public housing because they have more
applicants than they cen handle, so this negative idea of
public'housing must not be as bad as the reality of many
people's housing at present. This means thé authorities
must be;dbing something right, There 1s still a‘possibility

that the image of the rules and poor physical conditions
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may be keeping certain classes of people(probably the more
stable ones) out of public housing. |
These problems and changes have tended to shift the
whole attitude and therefore policies of the‘boards
from one of being a helping,handdtp the temporérily
poor on their road baok:to.one of being a caretaker fecr.
the chronic,poor méinly ieeping-themvisolated from.the
general public life of the city. o
The lesse imposed on the public housing tenants by
the management often contains two to three times the
restrictions found in a private lease drawn between land-
lords and tenants.‘j'8 These leases also tend to be enforced
rigidly and uncompromisingly. For instance, a case'often 

mentioned in public housing literature is that of a blind

New Orleans man who had to go to court to.be éllowed to

| keep‘his:seeiﬁg eye dog in the projecﬁ, because of the
‘ projects ban on pets.39 Although ¢aSés sudh as this

- are #ery rare, ther afe less extreme cases of overly-
vétrict regﬁlations’on holding parties, for having

overnight guests, and often frequént invasions of privacy
for inspection340 The factvthat the 1easé itself is

almost invariably a one month lease is another inconvenience
that there 1is no réal reason for, especially in the case
of elderly persons whose incomes are obviously not going

to change; .

With these rules and regulations, or possibly with -
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them just being enforced for the first time after 1949,

there grew increased annoyance and rebellion by the

tenants that resulted in a rise in tenant organizations and
activ:lsm.LPl These tenant organizations were not new to
public housing, They had existed in the earliest days of
public housing when there were educated individuals in
the projects who had some knowlédge of'the law or
organizations, but these organizations had faded out with
the losé of their leadership c]ass.42
| Another cause of a lack of leadership bgéides'the
- loss of the submerged middle class was’theffact that many
authorities evicted‘"activists"_fenants as troublemakers
at the first signlpf activity and als» because of the
',Gwinn amendmeht’allowing authoritiés td éViot_subversivef
tenants for their refusal to sign loyalty oaths, on
tﬁe grounds of "annoyance"%B'This latter probably had
nlittle real effect because it was passed during the
MQ Cafthy days and it is doubtful that there were many
Véommunist‘organizers in public housing at the time, It
could have been used to scare people out of trying to
organize any tenant's group, however, |
General purpose tenant organizations are_again'appearihg

as have ad hoc groués orgaﬁized around Spécific issues in
manégement of the projects, There have‘been several rent‘
stri:kes such as I have alfeaiy mentioned and other lesser

Indications of organization in, if not real tenant organi-



zations in almost every authority throughdut the ountry.
There are now tenants magazines of a state wide nature

and possibly a nation wide nature that list dozens of
project and authority wide groups in Massach&setts alone,
The tenants are inoreasingiy_expressing a desife for at
least a say in the governing of their projecﬁs and

usually a more aotive paft in it including some decisioh
making pbwer or some ﬁower of revigw 6fnthe board's = lcC
decisions that affebt them. The authorities have responded
differently in different parts of the country depending'
on the strength of the protest, the attitudes of the .
managers, and the measure of sympathy for the cause of'the
tenants that is found among the citizens of the immediate
area, In recent'years the federal and statergovern-r
ments have begun suggesting;guidelines for thé handling'
of these problems and in thenext few yéars there may e#en
.Be a more or less uniform policy governing the main

aréas of complaints that tenants have, It is to this end
that the following study was proposed and this paper writ-

ten.
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Survey Project

The purpose of this paper was to producé a model
management policy for public housing authorip}es 
across the state to make théir operation more'equitable
and beneficial to their tenants assuming they Werevnot
already so., It drew much infofmation from a study by the
Joint Center for Urban Studies of Harvard and MIT. This
| study wasldesigned ﬁo study the aotua1}0perating pchedures
of public housing authorities as opposed to the handbook
or suggested guidelines, 1Its purpose was to conbine alll
this.informétion and'make it available to the public
in general and community organizations, tenant organizations,
legal sérvices groups, and public housing authorities in ..
bpafticular so that»these groups can be made aware of Whatv
fia happening elsewhere in the state and compare it to" |
the 1oéa1 management procedures. It is assumed that theréA
would bé-differences in procedures among projects with
advantages and diéadvantages accrueing to these méthods.
| It is 2l1so the intention of this study to eventually
use tﬁis data'to try‘toaputrtogether some form of uaiform
policy covéring every aspect of behavior‘of public
housing management. The idea is that the differences among -
aﬁthofities may-be due to lack of ccmmunicatién and this |
-collection of data and model policy might be of great
benefit'to all concerned,

'The group conducting the study was madé up of one 1ega1v

services representative, one Harvard PhD,, one community -
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organization iepresentative and several Harvard studsnts
doing the research for a paper. The main concern of

this group was the handling of tenants and thir rights

by managément. The.sufveyﬂand guestionnaire pertained to
the expected areas of most concern to the tenants such |

as admissions policies, evictions; rents, leases, and tenant_
participation. These were the aréas of complaint most men-
tioned in tenant jdurnals and other arficles cohcerning !
-tenanﬁs,so it was assumed thatrthey wbuid be'the’major S
issues here also. | |

All of this daﬁa is not collected at this writing‘sob

it is nqﬁ possible to examine and report on Spécific
policies of the authorities throughbut‘MassachuSetts;' This
: paﬁer has instead based the following model policy plan.’
.Vand discussion of it on‘a study of present state, federal,
snd local housing authority policies and a study fof méjdf
complainﬁs of involved parties and some of the solutions
~pfoposed by varisus groups. This information was foﬁnd
throﬁgh reading the available 1iterature. Also used was
aﬁ in'depth study of one particular housing authority . -
. through personal interviews and readings of their printed
_maferial such as annﬁal reports and leases,

| This sample is not large enough eﬁough to draw
conclusions absut what is being done in local authorities
outside of the one i visited with any degree of validity.
It will also limit the applicability of my model plan

considerably; but it shoud remain valid for the sample of
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authorities that I studied. Judging from.the authorities
thaﬁ‘l studied it seems iike there are only ablimited
number of problems that an authority is iike%y to have
and these areAthe ones this study is aimed at. These may
not be problems at.all authorities, but this should not
hurt the applicability of the model plan’to those areas
where theSe same problems exist. It is the problems that
the proposals center around and not the prOJects even
though much of the form of the problem and}solution comes
from the’particular projects sfudied

Follow1ng is a brlef descriotlon of Quincy and 1ts
public housing authorlty and the data about procedures
and problems that was obtained there,

The Quincy Housing Authority (QHA)

' Quihcy is a predominantly Whife, mainly middle class
'town with a'substantial working class population of recent
immigraﬁts from Dorchester,*South Boston and other sections
of Boston, and a‘few much richer residents living in
its suburbs, The city is extremely homogeneous raoiallj
with less than six black familles out of a total popu-
lation of about 90,000, despite the fact that it is close
to a 1arge»metropolitan area with many black families, and
aiso deSpite‘thé fact that many blecks work in a factory
- in Quincy. How it has msnaged to stay this way is |
| difficult to understand considering the large numbers

of fairly inexpensive houses there., It is possible, and



waslsuggested to us more than once that there is a very
subtle segregation procedure that discourages blacks from"
buying homes, but no one could offer any more conerete
ldeas than that by way of explanation, '

It has a fairly largeﬁhousing authority wlth slightly
more than 4,000 people living“in'1470 units, but it does
serve a larger area than Quincy itself; the towns of German-
town and Scituate are also served by the QHA. There are |
no blacks in the housing authorlty, which is quite under-
sfandable; About 50% of the people are elderly, with half
of the‘units being federally funded units specifically
designated for elderly pensons.} The.other units are state»
alded and designedlfor tnepoor with preference given
to veterans, One of the smaller units is oocupied entirely
" by veterans but most of the other bulldlngs have only
»a,small number of veterans although no numbers are readily
evailable. The units range in age from 1 year to tén years,
with most of them being close to ten years old. They are
A generally low, about three storles and the individual
buildings probably contain less than fifty people, except
fer the newest building whichest is the only high rise,

It 1s about twelve storles tall and probably contains O
around one hundred people. The projects are located in *
two separated,locatlons each of which is in a very nice

section, blends in very well with its surroundings and is

very pleasing physically all around.
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The local authorlty management changed five years Aﬂo
when its former manager was replaced with 1ts present
manager, an ex FBI man appointed by the maon. The cons-
ensus of the'three people we talked to who were tenants
or primarily concerned Witﬁ the tenants welfare; was that
the new manager was much more'cooperative than the old
'one. The new manager also seemed to be growing more will-
ing to delegate more authorlty to the tenants as time ,
goes on, but he needs to be pushed into any concessions,

The local board of commiseioners is composed of per=
sons appointed by the mayor also; all are white collar
businessmen and lawyers, Theyvrare much less receptiveA
to the demqnds of the residents than the manager is, Which
is’ unfortunate because they have all the actual power
"in the authority. They decide all evictions and discip-

iinelcases, in closed exeodtive session, and have the
final say in all major policy decisions.

The biggest controversy concerning the 1ocai housing
authority at the time we Were'Studjing Q:ﬁincy, was that
thg&ayor had just created new jobs in the authority and
given them to his brother in law and.pfivate'secretary
and intended to take one himself when he retired., Other
;membefs of the board are all ciose friends of the mayor
'with one other being his other brother in law and one
his law partner, The furor over these appointments caused
the new jobs to be tabled for a while while more consider-

ation is given -them, The other main complaint of the head
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of fﬁe fenantS! organization, was that ﬁhis anrd has absol-
ute power ovef the authority with the tenants_haviﬁg only
the right to expressvtheir ideas but no official power to
affect deéisioﬁs,.and almost no informal powér given them
either., The usual'procedufe is fdr the teﬁanté' group to
make a recommendation on evictiohs or whétever the issue
ié at hand, and then the board goes into executive session
and makésha decision that is then announced to the tenants.‘
On evictions the board will usually go along with the
tenants but on other decisions,such as the new board posi-
tions, or the question of appointing a tenant to the |
‘bgard the ¢ommisioners héve.done whaf they liked regard- :
1e§s of.the feelings of the tenants. |
The major reason for choosiné.Quincy;for study
»'was one of convevience:»the study was intended to look at
‘as many authorities as possible and therefore it touched
 those closest to Cambridge.= There were no special reasoﬁs
for selecting it for this paper since‘I had nd pfevious
knowledge of the city or ifs‘authority, but it seemed
fairly typical. In fact, Quinecy is far from typical in
terms of its completely homogeheous racisl charactef and
‘the newness and excellént-physiqal condition of the projéct;
but the problems of the tenants seemed very similar to
'those‘describediin articles.concerning other projects in
other cities. Their complaint of 1éck of power is easily
the most commonly mentioned in any reporté of other

authorities, The problem with thekpolitical appointments
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to the boa~d of commissioners was far worse than anything

I had heard of but the problem is quite common for small
towns, 1In all other respects it was typical‘of

authorities in medium sized non-urban area,

The tenants? organization is a city wide group that
as mentioned before‘is mainly a go-between for the tenants
“and the management and the board of commissioners with some
control over smalyéroblems and deoisions that are primarily
inter-tenant matters, Other than that’its functions are
strictly advisory., The head,of this group'said.the biggest‘
problems not already mentioned were getting the authorities
to hire tenants for summer jobs and other temporary or
secretarial work instead of hiring outsiders for the jobsv
There was also a Community Action Program (cap) K

1that is’ concerned with problems of all the poor in the

city instead of Just the public hou81ng residents, It
does much of its work With the tenants, however, and is -
very concerned with their problems.. The head of this .:
'group was actually more concerned about the lack of
power of the tenants than the tenants! organizationiwas.

‘He also expressed a‘desire,for a legal counsel that could
he-available to the tenants and these two organizations
and thought that the board's executive sessions might be
»illegal. He saw more power and actual control for the
tenants! - organization as the key to the tenants getting

any other concessions from the authority.
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The concern of the board seems to be to avoidﬂany =3
soandals or serious trouble from the tenants, while trying
to make as few changes as possible, and keeptng as'much f
pouer'for themselves as possible, The jobs seem to be used
solely for political favors and the men apbointed seem to‘;
be.tryiné to insure‘that the jobs keep the'same'level of
'power( end salary) that they now enjoy. The head of the
CAP thought that the tenant selection was much abused for
patronage reasons, and if this is so thls would be another
stronger explanation why the board members are. so 1oathe
to relinquish any of their control. The head of the CAP
seemed quite radicai and some of hia accuSations seemed
_totally‘unsupported so it is inpossible to say how much -

' weight to attach to his theory.- The CAP'seemed to,be con-
‘nected ‘to the Office of Economic Opportunity, but this
is not oertain

‘~The'tenants' organiZation'head aléo seemed not to fully
. agree with the CAP people in CAP's views of the authority
jmanagement and commissioners. The tensnts hed a more
sympathetic.view and thought the management people were
’quite cooperative, while the CAP thought they were just ..
"acting. This could be due to a difference in personalities.
but could also be due to the fact that the tenant had got-
»ten into the progeots and was being allowed to stay even
though she had been over-lnoome for quite e few months,‘

This‘could easily tend to make’her look more sympathetioally
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on the aﬁthority'é management practicés;‘.The CAP
chaifman, on the other haﬁd, had to look out for the inter-
ests of allvthe people including the ones that have not
gotten into public housing so it is iogica1 that he
would be more critical of the tenant selection'process
than soméone who bn;y represented people who had alfeady
- gotten in, | ' .

| The management also had troubles iﬁ Quiﬁcy. Théir
problems were financial in nature. They had ﬁbt gotten
the federal grants they needed and they were losing money
on rents under the so-called Brooke imendment which will
not_allqﬁ a family to pay mbre.than’25% of their income -
for rent, The difference is supposed to be made up by
" the federal government but the~directdrféf the QHA said o
_':that it buried them in paper wofk and the delays in getting
mOney-could be quite 1ong.. He also expreésed concerﬁ over
The'Depértment of Housing and Urban ﬁeveiopﬁent's model -
lease and their guidelinesvencouraéing tenant participa-
tion. He sald these things could make his load of paper-
work to get anythihg done completely overwhelming.l |

We did not get-to talk to any members of the Quincy

housing board.
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Model Policy

ThlS model policy is 1ntended to benefit the tenant
of public housing much more than any_other party involved
in public housing, but the benefits to the tenants have
- been weighed ageinst the costs to the other groups., Most
of-the ideas forvthe policies have come from the teﬁants
'or‘advocacy groups working in'theirbbehalf These
- policies are an attempt to ple the workable parts out
-of the’ propOSalS of these tenants groups and find
workable programs to handle what seem to be the major
problems of the tenants of Quincy and the major problems’
for all public housing authoritles ‘

Many of these ideas are not new and many in fact |
_are in effect in some places or are supposed to be in effect
_.at least.ln state(Massachusetts),federal or on some local
level. | o

It is obviously almost 1mpossib1e to formulate one
universal policy acceptable to- all groups such as tenants,
.1oca1-management, housing board members, and prOSpectlve
or rejected tenants(not to mention the taXpayers‘who must
vay for these projeots) involved in any project or to
fit one policy to all projects unless it is tremendously
Vflexible..-For these reasons there is s discussion of
eech main feature of the plan immediately afterwards
along with possible alternatives that could be equally
Justified. The proposels are'separated into areas of

operation, such as -admissions, evictions, tenant partici-



pation and tenant organization to make then easier to follow,

Adnmissions

The main complaint'from Quincy concerning admissions
was that the procedure‘was,very arbitrary and entirely
-~ up to the management. This came about because the author-
‘ ity has a zero vacancy rate with a long waiting 1ist and
very little turnover in tenants. It turns out(according

to the head of QHA) that vacancies occur so rarely that

almost every time they do there is some emergency case that

has to be considered ahead of all those on its waiting
list, 1t is obv1ously necessary to have prov1sions for
»handling emergency cases, but this special consideration
conld'easily be‘abused if there are no controls over this

 power, This is what the head of the CAP thought was hap-

' . pening in Quincy, with political patronage a key force in

tenant selection with the friends of the mayor or the
:other members of the Authority's helrarchy, gettlng the
vacant apartments It is not possible for us to determlne'
S if thls is the case or not but it is easily conceivable
that 1t ‘could happen in such a case as Quincy is. To -
‘prevent the possibllity of this happening, or toieliminate
the pOSsibility of anyone charging that this happening

there shouldbe some controls on this power

l To guard against these abuses or possible abuses there

should be a formalized system for dealing with these
emergency cases on the basis of.family size, condition of -

‘present housing, and other extenuating circumstances such
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as natural disasters. It almost goes Without saying that
"first come first‘serve" be fhe basis for honofing
applications for housing. Unless the situation was a true
emergency the seleetion should be made of the'persen at
the top of this time ordered list, ' )
This would probably not be enough to stop unfair
rselecting processes in most cases, however so some form
of - rev1ew by some unbiased board Would be necessary to pre-
vent any ‘unfair or arbitrary behavior_in selecting tenants
or ordering them on the list, Summarizing these points:
1. There should be a formalized method of ranking appli-
cations with extenuating'ciroumstances on the same waitihg
list with the regular applicahﬁs, but would be given a
certain amount of priority.‘ | |
2, There should be a review bcard to impartially
review these cases to insure honesty. '
| A. Apossible form for this board would be to have
‘an equal number of tenants»elected by tenants, and an
-equal‘number of(Housing board members elected by the
"beard members; with one unbiased_member elected by
these'previousiy elected boafd ef review members,
.Like any proposed action this one has advantages and dis-
advanfages."These are summarized beloW; |

PROS CONS

3 fe

S, This procedure for sel- This would addmore delay

ection by setting up pri- and paperwork to an already

orities and sticking to a inefficient system.
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waiting list that élreédy- .. Quincy may:bé an isolated
inclﬁded extenuatingkcircﬁm-:oity as far as this problem
stances in its ordering, ~:or the possibil%ty of-this
would make for a fairer sys—:problem goes, Thg liter-
tem with less chance for .ature on public hoﬁsing man-
patrbnage oribias.‘ | :agemenybays 1itfle attention

It Woﬁld also give prOSpééto'the problems of patfonage
tive tenaﬁts a better idea o%.and apparently-it is not con-
where they actually stand on: sidered much of a problem in
being admitted and allow théﬁ.ﬁdst authoriﬁies.
to pian moré effectively. :: A review board of the

It would probabl& result :form proposed would have

in better integration of fam; Vinterests as concerne@
ilies throughout thr authore: with preserving thevstatus:
‘ities if they gave the‘first: ggg.as>the present man-
- vaéaﬁcy to the first family agement would'be, and
on.the ﬁaiting list., might nbt‘be an effectual

Teview.

e & o o e 2 o o »

" The setting of priorities

| within the waiting list could be
‘:as.arbitrary as the present sit-
‘:uation-and could tend to ﬁromote

:exclusion of whqle classés of

:péople if abused,

.......’...l'..0'..l."00.....',’...’..‘.0..'...'.........'

'This idea is obviously not Withdut its drawbacks, It

would bé more fair to prospective tenants and reduce
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patronage if handled correctly, but this is 6ften4not a
seriéus problem(patronage) . If it is not a method such
as this would only create more work and the ?dds of gétting
a goéd management thét wou;d handie the selection fairly ,
are almost as good as finding é review that would handle
them fairly. With any rsasonable type of'controlzbn it,,
'however,,ﬁhe abuses ofréhis proposed sysﬁém should ve
~ very small and if:there were a review Eéard of thé type
suggested it should not prove very burdensome or‘much of
a weste of time, If bias and batronagé were not consideréd
a major prdblem,in an authority it would probably be
better not to bother with this review board, because it
would only complicété the'prooédufe needlessly. Only if
there Were‘complaints or a strong possibility of mistreat-
~ment of the vemergency" classification as there appears
vto’bé.in Quincy; In thése circumstances suchlas the one
ianuiﬁcy such a procedure is necessary, however, If
a2 waiting list is considered usefﬁl for public housing
then 1t should be followed and used and not merely side~
stépped oontinuously.. This procedure of a systemized list
~and a review board would make the waiting list a meaning-
Fful thing that prospective tenants could plan by,
This procedure should aliow leSS maneuvering of tenants
‘6f one type into one projeét, or in other words shouid
_promoée more social integration which would seem té be a
necéssary part of the"suitaﬁle living environment" men-.

tioned before.that the government intended to supply‘these
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tenants. If the ghettoes need to be Broken,up they also
'need:to not just be resettled together in publib housing,
and a faithful sticking to a waiting list should prevent
 that. - | " |

If the project is to ocperate for the best benefit of
‘the tenants, then at some point their judgement must
be accepted along with the préjedt director's, and they
must work together in running the auvthorities, and this
«includeé the admission procedure. As long as theré is -
still a formalized waiting list system thefe is little
chanée for a clique to take over the selection process
and convert the prOJeots 1nto totally homogeneous units,

"One other poss1ble area of improvement is the area of
adﬁissions would be to broaden the spectrum of incomes
allowable in the projects. This would again bromote more
social infegration and ?ariety in the projects and intro-
duce eieménts into public housing that are now excludéd; -
-but‘are still unable to afford decént housiné on the
private market. This was not considered a problem in
- Quihcy, but could bg in other places or to other grouéé
{‘thép we did not get a chance to télk_to precisely because
“they were ‘excluded from public housing.

2. There should be broader moretlex1b1e income limits
extended up, and down if still necessary.( There should be
no exclu81on of any people because they cannot afford A
publig hou81ng rents, but if there are still places that

are doing this they should be stopped)
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‘The greater variety of income, Allowigg higher income
ranges and hopefully people :families into public hous- 
would allow more soéial int—:ing would cause. exclusion of‘
egration, which seems advis-:some families who might be
able for breaking up the .needier and less able to
ghetto and ghetto mentality..afford decent housing.

It would}make public ; Public’hbusing is gener-
housing serve all of those :ally already way over sub-
for whom it is needed and :scribed; There is not
intendéd. '. , | :enough room now and more

It would help supply bet-:applicanfs would only make
ter role models'fof poorer :matters worse and lengthen

-public hopsing residents and.waiting lists.
help give them initiative :

for self-improvement, .
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If there are some people who are being overlooked

for public housing because they are too poor to affbrd rents
and not eligible for welfare, this policy would benefit
thém most., Hopefully there are no such ¢aées now with

the Brooke amendment and other changes in public
housing policy. |

| ' The provisioh for allowing higher income people into

~ public ﬁousing would probably be beneficial to the projects
as a Whole, but is probably unfaif to the then excluded |
poorer families. The proﬁigion for allowing families

whose incaomes rise above the normal limit for maximum
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income , to stay anyway,,which‘will come 1atér in this
, studj; seems more effective in providing role models
for the poorer families to copy. That policy would show
the poorer families a family that had come into the project'
as poof as they had and then had pfOSpered,bettéred them-~
selve's', and who were not being punished for this improve-
‘ment with eviction. The family that comes in better off
may be a more stable force for the projéots,.but won't
have theAeffect of showing the poorer families héw they
can better themselves, becaﬁse‘they will have been that
Well of f frbm the beginning. vThe stabling influence
ﬁould Dbe a benefit to the authorifcies by itself that
should not be overlooked, If thevprovision for allowing
over-inéome families to stay were to be accepted this one
would be ﬁnnecessary aslfarvas providing’rdle models
and stabling influences are considered..A

The only other consideration for the measure would
be whether these preéently excluded upper-lower'inoomé o
people could find decent housing on their own. Undoubtedly
there are people who cannot éfford a house or apartment
on the open market, who are still not eligible for
public housing because e%en“thé maximum rehts allowable ih-
public.hpusing projécts(not inolﬁding rents foryover-income
families) are by defihitibn,lowér'than private rents'fof~,* .
decent housing of compaféble size., And yet méximum limits
for eiigibility now are always set some percentage below |

' the income needed to purchase adequate private housing in



the area. This automatically leaves out somé people whose
incomes fall somewhere in between these numbers needed for
public housing or private housing., Many of these people -
are.réached by other government programs butmthis is
another way to reachvtheserfamilieé that could‘possibly

be of benefit to the other families 1iviné-in publié‘
housing., - There 1s'a1sd}fhe extra feature that these fami-
lieé_éould pay higher rents téking&;;;gﬁggagggﬂigggT:@ .v.
that the poorest families cause the projects to incur,
This would make the jobs of thé managers that much easier
by removing some of thelir worries about losing ton much
money, Also if the present pfojects could be made to be
less of a financial loss this could very well make thé
projects more popular with ihe public and with‘private
devélopers interested in the turnkey projects whereby -
 a priVaté de?eloper builds and runs the project for a time
and then turn them over to the local authority for eithe;
‘:avlimited profit or no profit., In other words more
finéncially successful projects that could be made possible
by these higher rent paying familiés could result in nmore
projects getting built because‘théy would be more appealing.
.Thié WOuld.be doubly true if these families provided the
stability that would be_exﬁected of,ﬁhem, and could erase

the rowdy riff raff image of public housing projects,
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éonﬁinued,occupancy and Evictions

. That keeping éf over-income families that I have
‘fust mentioned is probably one of‘the more debatable
aspects of public housing management at the Lreéent,time{
The 1issue has not been hofly debated but it'haé produced
divided opinions by hbusing experts, public housing
menagers, and tenants. The main question is whether these
goﬁd role modelsﬁ$tﬁat families who have worked to,become
OVer-ipcome(having thelr incomes rise above the maximum
"upper‘limit for continued occupancy in public housing)
pfeéént are worth the loss of épacé that could‘otherQ
| wise go to needier families, This is by ﬁo means an easy.
question to answer'and it/is’eSpecially hard to quantify
exactly how'ov:er-iﬁcome é family should be‘allowed to
become and still stay-and then for howylong? |
| This issue was not of very great importance in Quincy
because the tenants mgnagement, and,community action people
all seemed to agree that these ovef-income'familieé sﬁould
‘éhould be allowed to stay bebause they were beheficial to'
the projects, Apparéntly noone had been evected for being
over-income in at least the;last yeérfor fwo even though
many faﬁi1ies had(become eligible to be evicted for tha;-
reason, The usual practice seems to be that these over-
“income familles write a statement show1ng that they could
.not get any adequate hou81ng that they could afford and
_then take it to the notary publlc in" the authorlty to get

it notarlzed and then they can stay as 1ong as they llke
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and everyone in the project is happy. The pfOSpeotive
tenahts that are forced to wait for openings may have
a very different opinion, however, These tehants that do
become over-income are of worth to the other tenants, though
~as 1is witnessed by the fact that the president of the
tenants! organization was a woman Who had been over--
income for months and had not even bothered to turn
in the letter stating that she could nof find anyfdeoent
adequate housing that she could afford, It appears that
these over-income, more fortunate, skilled or educated
failies may»be assuming the place of the departed middle
classes of the old pdblic housing days. They may become
-the able spokesmen and organizers of the public housing
projects and may eventually be able to build support for
the issue of public housing the way the former Spokesmen
of the submerged middle classes did, At least they may be
able to.get more respect and rights for the tenantsbfrom :
the local management and boards of commissioners

3. Local Authorities should be given more liberty
ﬁo keep over-incomevfamilies, especially if they cannot
find suitable, safe, standard housing they can affo;d.
Thej should also be sllowed to stay for either a certain
length of time or until their incomes reach a certain
limit regardless of the availabllity of adequate housing
}that they can afford if the local authorlties deem it
necessary to keep these stable, high initiative, and of

course, good role model families around for the good of



the authorify.
PROS

......'.......'....0..0...‘l....0"....‘CONSOQOOOQOQ...O.

It would provide needed , The places held by over-
role models for poorer and :income‘families could better
younger tenants to aspire to:be used by poorer, needier

It would remqve‘the pres-:families.

- ent penalty for working : ‘Local project managers might
‘hard and raiéing the famil- ,tend to take advantage of this
ies ihoomé. .rule and keep all their

It would provide added @ ,overincome families until

revenue and stability to .the projects be came essentially
the projects, and probably .a middle class, moderate

more able and active lead- .income project.

ership for the tenants, s

<

.'_....C.....Q'I."0.0..O...O..."O...'...‘....Q.Ol"."..»

The maih question seems to be not the.worth>or
advisability of keeping over-inéome fémilies, but rather
what limits sho&% be placed upon tﬁis policy. Almost
all involved parties in moSt authorities and especially
Quincy seem to feel that some successful families are
needed and that it is unfair to immediately eject these
',families,just.for displaying‘the'very‘attributes the
program is suppoged to help build in its tenants, Thé
‘debate comes in when the sctual munbers such as level of
over-income to be allowed; number of over-income families
fo be aliowed; and length of time they should be allowed.

to stay.have to be considered,
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If rents are increased directly with the rate-of inc-
ome increase over-income families will generally mnove
out voluntarily as soon as they can afford private hous~
ing as’cheapiy as tneir present public housing, unless
they have developed real roots there., Private housing is
more private, more unregulated and allows freedom to move
or 1ocate'where youlwish‘with whatever people you wish, so .
it has proven in the past to‘be‘preferatle to public
housing if rents are the same,.

The only reason most over-income families stay at
present beSides sentiment for ‘their homes is that it is
,very hard to find suitable housing elsewhere at any where.
near the same cost. One survey of persons displaced from

a progect showed that 80% of all d1Splaced famllles who
were removed for being over-income paid more for thelr
new housing, but that between 1/3 and 2/3 of them were
living in substandard homesl:p5 This would seem to indicate
a disorepency between present estimates of adequate
income to afford private housing on the open market and
the actual income needed for such housing. If such a dis-
crepency exists then the income levels for continued
occupancy should be raised accordlngly, as well as the
ellgibility limits that have already been discussed, Oﬁ
. these two increased limits, the one for continued occupancy
seems most importaat and should be raised flrst or else
highest. _This WOuld allow for a family to raise its income

Without_having to suffer the punishment of being uprooted
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and forced to pay higher rents for quite possibly worse
housing.It would seem better to deny something to someone
in the first place than to give it to them f?r a short -
while and at the first sign of Self-improvement, take 1t
away from them, Also méintaining the lower limits for
eligibility, howevef, would insure that the program
stili reéChed the'ﬁery ﬁoor that are below the reachiof
other g6vernment assistancé programs f&f housing, .. Without
éome form of incentives, or at least a lack of punishments,
the'program runs a gregt}risk of losing 211 its ability
to help poof people improve their lives, and could cause
the program to end up the permanent home fpr these
'permanéntly poor fémilies that it may Very well be helping
to create.. This 1s one view of public housing's purpose
'buf it is the one that has created the most hostiiity
and disappointment in the_progrém; |
The social benefits of keeping some number of over-
income families seen quite_clear and valid, but what are
the costs? If the total number of such over-income famil-
ies in'any authority is,képt guite sﬁall, as’it should be,
to‘ﬁe most effective,fénd as it probab1y would be néturally
if rents were raiéed’equitably with incoﬁe, given the
F.natural aversion to any insfitutionalizéd style of life
' with less f;eedom)than‘ﬁxivate housing could offer, and
also considering most families natural desire for their

own home. Assuming then that this number of families that
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stayed on_wouid be small the costs would also be small,
The number of families waiting for admission to public
housing throughout the country must be an en?rmous numbexr
compared to th?%mall number of openings thatwfqroing these
over-income families out‘wbuld create, if Quincy is any
- measure of the typical authority. The reading would indi-
cate that in this fesPecf anyway it is quite close to nor-
mal., . | - | h

In Quiney therefis a waiting 1list of a total of
1800 families for the 1480 unifs, and assuming that only
half of the units'are occupied by elderly, whose incomes
are presumed not torise above the income limits, (this is
the minimum.number"of units that can be occupied by'elderiy
since half the units are specifically designated for
the elderly), this would leave only 700 units thaé-pould
be vacated by‘families bécoming’ovef—come. Assuming that
- about ten percent of these units actually could be vac-
ated inﬁhis manner, which was one tenant's estimate, of
'thq véry maximum number of ndn-elderly families that §ould
_become.bver-income in a tim¢ span of about five years;
this would vacate 70 units for 1800 families in five years;
‘This number would be very significant to one of the famil-
‘jes that could be occupying 6ne of these units, but thié
. increase in available units would do little for the total
housing $1tuation for thé.poqr iﬁ Quincy. |

More‘good'could be probably done by leaving these

families in the authority., Besides their role as good



models for the poorer residents, there are tﬁe beﬁefits
alréédy mentioned of.increaséd stability;fof the;prdjects:
incfeased leadership,organization, and anﬁné?eased ability
fofhhe tenants to make themselves heard and gain respec-
tability, which could lead to larger'improvements in
the tenants! condi?ionalgtef. Thén again there is the
possibility of financiai‘benefits to the~projeCts that
could do more good than anything else, | v

Finally therefis the possibility that the good influence

of these tenants will have its desired effect and help

other poor families to better themselves and therefore

leave the authorities,creating open spaces that could

be filled by the waiting tenants.

The major responsibility in determining the number of
these over-inéome families kept and thehlimits on their
ablility to stay should lie with theflocal authorities and
their ténants, but shouldbe largely dependent on the avail-

ability of good housing in the area, The authorities

should be able to decide if they needed these models and

how many they did need, bﬁt these decisions should again

‘not be arbitrary, but rather based on actual needs of the

aﬁthority and its tenants.

The ideal form then would be the most flexible pos-

. sible to make the program suitable to the different projects,

‘however, this is assuming that the system would not be -

abused._ This could easily be an unjustified assumption

because the management and tenants are'going to be most .

v
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aniious to keep these stable and desirable elements and
might tend to keep too many of them for too long a time,
depriving many needy people of hou81ng w1thout providing
their tenants dnxhore real benefit. This is Why it
might be necessary for limits,on the amount of time

a family'could stay or.on the amount of money over

, : . S

the maximun limit they could earn to prevent abuses of

this program., A limit on length of occupancy would be

advisable when there is readily available housing in the

area that people who are only sllghtly overincome could

afford, and the limit on the extent their incomes were over

" the 1imits should be used where housing in Very scarce and

considerably highervincomes than the maximum allowable are

'required to pnrchase decent housing.

The other major area of concern in Quincy and tc an even ‘
reater extent in other areas judging from the literature

is the area of tenant partlcipationﬁn ev1ction decisions

andother areas of tenant particlpation in making decisions

'affecting their lives and the progects

The Quincy tenantS' representative compleined that

they had no say at’aii in the governing of the projects,

“or at least what they said had no effect at all on the -

policies decided upon, but could only discuss and advise.

:‘This seemed to be‘the most common compleint of public hous-

ing tenants and seemed to irritate them the most It is a -

‘part of almost all complaints of tenants that they have

been lef't out of the policy forming process even when they

52
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agree with the deéision reached, The tenants of Quincy
eXpréssed‘the belief that this lack of participation was
a majér factof%groblem behind all their other problems,
The head of the tenants' group said that just to be able
to talk with the management and know that they would
1is£en and'genuinely consider their propéééls would make
many of the other frictions between the tenants and

4the auﬁhority-management ... seem far less important;
The feeling of having the ability to influence the impor-
tant decisions to be made concerning the'project.would
probably haﬁe an effect on the feelingvof responsibility
'the tenants have fof the projedt thét might be aé behefi~
cialfo their well being as any concrete decisibns Fhey |
might actually maké,

L. The proposals for éhange in the area of tenant parti-
cipation would be simply to include the tenants in the
»decision making process on all major deoiéiﬁns concerning
theAauthority.This.should include some significant'repre-
sentatibh(hopefuly equal to the manégement's) on thé review |
boards’reyiewing ténant‘selectioh, eviction, and ali disc-
ipline caées. It also shouldinclude some real voting powér
on policyvformation or changes that will affect the tenants,

These réview boards cover the main areaé 6f operation
 1n.the authorities that.the fenants aré"most closely conc-
erned with and are the areas where the tenants and manage-.
ment are most likely to have disagreements. For this

reason tenant participation in these decisions could elim-



inate a lot of bad feelings that might originate in
decisions by the management that the tenants 'did not agree
with because they would be equally reSponsibie for the
decision, or they could change some of the decisions that
management would have made that the tenants would have
disegreed with,. Since the tenants are also very: much con-
cerned:with any ma jor pelicy decisions,ﬁhich williefter
all affect them more than anyone,ythey ehoéé definitely
have sone voting power in making eny‘of these decisions,

One possible form for thie board of review that
has been used in several‘authorities, apparently with suc-
cess, 1is one composed of equal numbers of tenants and
lboard of hou31ng commissioners members each group seleoted
. by the group from which they come, and then one additional
outside member selected by these other elected beafd of
review membersf

_In Quincy in particular, a major step forward in
decision making pqlicy until the day a‘tenant can be one
kof the housing commissioners,would be fo have theéotnal
‘decision meking part of the board meetings open to the _ .
public instead of holding them in a secret executive ses-

sion,

S4

The pros and cons of this issue are fairly Subjective,

and are mainly ones of degree of participation advisable
since any one will agree that the tenants should have the
right to at least discuss all decisions and help make

at least some minor decisions.
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The ma jor arguments against increased tenant partici-
pation are that it will make the operation df the authority
- very slow and difficult if the tenants have to be con-
sulted on a. lot of policy changes and if too‘many of
the decisions of the authefitykare subject to feview. It
will ‘also undermine the power of the authority, which could
lead to a breakdown of diSblpllne and a subsequent increase
in the degree of difficulty of running the‘authority
Smoothlv} . The only other reeeon eited against increasedv
tenant’parfieipatien 1s that the tenants.are not intel-
ligent and 6apab1e enough to govern themselves, or even
help some in‘governing themseives. .

Increasing tenant participation,from the ténant's -
point of view;weuld result in increased feelings of respon-
sibiliity for the project and pride in theproject and them-
selves, It would most importantly give the tenants -
power to make decisions concerning their lives and their
homes. The projects exist only for the benefit of the .
poor people that they house end therefore should be as -
responsive as-possible to the wishes of its tenants,
~ The projects ehould'work to_improve the condition of the
11vee of its residenfs as well as Jjust providing shelter
for them, The social atmOSphefe of the projects is just
‘as 1mportant,if no more so , as the physical environnent
provided the tenants bf public housing. Not only should
the tenants be given as much power as possible to shape

thelr env1ronment so it would be most. suited to their needs‘



which they are best suitedAtQ judge, but a good start
towards a good social environment would be the feeliﬁgé‘of
self-rule and réSponsibility that goes with the decision
making power,

Another benefit of this increased r63ponsibility
for their own governance would be that it might make the
projects'ﬁore attréctivéfto to the more stable, intelligent,
and proud families who shunned the progfam when they thought \
they would be'giving up their indépendence to live there,

If the authority manager énd-board of commissioners
accep thefact thet their job is to help these people
get back into the&ain stream of Améridanvlife and help
raise them out of the poverty and;ghettg mentality" that
- they are présently in; or if the authority feels that it.
has the job of taking care of these "permanently poor"
and making their lives as comfortable asiis reasonably
possible; thsn'thé authorities should bring the tenants as
much as possible into the governance ofvthe authority as
soon as possible for all the benefits listed above, _

If on the ‘other hand these authorities look upon
ktheir jobs as beling to act as éaretaker to these poor _
pébple and to just keep an eye on them and keep them
away from the rest of the communit&‘s citizens, while
keeping them out of trouble and reasonably satisfied;
‘then the authority's reluctance to grant the poor people

there any control over the authority is logical and justi-

fied,
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- T.here/ is also the possibility that the authorities
“gee-their jobs as being oniy to proﬁide a safe, decent home.
for these.peopie and that is all, 1In this Qaée,also the
logic against tenant participation would be justified anﬁ
correct;< This last view pfobably plays a dominant role

in the thinking of ﬁost housing officials -and ié the reason
éheyvdo ﬁot want to sacéifice efficiency for the benefit

of théir‘residents. The only benefit they are concerned
with providing is the house they"iive in,>and any more .
‘00ncérné WOuld decresse the number of‘familieé thaf they
could prbvide housing for.

This last viéw is undergtandable, but to really help

the podr they mﬁst be given the necessary social
- atmosphere that goes along with the'physical oﬁe. Any less
- will just perpetuate the problem of having poorlpeOple to
house, Also the - tenants tpday are reaching tﬁe stage-where
they ﬁill demahd more control and wili not merely accept
a shelter that gives them no independence or.any of the
'éther factors of human life that are just as important as
having’"decent, safe and sanitary dwellings for families

of low income";"The{originators and'builders of public
mousing realized this in 1949, which is why they

changed the intent of the program to one of supplying

g decent hoﬁe and a_suitable living environment

for eVery American family".( my emphasis)
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Cohclusion

As can be seen from the discussibn of the model
policy proposals theraére no clear cut defini;e rulés for
maﬁaging such complex problgms as are found in public houé-
ing.Only the area of tenant participation seemé to clearly
callfor a specific action of increased pafticipation for the -
‘fésidents.giving them as’much cpntrql as possible,_hopefully
pﬁtting them on an'equal,footing'with thé housing board on
decision;making.

The other proposals are'seén.as beneficial overall,but
each should‘really depend on the conditions of the local = -
authqrity to determine whether it is needed or not and to
what extent the proposals should be followed, Methods of
reﬁiew are neceésary'if something is not being done equitably
but are just a cuﬁbersoﬁe bother if they are ndt'needed.

The besf solution would be to implement the tenant~
participatioﬁ segment of this plan as soon as'possible and
-to as great an extent as possible, This is the mdst'impor-
tént pbrtioh of the plan and the one that seemé to}be_uni-
vérsaliy applicable. This would solve mcst of the méjor
problems that tenants have in receiving as much benefit”from
~ the authorities as possible, as Wel; as giﬁing them the
ﬁost immedia?e benefits through increased priae and sensé
-of responsibility. Also from this any'other parts of this
model policy that are felt needed can then be established
. with the increased power and responsibility for their own
’govefnance that this step will give fhem. From here :
the tenants should know what to do’if.my‘assumptions'éré

correct,



13.
14,
15.

16,
H17.

18,
19.
20,
21,

59.

FOOTNOTES
Public law 171, 63 statute 413 (1949),
United States Housing Act of 1937, ch.896, 50 stat,
888, |

Ieonerd Freeman, Public Housing: The Politics of Poverty

(New York: Holt, Rinehart and winston,Inc., 1969) pp.59-60
Ibid. pp.75-76.

Friedman, Public Housing and the Poor: An Overview,

54 Calif, Iaw Review 642 (1966),
U.S. Housing Act of 1937,. supra.

Friedmaﬁ, supra p,bL46,

' U.S.Housing Act of 1937, supra.

A. Schorr, Slums and Social Insecurity (1963) p. 112,

Freedman, supra p. 10%.
Friedman, supra p.649.
Ibid., p. 651.

Public Iaw 171, supra,
Freedman, §32£g pp. 59-60,
Ibid., p. 75.

Friedman, supre p. 644, |
"Congressional record%, XCv, Pt., 7, 81st. Cong., 1st.
| session, June 29, 1949, . |
Freedman, supra pp.22-37.

Ibid,

Ibid., p. 32.

M. Meyerson and Ed Banfield, Politics, Planning, and

the Public Interest(New York: The Free Press, 1955),

Cp. 116-17.



22,

23,

2k,

25,

26,
27.

28,

29.

30.

31.
32.
- 33.
: BL,,.
- 35,
. 36.

37.

ul.
s

Freedman, supra pp. 112-15,
U.S. Congress, Senate, Eanking and Currency Subcom-

mittee, Housing and Urban Development Iegislation of

' 1968,_Hearings on prooosed Housing legislétion for 1968,

90th Cong., 2d sess., 1968, Pt. 1 p. 76.
Freedman, supra p. 53.
Ibid, p. 34. '

Friedman, supra p. 656,

D.J:R. Bruckner, Los Angeles Times (February 2, 1967),

pt. 1 p. 22, :

Friedman, supre p.660

Ibid. p. 650,

1bid. P. 650

A, Schorr, supra p.l1l1l0 '
Ibid, p. 112: Friedman, supra, p. 653.
Friedman, suprs p. 650-53

- Ibid. p. 652, »

A, Schorr, supra pp. 110-12,

R, Taggart 111, Low-income Housing: aCritique of Federal

Aid (Baltimore, Johns Hopkins Press, 1970) p. 36.

Friedman, supra p. 655,
A, Schorr», supra p. 112,
Friedman, supra p. 665.
Ibid,

ibid. p. 653.

A, Schorr supra p.110-12,
Freedman, supra p.l165
see Friedman supra .

Ibid.

60,



[

61

Bibliography

Freedman, Ieonard, Public Housing: The Politics. of
‘Poverty. New York, Holt, Rinehart and w%lson,lnc.,
1969,

Yale Iaw Journal, "Public Iandlords and Private

Tenants: The Eviction of ‘Undesirablest From

Public Housing Projects", Yale Iaw Journal, New
Haven, Connecticut, Yale Iaw Journal Corp. Inc.,1968.
Hartman, C.W. and Carr,G. Housing Authorities Recon=

sidered", Journal of the American Institute of Planners

Vol.XXXV, no. 1, January, 1969.

Taggart, Robert 111. Low Income Housing: a Critique

of Federal Aid, Baltimore, Johns Hopkins Press, 1970,

~Meyerson, Martin and Banfield, Ed. Politiocs,

Planning, and the Public Interest, New York, The Free

Press, 1955.

Schorr, A, Slums and Social‘Insecurity. Washington, -

United States Department of Health Education and Welfare,



